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INTRODUCTION

Together with international unity and resolve we can meet the challenge
of this global scourge and work to bring about an international law of
zero tolerance for terrorism.

– Indian Prime Minister Manmohan Singh

Existing literature on terrorism and counterterrorism (CT) has overwhel-
mingly focused on the strategic and operational policies of major Western
states such as the USA and the UK. It is predominantly based upon
theoretical reflections, which draw on both International Relations and
other disciplines, and empirical analyses, which offer up case studies and
regional overviews. Alex P. Schmid, a leading expert on terrorism studies,
has identified, in Perspectives on Terrorism, that the CT policies of states
and groups of states have received relatively little attention by experts in
all fields.
It is for this reason that this edited book has been assembled. There has been

little concentration on how terrorism has been a truly global phenomenon and
how others have responded to this threat. The majority of titles, especially
those about CT policies in the post-9/11 period, show that there is a compel-
ling need for a multifaceted and comprehensive investigation of all aspects of
CT, in which equal attention is given to state and non-state perspectives and
approaches in all regions of the world.
There are two driving aims of the book: first, to look at this still under-

researched field and to go beyond the CT policy of a small, yet dominant
group of players. Instead, the book will reassess the existence, and relevance,
of a set of regional variations that impact security at various levels. Second,
without underestimating the major threat represented by the Islamic State
of Iraq and al-Sham (ISIS or Daesh), the book underlines the role of some
of the latent and burgeoning terrorist groups, organizations, and networks
that were already thriving across the world in spite of existing policies.
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In relation to the first aim, a large portion of the scholarly and policy
literature has been guided by the notion that CT lessons from the USA
and from 9/11 are applicable for matters of terrorism and political violence
anywhere and everywhere in the world. Other analyses have focused on
European states – or on the European Union (EU) as a whole – but still
remain in the realm of Western-centrism. In a third tranche of works, a
further narrow cohort of examples, such as the USA, the UK, Colombia,
and Israel, have been advanced as representative cases of “effective” CT
policy, on the basis that these were cases in which political regimes faced the
toughest threats and responded by developing active countermeasures. As
a result, the scholarly debate has been pervaded, for more than a decade, by
the dynamics of CT programs that were fostered mainly in Western Europe
and North America, while also being shaped by a focus on tackling al-Qaeda
as the typical terrorist threat, and driven by the US-led “War on Terror”. In
contrast, this book assumes that the Westernization of definitions of terror-
ism and CT policies should be read in parallel to the gradual and rising
development of contributions produced by other countries, located in other
regions. The different security cultures developed in South East Asia,
Western and Central Africa, and the Middle East, for example, have cer-
tainly been shaped by their own instances of political instability and conflict
management. This has tended to result in more militaristic and aggressive
approaches.
This brings us to the second aim, which is to analyze the impact of

terrorist groups active on various regions. In support of this goal, several
chapters in the book encompass a broad spectrum of terrorist acts and look
at these within their national, regional, and global contexts. The intention
here is to thoroughly analyze recent developments in terrorism, including
(i) the building of a network of cells displaced in different countries that are
coordinated remotely (i.e., al-Qaida) and (ii) the ambition to become a state
(i.e., ISIS and the Basque separatists), as well as to investigate the transfor-
mations occurring in terrorist groups that retain territorial dimensions and/
or local agendas.
Empirical research has stressed, on the one hand, the evolving nature of

terrorism after the end of the Cold War and the abandonment of traditional
ideologies, and on the other, their impact upon “new wars,” on processes of
democratization, and on the political stability of regimes in different regions, as
well as how this shapes CT policies on the global level. It makes sense, there-
fore, to investigate how the Kurdistan Workers’ Party (PKK) or Hezbollah are
now turning into drug dealers, how Boko Haram is impacting the economic
performance of Nigeria, how the Islamic Movement of Uzbekistan is affecting
the political solidity of the entire Central Asia, and other such cases. This also
reinforces the rationale for investigating state-level CT policies and their regio-
nal implications.
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RATIONALE AND METHODOLOGY

As noted previously, this book aims to present a range of thought-provoking
discussions and examinations that challenge conventional wisdoms of indivi-
dual scholarly fields and to provide competing perspectives on a diverse panor-
ama of existing and emergent policies and practices. Experiences from both
state and non-state actors (NSAs), from the Cold War period to the present
day, are analyzed as part of this initiative.
Experts in many fields have contributed both theoretical and practical ana-

lyses to the book, which has multiple benefits, including the delivery of a
genuinely multidisciplinary investigation into how terrorism and CT are
reshaping both individual and collectives approaches and how this effects
diverse societies. It also allows for coverage of states in regional and interre-
gional contexts, including the EU and the African Union (AU), as well as states
that go beyond Western spheres, such as Taiwan, Indonesia, India, the Russian
Federation, China, South Africa, Algeria, and Somalia.
From a theoretical point of view, the book addresses many timely issues and

applies them to a diverse body of states, societies, and communities. While the
social sciences feature most prevalently in the volume, especially political
science and international relations, it also contains a cross section of analyses
from many other different fields, such as terrorism and CT studies, insurgency,
counterinsurgency (COIN), national security, defense policy, social theory,
international history, foreign policy studies, security studies, sociology, and
gender studies. Additionally, instead of looking exclusively at states, the
volume explores how conditions of terrorism can remain in the shadows and
might be characterized as secret wars that go above and beyond the threat they
pose to all societies, states, and NSAs.
From an empirical perspective, leading theoretical approaches are dynami-

cally connected to case studies and examples of CT operations. This is done
while taking into consideration a wide scope of geopolitical features, including
multiple states, regions, and affiliations, which avoids the restricted views
associated with only adopting a single national or state perspective. It also
employs a spectrum of primary and secondary source material and research
from multiple national and international domains.

STRUCTURE OF THE BOOK

Each chapter in this volume provides readers with the opportunity to engage
with important conceptual, historical, and contemporary matters within the
ambit of the primary themes stated herein. It also along supplies discussion
about the direct and indirect relationships of states with terrorism, CT, and
warfare more generally in the twenty-first century. The book is divided into
seven sections. The first is devoted to a general theoretical overview and
introduction to case studies, while the following sections are divided by region.
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ACKU



Some preliminary notes are required for better understanding the structure
of the volume. First, regions are conceived through their own geographical
dimensions, rather than their political and/or economic ones (as traditional
regional studies suggest). This is because special attention is dedicated to
regional organizations and to the relevance of the dynamics of their integration
upon their security cultures and CT policies. Second, within each region, only a
selection of case studies have been chosen, because covering all of the states,
dependent and contested territories, and NSAs would be an infeasible task.
Instead, only those cases that best fit with the theoretical design and aims of the
book have been covered. Moreover, rather than being a simple compilation of
data, the handbook aims at being an articulated analysis of national perfor-
mances in collective and cooperative systems.
The first section focuses on the general approaches of states facing contem-

porary conflicts. Both opportunities and challenges with regard to terrorism
and the formulation and implementation of CT policy permeate the section.
Some of the chapters diverge into particular types of warfare, military opera-
tions, and other CT governmental activities, which often form specifically
identifiable components within broader wars.
The successive sections open to regional analyses, beginning with Western

dominant approaches and moving into other regions as the book progresses.
Section 2 explains how and why the US hegemonic power has been so assertive
in defining terrorism and in driving the formation of CT policies. The North
American perspective is balanced by chapters on the Caribbean, Brazil,
Colombia, and Mexico, which have to tackle anti-imperialist and Marxist
terrorist, as well as Islamic and religious extremism.
Section 3 broadens the purview of the work by addressing Europe. Contrary

to the Americas, Europe has developed an ambitious integration process, which
includes security and defense policy. Therefore, the section opens with a
chapter on EU dynamics and then continues with assessments of its member
states. The EU common security and defense policy has been the result of a
drawn out process, nurtured by national contributions, particularly by those
states that have the longest experiences of CT. Italy, Germany, the UK, and
Spain have, for example, had to face self-determination movements for many
decades, as well as radical right- and left-wing groups. To combat these, they
have developed sophisticated and integrated responses, including intelligence,
police cooperation, and political negotiation. France and the Netherlands are
current examples of societies that are affected by religious extremism and face
difficulties in culture assimilation and/or integration. This is followed by a
comparatively shorter Section 4, which examines Eurasia, including Russia,
Belarus, and two Central Asian states, all of whom face controversial legacies
from the past in their CT efforts.
South Asia, Southeast Asia, and East Asia, described in Section 5, are home to a

wide range of conflicts, religious extremists, and self-determination movements.
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At the same time, the region is notable for containing numerous non-democratic,
semi-authoritarian and authoritarian political regimes, with a major exception
being India. To capture some of the most important dynamics in the region, the
book delves into South Asia (including chapters on Pakistan, India, and Sri
Lanka), East Asia (with chapters on Japan, China, and Taiwan), and Southeast
Asia (including chapters on Singapore, Indonesia, and the Philippines). Common
themes for this region are security cultures based on self-defense and military
spending, but also shaped by the need to fulfill basic cooperation within regional
organizations such as the Association of Southeast Asian Nations (ASEAN).
Section 6 introduces readers to terrorism and CT in the Middle East. The

War on Terror, the rising of ISIS and Muslim extremism and the precarious
position of Turkey in the midst of what might be characterized as either
growing, ongoing, or resurgent PKK activity are analyzed as the main features
of an extensive and diversified area. The lasting conflict in Palestine – and the
consequent military response from Israel, which is now looked upon as an
example by some European powers – is investigated in parallel to moderate
(such as used in Bahrain) and hybrid (such as used in Yemen) CT approaches.
Finally, Africa is explored in Section 7. Nigeria and Somalia represent extre-

mely important cases in this section since they are the vanguard of rising
terrorist groups in Africa, which are apparently traditional ones, but in practice
they can seriously put regional and global security at risk. Colonial legacies,
which are still exploited by local movements, also play a major role in terrorism
and CT in the region and these are examined through chapters on states such as
Mali and Kenya.
This brief introduction addresses the rationale advanced at the beginning.

The volume contributes to the current debate by remembering that the reality
of terrorism is more diversified than it appears and that multilateral cooperation
is certainly the best response, but it must be founded upon awareness and
coordination of individual state performances.
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CHAPTER 1

Conceptualizing State Counterterrorism

Olivier Lewis

They circulate within concepts that are seldom criticized and move within
evidence which always seems self-evident.

– Jacques Derrida

It is false to say that reasoning must rest either on first principles or on
ultimate facts. For we cannot go behind what we are unable to doubt, but
it would be unphilosophical to suppose that any particular fact will never be
brought into doubt.

– Charles Sanders Peirce

The year is 4028. Terrorists, criminals, political dissidents, and all other sub-
versive actors are systematically identified, captured, and taken to the center of
the humanity’s last enclave, a village called Wayward Pines. The rebels, both
pacifist and bellicose, all receive the same punishment – a public “reckoning”
where their throats are slit in front of chanting villagers. This fictitious scene is
found in the 2015 television series Wayward Pines, based on the eponymous
book series by Blake Crouch (2013). But the use of terrifying scenes of violence
to control individuals is not just fiction. Today, it is very much a fact. To the
contrary of what Michel Foucault argued in Discipline and Punish (1975),
states and other political organizations have not stopped using public execu-
tions. Acts of terror have not been relegated to history books discussing heretics

O. Lewis (*)
The Handa Centre for the Study of Terrorism and Political Violence (CSTPV),
University of St Andrews, Scotland, United Kingdom
e-mail: ol36@st-andrews.ac.uk

© The Author(s) 2017
S.N. Romaniuk et al. (eds.), The Palgrave Handbook of Global
Counterterrorism Policy, DOI 10.1057/978-1-137-55769-8_1
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in Avignon or St Andrews. Threats of violence are still very much a form of
politics employed across the globe. Consider a sample taken from 2015:

• Shoppers bombed and shot in France, Turkey, Iraq, Thailand, and Nigeria;
• University students shot and beheaded in Kenya;
• Churchgoers shot and bombed in Iraq, Nigeria, Pakistan, and the United

States;
• Commuters bombed and stabbed in Ukraine and Israel;
• Journalists beheaded and shot in Syria, Iraq, and France;
• Doctors shot and hospitals bombed in Pakistan, Yemen, and Nigeria;
• Athletes bombed and shot in Pakistan;
• Museum visitors shot in Tunis, Belgium, and the United States;
• Beachgoers shot and bombed in Tunis and Egypt;
• Schoolchildren shot in Iraq, Pakistan, Russia, France, Nigeria, and the

United States.

All over the planet non-state actors continue to use violence against harmless
civilians, often for political ends. As they do so, they seek to widen their
audience by exposing their horrific deeds on the Internet and via television,
radio, pamphlets, and the local press (Evans and Giroux 2015, p. xiii; Hoffman
2013, pp. 178–228).

States also continue to use terror for political ends. Sometimes, state actors use
terrorism against “their own”. Consider this one example that was recently
discussed in the press. In July 1986, a Chilean military patrol arrested photo-
grapher Rodrigo Rojas DeNegri and psychology student Carmen Quintana,
who were both participating in a protest against the Pinochet government.
The soldiers beat the teenage couple, set them on fire with gasoline, and
abandoned them in a ditch 20 kilometres outside Santiago. According to
Quintana, “the soldiers involved in the attack were teenagers like her at the
time and were also victims of the dictatorship because they received death
threats to keep silent” (BBC 2015). Chile’s government estimates that over
3,000 were killed or “disappeared” during Pinochet’s dictatorship, while over
9,800 were tortured and held as political prisoners (BBC 2011).

But states mostly use terror during wars. The asymmetric war between
Palestine and Israel is a contemporary example. In August 2014, the Palestinian
organization Hamas tried to kidnap, during a ceasefire, an Israeli Lieutenant
named Hadar Goldin. To prevent Goldin from being abducted, Israeli jets,
helicopters, and drones bombed buildings and vehicles. Due to the indiscriminate
nature of some of the bombings, up to 75 children were killed. In one attack,

an ambulance carrying a wounded elderly man, a woman and three children was
struck by a drone-fired missile, which set it alight and resulted in those inside,
including medical workers, burning to death (Moore 2015).

An even better example of terrorism during war was the February 1945
bombings by the United States and United Kingdom of Dresden, a site of no

4 O. LEWIS
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industrial importance at the time. Although the Germans would soon surren-
der, the American and British pilots indiscriminately killed between 35,000
and 135,000 people:

On the evening of February 13 the catastrophe overtook Dresden: the bombs fell,
the houses collapsed, the phosphorus flowed, the burning beams crashed onto
the heads of Aryans and non-Aryans alike, and Jew and Christian met death in the
same firestorm (Klemperer 1998, p. vii).

In all of these examples we see that both state actors and non-state actors have
intentionally used violence against noncombatants (i.e. those who are not taking
part in an armed conflict) to cause fear and awe, hoping to coerce spectators into
political submission. We also see that states often use terrorism to counter
both state and non-state terrorism, and that when this occurs, it is not always
immediately evident who, if anyone, is justified in employing terrorism.

The argument of this chapter is that any serious study of state counter-terrorism
(CT) requires, first and foremost, a formal conceptualization thereof. To defend
this argument, the chapter offers an example of what a formal conceptualization of
state CT would entail. The chapter first presents a brief summary of what has
already been done in terms of conceptualizing what it means for a state to counter
terrorism. Then, the chapter reviews some of the methods that can be used to
develop such a conceptualization. The rest of the chapter presents the theories,
concepts, and examples that should be considered when trying to outline the
meaning of state CT. The principle ethical theory discussed is just war theory, and
the principle explanatory theory covered is Max Weber’s theory of the modern
state. Concepts covered include political violence, terrorism, and CT, but also
harm, noncombatant, innocence, and the state. Finally, the chapter outlines
some possible subtypes of “state CT”, and concludes by calling attention to the
difficulties inherent to any operationalization of the concept.

STATE OF THE ART

For decades now, scholars and practitioners have defined and refined the term
“terrorism”. The same, however, cannot be said of the term “counter-terrorism”,
where conceptual work is virtually inexistent (Lewis 2015). The absence of
conceptual analysis is possibly due to a greater interest in terrorism than CT. A
cursory glance at Google’s Ngram Viewer, for example, shows that the term
“terrorism” has always been printed far more frequently than the word “counter-
terrorism” – the same holds true in other European languages, such as French
and German (“Google Ngram Viewer” 2015). Similarly, a simple search for
“terrorism” in JSTOR will provide 84,196 results, while “counterterrorism”

will provide only 26,861 results (“JSTOR: Search Results” 2015).
Of course, it is also the case that, within academia at least, CT is a far less

contested term than terrorism. Either through the press, the arts, or perso-
nal experience, many of us are familiar with terms such as insurgent, rebel,

CONCEPTUALIZING STATE COUNTERTERRORISM 5
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freedom fighter, pirate, mercenary, partisan, militiaman, warrior, soldier,
combatant, or even “active shooter” and “homegrown violent extremist”.
On the other hand, it is far less certain that we are able to list as many
actors akin to a counter-terrorist. The very title of this chapter, state CT,
will perplex a reader or two. Some may ask, “Why the need for the qualifier
‘state’? Does not the term ‘counterterrorism’ imply the state?” In another
context, Jurgen Habermas has called this form of reasoning the “dogmatism
of common sense” (Habermas 1987, p. 15). The uncontested and self-
evident aspects of the term CT might explain the persistent dearth of formal
conceptualizations.

Admittedly, some CT scholars have started to develop definitions and
conceptualizations of state CT (Art and Richardson 2007; Chalk et al.
2004; Dahl 2014; Foley 2013; Forest 2007; Pedahzur and Ranstorp
2001; Posner 2001; Wyn Rees 2006; W. Rees and Aldrich 2005; Roach
2011; Siniver 2010; Van Dongen 2010). For the moment, the most
exhaustive conceptual analyses of state CT are still more “applied” than
“theoretical” (Crelinsten 2013; Ganor 2005). In fact, none of these con-
ceptualizations are formal ones. Moreover, they rarely compare state CT (1)
to the countering of other forms of political violence or (2) to the counter-
ing of terrorism by non-, sub-, and supra-state actors; and they virtually
never include the countering of “state terrorism”.

The general imbalance between terrorism studies and CT studies can also
be linked to the development of explanatory theories. As much as the
theorization of the causes and consequences of terrorism has blossomed
since September 11, 2001 (9/11), CT remains significantly under-theorized
(Argomaniz 2008). And as long as CT remains poorly conceptualized, it
will be difficult to conduct rigorous empirical research on the topic. For the
field of CT studies to advance, proper conceptualizations and typologies
need to be developed.

This chapter will seek to demonstrate the possibility of connecting all of our
knowledge of state CT into a “linguistic structure in which things are called by
their right names” (Horkheimer 2013, p. 127). The main argument will be
that formal conceptualization allows us to come closer to seeing things for
what they actually are (i.e. to achieve validity). Formal conceptualization can
also facilitate the reproduction of one’s research by others (i.e. reliability).
Finally, formal conceptualization allows the researcher to remove conceptual
ambiguity (i.e. increase research transparency). These arguments should not be
difficult to make. It should be relatively uncontroversial that concepts are
“crucial to such psychological processes as categorization, inference, memory,
learning, and decision-making” (Margolis and Laurence 2014).

The formal conceptualization presented below is not meant to be perfect or
exhaustive. Scholars and practitioners will need to tailor their concepts to their
needs. For example, the comparative scientist will need a broad and abstract
conceptualization of CT that encompasses different contexts and cultures; the
practitioner will need a narrow conceptualization that facilitates evaluation of
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efficiency and effectiveness; while the average citizen will need a more complex
and politically sensitive conceptualization that facilitates ethical judgment and
communicative action. Consequently, the ambition of this chapter is not to
provide a universal, one-size-fits-all definition of state CT, but rather to under-
line the importance of conceptualization, while demonstrating how this might
be accomplished regarding state CT.

CONCEPTUALIZATION METHODS

The press recently announced that software engineers can program computers to
scan thousands of photographs of human faces and extract the “essence” of the
human face. When finished, this “essence” is expressed in mathematical form. Via
computer programs, the formula can be used to produce renditions of human
faces in video games. These images, although realistic, are not representations of
any real person’s face. The images are in fact completely artificial (Eudes 2015).
Of course, the induction-based formula does not contain any information con-
cerning the mechanisms that cause variation in human faces (i.e. genetics). The
“essence” of human faces is derived purely from observation and calculation.
Today, scholars tend to develop their concept of CT in a similar way. They define
CT inductively from the cases they wish to study. By default, these definitions
tend to be specific to particular cultures and customs, low on the “ladder of
abstraction” (Collier and Levitsky 2009; Collier and Mahon 1993; Giovanni
Sartori 1991). This form of conceptualization is referred to as the synthetic
method (Goertz 2012, p. 39). There is nothing inherently problematic with
this approach to conceptualization. It is in fact quite useful when creating a
grounded theory or during exploratory research. But when seeking to develop
more general concepts and related causal explanations, the danger in such “bot-
tom-up” approaches is that of synecdoche, of naming the whole in reference to a
part. In methodological terms, it can be said that synthetic approaches to con-
ceptualization always carry the risk of case selection bias, where the sample used to
form the concept is not representative of the entire universe of cases (Collier and
Mahon 1993; Giovanni Sartori 1991; Schmid and Jongman 2005, pp. 43–50).

The alternative to the synthetic method of concept formation is the analytic
method, which is based on the classical theory of concepts (Margolis and Laurence
2014). Analytic conceptualizations are not grounded on empirical cases. Rather,
they are based on adduction and deduction. The initial complex concept (e.g. CT)
is built via the analysis of simpler or cognate concepts (e.g. political violence,
terrorism, the state). Thus, as much as the synthetic approach leads to an extremely
narrow extension (i.e. the cases to which the concept applies), the analytic
approach can at times lead to an overly broad extension, completely disconnected
from what is familiar (e.g. is genocide a type of terrorism?).

This philosophical debate dates back to the seventeenth and eighteenth
centuries, where rationalists and empiricists argued over the role of intuition
and sense experience in concept formation (Kant et al. 1996; Markie 2004). I
would argue that the design of novel and disconcerting concepts is not necessarily
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counter-productive in research. The estrangement such concepts produce enables
one to ask new questions and attempt novel comparisons, all of which can lead to
original insights. One of the benefits synthetic/analytic debate in concept for-
mation is that it encourages scholars to reflect upon the function of the concepts
they wish to employ. Almost all the nouns we use in social science are abstract
nouns, so the question becomes “how abstract should the nouns be?” (Collier
and Levitsky 2009). Are the concepts being employed in relation to an expla-
natory theory that is to be tested and refined, or is the concept being developed
in the context of an ethical theory. Does the concept need to include phenomena
from many regions, cultures, and historical periods, or must it be tailored to a
very specific point in space and time? Does it matter if the definition is very
different from ordinary language and everyday use, or can it be unfamiliar to the
layman? (Gerring 1999).

As mentioned, CT scholars seldom ask such questions. In both qualitative
and quantitative comparative studies, little attention is given to the concepts
under study. Qualitative studies will generally focus on the definition of CT but
avoid any efforts at operationalization, while quantitative studies will generally
cut-and-paste “off-the-shelf” definitions, to then better focus on operationali-
zation. Yet, no matter one’s methods, a structured study requires much more
than one-line definitions and generic indicators. A scientific inquiry requires
formal conceptualizations. Each concept used should be defined, of course, but
it should also be differentiated from similar concepts, ascribed necessary attri-
butes, and operationalized (Goertz 2012, pp. 6–15). Seeing that the limited
amount of conceptualization already done in relation to “CT” is so case-
specific, this chapter will seek to help fill the gap by focusing on the highest
rungs of the ladder of abstraction: “state CT”. Once this is done, the last
section of the chapter will briefly suggest some possible subtypes of “state CT”.

DEFINING STATE CT
The first step when developing a formal conceptualization consists in defining
the simple concepts that together form the complex concept. In this case, the
simple concepts to be defined are “terrorism”, “counter-” and “state”.
Technically, it is possible to use dictionary (i.e. ordinary language) definitions
as a starting point. Although this ensures that definitions are familiar to the
layman, this method also has the potential to hinder the future application of
concepts to cases greatly dissimilar to the contemporary context (i.e. it can
hinder “field utility”) (Gerring 1999). If theory development and modest
empirical generalizations are the ultimate goals, it is best to place the simple
concepts studied within a theoretical-cum-historical framework that makes all
initial assumptions explicit. “The correct use of [ . . . ] words is a question not
only of logical grammar, but of historical perspective” (d’Entrèves 1969, p. 7).

It can be argued that terrorism itself is a complex concept. Although the
term is contested, most would agree that is represents a subtype of political
violence. The simple concepts that form the complex concept “terrorism”, are
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politics and violence, with the conceptual debate evolving around what other
attributes characterize terrorism. In other words, the definition of state CT
requires a definition of CT, which requires a definition of terrorism, which
requires a definition of political violence. The regress does not stop there.
Violence and politics are also contested concepts. Critical theorists, for exam-
ple, would like to include non-physical forms of violence into the definition of
violence, while political philosophers still disagree on whether violence can ever
be considered a political act (De Garay 2008).

Defining Political Violence

Many social scientists distinguish three types of violence: structural, criminal, and
political (Galtung 1969).1 It can be noted that germane to the idea of political
violence is the notion of physical violence, as opposed to structural or psycholo-
gical violence. When physical violence is used, individuals are harmed (i.e. dis-
placed against their will, injured, or even killed) (Gross 2010, p. 43). (For more
on structural violence and terrorism, see: Engels and Wischnewetzky 2009;
Galtung 1978; Thorup 2010). But maybe it is best to start with the argument
that, by definition, political violence is a type of instrumental violence, that is,
where one gets someone to do something via violence and threats thereof.2 In
this case, what distinguishes political violence from other types of violence is the
goal of the action. For Carl von Clausewitz, for example, organized violence
between states only becomes war if the violence is intended to serve political ends.

Political violence is a purposive action where the “agent is aware of reasons for
that action” (Butterfill 2001). Obviously, the ends of any type of physically
violent action are largely dependent on the type of reasoning employed by the
actor. By referring to Clausewitz again, we can distinguish tactics from aims and
goals (Strachan and Herberg-Rothe 2007). In this understanding, “tactics”
corresponds to the various methods employed when deploying economic, social,
and material resources; “aims” refers to the strategy employed against the will and
the resources of the enemy; while “goals” are the political ends sought, which can
range from seeking to change a policy, to changing the nature of a political entity,
to governing a territory and a people, to committing genocide (Bassford 2014).

By definition, violence that is the result of habit or emotion is in contra-
diction to political violence (Camus 1956). Similarly, violence that is used for
non-political, private goals (e.g. economic gain) is contrary to standard defini-
tions of political violence. In theory, distinguishing political acts from apolitical
acts is facile. Apolitical and political acts can be conducted by the same actor-
types (e.g. state or non-state), with the same methods (e.g. murder, kidnap-
ping, arson, or vandalism) and the same technologies (e.g. guns, bombs,
planes, etc.), but what differentiates them are their goals. By definition, poli-
tical violence is done to benefit “the people” in general, while non-political
violence is done to benefit a specific person(s).

For example, Carl Schmitt has argued that, by definition, the partisan’s
enemies are public, not private (2007, p. 64). Assassination and tyrannicide
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have been called “altruistic suicide” (Rapoport 1971, p. 7; Thorup 2010, p. 9).
Bruce Hoffman writes that what makes terrorists political is that they are
fundamentally “altruistic” individuals (2013, p. 37). American Persian Gulf
War veteran Timothy McVeigh said he did not bomb the Alfred P. Murrah
Federal Building in Oklahoma City for personal gain, but “for the larger good”
(Michel and Herbeck 2002; Thorup 2010, p. 27). Franz Fanon believed that
individualism goes against the interests of any anticolonial movement:

“Brother,” “sister,” “comrade” are words outlawed by the colonialist bourgeoisie
because in their thinking my brother is my wallet and my comrade, my scheming.
In a kind of auto-da-fe, the colonized intellectual witnesses the destruction of all
his idols: egoism, arrogant recrimination, and the idiotic, childish need to have
the last word (Fanon et al. 2007, p. 11).

The kamikaze and the suicide bomber, then, can be considered the epitome
of violent political actors. They deliberately give their lives for a political
entity. Conceptually speaking, the nature of the political entity in which
political violence occurs need not be defined. For example, political violence
can be conducted in the context of city politics, state politics, or even world
politics. At the most abstract level, a political entity is simply wherever
“collectivized decisions” take place (Giovanni Sartori 1987, pp. 214–216).
Seeing that collectivized decisions can affect all life on earth, violence used
to defend the environment or animals can also be considered “political
violence”.

The only exceptions to a definition of political-violence-as-altruism might be
found in violence conducted by anarchists and certain types of religious extre-
mists. Some sects, for example, have no interest in contemporary politics.
Similarly, some anarchists have used suicide missions as a means of expressing
their misanthropy (S. Kalyvas and Sánchez-Cuenca 2005, p. 222). When
violence is used for goals that are not related to life on earth, then there is
probably little hope to reason with these individuals (Crelinsten 2013, p. 43;
Sedgwick 2004, 2007) – for more on how terrorist goals affect the outcomes
of CT, see the chapter by Robert Nalbandov. In practice, however, instru-
mental violence used for religious or anarchist goals has often been conducted
to fulfil political pursuits. The religiously motivated suicide bomber, for
example, might also be interested founding a theocratic state, while the
anarchist might use suicide bombings as a form of “down-to-earth” propaganda
(Stern 2009).

At this juncture, positivists will note that it is difficult to objectively deter-
mine someone’s intentions. This is true. Access to a person’s thoughts is always
conducted indirectly, via inference. Post-hoc rationalization and interests in
conducting propaganda can render interviews invalid and nonreplicable (For
more on this topic, see: Bhashyam and Montibeller 2015; Crelinsten 2013,
p. 41; Horgan 2004; Post et al. 2003). In fact, Clausewitz noted long ago that
political violence sometimes lacks an intelligible political goal. Today, many
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terrorist groups can eloquently describe what is wrong with a law or a regime,
but remain silent when it comes to formulating alternative political programs
(Hoffman 2013, pp. 241–244).

This said, practical intentions need to be distinguished from personal
motives, which can include emotions such as excitement, greed, fear, frustra-
tion, hate, pride, love, and lust. Science tells us that a person often has many
undetermined and unconscious motives (Gladwell 2007; Kahneman 2011).
When writing about why foreign agents work for intelligence agencies, Allen
Dulles once said that “motives are rarely pure and single, but most often
mixed” (2006, p. 185). Studies of terrorists have also concluded that the
reasons women and men join terrorist organizations are “multiple and com-
plex” (Kendall 2015). “Today’s [CIA officers] often pursue non-state actors
with complex mixtures of competing loyalties, including family, tribe, religion,
ethnicity, and nationalism” (Burkett 2013). Yet, because motives are not
directly related to the instrumental reasoning that guides political violence,
motives need not be a defining characteristic of political violence (For more on
terrorism and motives, see: Alonso 2006; Crelinsten 2013, p. 144; Della Porta
1988; S. N. Kalyvas 2003; Victoroff 2005).

In comparison to motives, intentions are far more easily deduced. As we will
see below, what makes terrorism a special type of political violence is that it is a
public threat. Thus, by definition, for a form of political violence to be con-
sidered terrorism, a fairly evident political demand must be made by the violent
actor. Indeed, any distortion in the communication of threats renders terrorism
ineffective.

It should also be said, though, that political actors, be they statesmen or
terrorists, often become so obsessed with violence that they completely lose
track of their political goals:

The very substance of violent action is ruled by the means-end category, whose
chief characteristic, if applied to human affairs, has always been that the end is in
danger of being overwhelmed by the means with which it justifies and which are
needed to reach it (Arendt 1970, p. 4).

Fascism, for example, is a political philosophy well known for its bellicism and
glorification of violence as “ennobling” (Griffin and Feldman 2004, p. 420;
Thorup 2010, p. 16). On the other end of the spectrum, concentration camp
survivor Primo Levi confirmed the perverse attraction of violence, even for its
victims (Evans and Giroux 2015, p. xi):

The harsher the oppression, the more widespread among the oppressed is the
willingness, with all its infinite nuances and motivations, to collaborate: terror,
ideological seduction, servile imitation of the victor, myopic desire for any power
whatsoever . . . (Levi 1988, p. 43)
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Finally, it is far from evident that violent actors always have just one goal. Jean-
Paul Sartre once wrote that:

to shoot down a European is to kill two birds with one stone, to destroy an
oppressor and the man he oppresses at the same time: there remains a dead man
and a free man.

One instrumental act may serve many objectives, be they tactical, strategic, or
political. In relation to civil wars, Stathis Kalyvas has argued that individuals
who join political organizations often have several goals. He has also argued
that hierarchy within an organization is often correlated with specific goals
(S. N. Kalyvas 2003). Overall, distinguishing political violence from other
forms of violence is not easily done.

Defining Terrorism

Like the conceptualizations of instrumental violence attempted above, defini-
tional distinctions of types of political violence rarely correspond to “watertight
compartments in the real world” (Arendt 1970, p. 46). In fact, many of these
types are not mutually exclusive, and share what Ludwig Wittgenstein called
“family resemblances” (Goertz 2012; Margolis and Laurence 2014; Moller
and Skaaning 2010).

Types of political violence can be differentiated in terms of actors, goals, and
methods. War, by definition, is a form of organized political violence that
occurs between states. Irregular warfare, on the other hand, is generally defined
as a violent political conflict where at least one of the belligerent parties is not
formally a state. Civil wars, for example, would fall into this category. Interstate
war and intrastate war are actor-specific subtypes of political violence.

Coups, insurgencies, revolutions, counter-revolutions, separatist move-
ments, and irredentist movements, on the other hand, although not necessarily
violent, generally refer to goal-specific forms of political violence. In terms of
goals, insurgencies, separatist, and irredentist movements all seek territorial
control. Similarly, when conducted by “the people” or in the name of “the
people”, insurgencies, revolutions, peasant revolts, separatism, and irredentism
seek “popular sovereignty” (Loughlin 2004, pp. 100–125; Schmitt et al. 2008)
– for more on insurgencies, see the chapter by Emeka T. Njoku.

Finally, sabotages, abductions, skyjackings, kidnappings, torture, forced
disappearances, assassinations, death flights, death squads, suicide missions,
ambushes, skirmishes, swarming, pillaging, scorched-earth campaigns, carpet
bombing, sieges, attrition, blitzkriegs, guerrilla warfare, and terrorism are all
types of tactic-specific violence, referring to either the method or the technol-
ogy used to employ violence, often for political ends.

In this context, it is said that “terrorism is the weapon of the weak”. If
weakness is equated with a relative lack of weaponry and military skills, then
this aphorism is nothing but a tautology. Rather, it is best to think of
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this expression as summarizing Hannah Arendt’s argument that political
groups often resort to violence when “the people” do not support them,
their goals, or their methods (1970, pp. 53–56). Yet, if we accept this associa-
tion, then the aphorism should be that violence is the weapon of the weak. The
question remains, then, what is unique to the phenomenon we call terrorism?

Giving serious thought to what scholars and practioners mean when they
employ the term “terrorism” remains important, for both ethical and practical
reasons. As already mentioned, the definition of CT is dependent on the
definition of terrorism. In other words:

how we conceive of terrorism determines to a great extent how we go about
countering it and what resources – money, manpower, institutional framework,
time horizon – we devote to the effort (Crelinsten 2013, p. 39).

Is All Terrorism Non-State Terrorism?
Recently, scholars and practioners have sought to restrict the definition of
terrorism to non-state actors, thus precluding the inclusion of the controversial
actor-based subtype “state terrorist”. This reasoning fails to consider the use
of terror by a state, as found in the etymological roots of the term terrorism
(cf. la Terreur). This has not always been the case. Definitional associations of
terrorism with state acts have waxed and waned (Hoffman 2013, pp. 3–20).
Although today it seems that terrorism is principally used in reference to non-
state actors, in 1988 only 14 percent of terrorism scholars thought that a
defining characteristic of terrorism was its use by “movements or groups”
(Schmid and Jongman 1988, pp. 5–6).

One of the central arguments in favor of defining terrorism as a strictly non-
state act is that similar forms of political violence conducted by state actors are
regulated by international law (Annan 2002; Laqueur 2003, p. 237). Similarly,
some legal theorists argue that states are to have the last word on who can and
cannot use violence (Muller 1999; Schmitt et al. 2008). For example, to clarify the
subject of his book Inside Terrorism, Hoffman uses an actor-based definition of
terrorism. He argues that unlike regular, privileged combatants, “terrorists” are
defined by their systematic refusal to follow “the rules of war” (i.e. jus in bello)
(2013, p. 35) (For more on the regular/irregular distinction, see: Friedrichs 2006;
Kochi 2009; Schmitt 2007). These legal arguments are wrong for two reasons.

First, in some cases, non-state combatants can be considered regular, privi-
leged combatants. According to International Humanitarian Law (IHL)
(Specifically, Articles 43 and 44 of Protocol I of the Geneva Conventions and
customary international law), during wars of liberation, guerilla forces can be
considered “regular combatants” (Gross 2010, p. 183).

The armed forces of a Party to a conflict consist of all organized armed forces,
groups and units which are under a command responsible to that Party for the
conduct of its subordinates, even if that Party is represented by a government or
an authority not recognized by an adverse Party. Such armed forces shall be
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subject to an internal disciplinary system which, inter alia, shall enforce compli-
ance with the rules of international law applicable in armed conflict (ICRC 1977).

In these situations, guerillas are “regularized” and held to the same legal
standards as state combatants. “If the Geneva conventions apply, partisans
actually cease to be partisans” (Müller 2006, p. 18).

Second, states can, and have often, systematically refused to follow not all,
but many of the rules of war. During the Algerian War, for example, French
forces (in uniform and bearing arms) intentionally used violence and threats of
violence against noncombatants, hoping this would stop civilians from coop-
erating with the anti-colonial organization, the National Liberation Front
(FLN) (Rotman 2002). Throughout the war, the French government refused
to apply any notion of “battlefield” or “neutrality”. French soldiers killed many
who had nothing to do with the FLN. Villages were indiscriminately bombed,
forests burnt with napalm, men randomly taken from apartments and shot in
public stadiums, women raped while others watched, babies thrown against
walls and left to rot. If state terrorism is in fact “qualitatively different” from
non-state terrorism, this has more to do with specific ends than specific means.
As we will see below, whether terrorism is used to consolidate or acquire
authority, the nature of the tactic remains the same.

Hoffman goes on to argue that unlike insurgents and guerillas, “terrorists”
avoid combat, have few resources, and exercise no direct control over a population.
But Hoffman concedes that some insurgents and guerillas have used “terrorism”.
The paradox at the end of this argumentation is that, according to Hoffman’s
conceptualization, not all those who employ terrorism are terrorists. There is what
he calls “overlap” (Hoffman 2013, p. 35). Hoffman’s definitional difficulty is due
to the synthetic method he is employing. It seems that Hoffman has a certain
sample of non-state political organizations in mind, and from that sample he
extracts his definition of “terrorists”. But seeking to define terrorists and not
terrorism is not analytically sound, for combatants can change tactics or (like the
insurgents hementions) employ several tactics simultaneously. It is certain that not
all non-state actors who employ terrorism are insurgents or guerillas, but these
actors should not be used as the definitional basis (i.e. the prototype) for what it
means to be a terrorist. As Brian Jenkins argues, actors should be defined according
to their acts, and not acts according to actors (Jenkins 1980, p. 2). To clarify this
confusion, it should be noted that there are three reasons why the state/non-state
distinction and the regular/irregular distinction are not self-evident.

First, if state actors are to be identified according to the state’s effective
monopoly of legitimacy, and not according to inter-subjective recognition
between governments, then identifying state actors is a challenging empirical
task (Kurtulus 2005). Many de jure states are in fact de facto “failed” states –

consider for example the lack of state authority in the Central African Republic,
Somalia, Syria, and Yemen. Reversely, many non-state actors and organizations,
including terrorist actors and organizations, regularly fulfill state functions, as seen
in Palestine, Lebanon, Syria, and Iraq today. The question then is: Would terror-
ism conducted by Northern Cyprus, Kosovo, or the Donetsk People’s Republic
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be qualitatively different from the terrorism of Hezbollah, the Palestine Liberation
Organization (PLO) or the Islamic State of Iraq and the Levant (ISIS)?

Second, both state actors and non-state actors can and have used terrorism
outside of situations of international and internal armed conflict (i.e. in times of
peace). In fact, one of the central definitional and policy-oriented debates
today is whether non-state terrorism is an act of war or a crime (Crelinsten
2013, pp. 49–87; English 2010, pp. 1–27). Thus, the legal status of “the
combatant” is not always relevant to determining whether the actor has
employed terrorism. In fact, if the laws of war have anything to do with the
definition of terrorism, they are only in relation to determining the identity of
the victims. Because state actors, non-state actors, regular combatants, and
irregular combatants all have the potential to inflict harm on non-combatants,
they can all, by definition, conduct terrorism (For more on terrorism and the
rules of war, see: Gross 2010; Nathanson 2010; Rona 2003).

Third, with the advent of state-sponsored terrorism, proxywars, civil wars, new
wars, and the privatization of national security, the boundaries between state
actor and non-state actors are not always manifest, if they ever were. Mikkel
Thorup, for example, distinguishes authorized non-state actors (e.g. privateers,
mercenaries, paramilitary agents) from non-authorized non-state actors (guerril-
las, bandits, pirates, rebels, insurgents) (2010, p. 42). Empirically speaking, many
who at first would seem to fall under the category of non-state actors, are actually
(overtly or covertly) authorized by the state to employ violence. Generally, these
authorized non-state actors receive great financial, material, technical, and moral
support from their sponsoring governments – see for example Martin Scott
Catino’s discussion on the role of Iran in Bahrain. Occasionally, these authorized
non-state actors are even under the direct command of armies and intelligence
services, making them all but formal state actors (i.e. office holders). This “cover”
allows state actors to deny their use of terrorism, but it also renders them
vulnerable to duplicity and offensive psychological operations. In his autobiogra-
phy, US CIA Officer Duane Clarridge describes how this was a major concern
when he enabled an insurgency in Nicaragua:

The distinction between urban guerilla action and terrorism was easily blurred. Even
with military targets and careful execution, civilian casualties are almost unavoidable.
Moreover, the Sandinistas were perfectly capable of detonating a school or a hospital
and pinning it on us. [Director William] Casey’s approach risked throwing away all
the goodwill we’d built up inside Nicaragua (2009, p. 242).

Thorup also distinguishes authorized state actors (e.g. police, military, intelli-
gence) from unauthorized state actors (military coups, juntas, death squads)
(2010, p. 42). Many actors endowed with state resources appear to be state
actors, but in fact are not. French General Raoul Albin Louis Salan, founder of
the Organisation de l’armée secrete (OAS), is a notorious example of an
unauthorized state agent who countered terrorism with terrorism (Salan
1974; Schmitt 2007).
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This does not mean that the state/non-state actor differentiation is analyti-
cally useless. Igor Primoratz has argued that there is a great moral difference
between a totalitarian state and a state sponsor of terrorism (Meggle et al. 2004,
p. 72). The point is that distinctions such as state/non-state and regular/
irregular merit in-depth empirical investigation – for more on state terrorism
and state-sponsored terrorism, see the chapter by Elena Sciandra.

Is All Terrorism Subversive?
To accept the premise that terrorism is a tactic-specific type of political
violence, the second issue to be addressed is that of political goals. In other
words, is it true that terrorism is not a goal-specific type of political violence?
It can be argued that the only goal-related characteristic of terrorism is its
political orientation. Whether the political goal of a terrorist act be revolution,
separatism, irredentism, counter-revolution, or regime consolidation is irrele-
vant to the general concept of terrorism. In other words, the specific political
goals sought via the use of violence cannot distinguish terrorism from non-
terrorist acts. Consequently, in theory, freedom fighters, insurgents, police-
men, and soldiers can all be terrorists. Indeed, terrorism is a tactic that can be
used by all:

Some non-totalitarian states have resorted to terrorism against enemy civilians as a
method of warfare, most notably when the RAF and USAAF bombed German
and Japanese cities in World War II. [ . . . ] Terrorism is not the monopoly of
enemies of freedom (Primoratz 2015).

For example, in July 1944 Winston Churchill considered, as a means of saving
British civilians, the indiscriminate use of poisonous gas:

[ . . . ] I should be prepared to do anything that would hit the enemy in a
murderous place. I may certainly have to ask you to support me in using poison
gas. We could drench the cities of the Ruhr and many other cities in Germany in
such a way that most of the population would be requiring constant medical
attention. [ . . . ] It may be several weeks or months before I shall ask you to
drench Germany with poison gas, and if we do it, let us do it one hundred percent
(Harris and Paxman 2007, p. 130).

The historical and scholarly trend has always been that what defines terrorism,
like all political violence, has something to do with it being a violent means to a
political end (Deflem 2004a, 2004b). In the aforementioned survey of scholars’
definitions of terrorism, for example, this is a recurrent theme: 37.5 percent of
scholars mentioned “victim-target differentiation”; 30.5 percent mentioned
“method of combat, strategy and tactic”; 28 percent mentioned “coercion and
induction of compliance”; 17 percent mentioned “intimidation”; and 4 percent
mentioned “demands made on third parties” (Schmid and Jongman 1988,
pp. 5–6). That terrorism is a subtype of political violence and that its goal is by
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definition political seems to be beyond doubt. Subsequently, it seems true that
terrorism is a tactic-specific type of political violence.

Is Violence against Indirect Participants in Hostilities Terrorism?
In Episode 7, Season 1, of the 2011 Swedish-Danish coproduction The Bridge,
a terrorist is killing individuals that symbolize all the social problems that are
not addressed in Nordic society (IMDb 2011). The “truth terrorist” (T.T.) has
started a riot between police forces and Arab immigrants to highlight how
integration has failed; he has killed a judge and a prostitute to underscore the
inequities of law; finally, to demonstrate the selfishness of the rich, T.T. has
poisoned several vagrants with laced wine, while bleeding one homeless man,
Bjørn Rasmussen, to death, streaming the incident live on the Internet. Now, if
five companies that use child-labor are not burnt to the ground, T.T. threatens
to kill five children that he has kidnapped. Because many of the above crimes
involve both Sweden and Denmark, a form of CT cooperation develops
between the police forces of Malmö and Copenhagen. While taking the
elevator, Swedish inspector Saga Norén discusses the intentions of T.T. with
her Danish colleague, Martin Rohde:

Norén: “He wants people to act on instinct, not think. Children affect people’s
emotions, just like kittens.”

Rohde: “Isn’t this the worst thing he’s done? He’ll kill five children.”
Norén: “They’re five small persons, he killed more homeless. They don’t know

they’re in danger. Bjørn Rasmussen knew he was dying.”

In this scene, Norén is arguing that the worst aspect of terrorism is not the
innocence of the victims, but the degree to which the victims must accept
the inevitability of their death. Just as in a horror film, terrorism here is
defined as the creation of a sense of unavoidable doom. For Norén, it is
dread, not innocence that makes terrorism truly horrific. The children
in the episode do not understand the danger they are in, so they literally
cannot be terrorized. In real life, armed combatants have sought and
accepted the risk of death, while civilians have not. Terrorism foretells
the imminent danger, but does not give “a fighting chance” (For more
on the right to a fighting chance, see: Gross 2010, pp. 38–39, 73–74,
249–251). The problem with definitions of terrorism that focus on the fear
created is that they lead to confusion with other forms of political violence
that create terror, such as torture. All definitions that argue that terrorism
communicates a threat will not suffice. All political violence that is
conducted in public has a demonstrative, signaling effect. As Clausewitz
noted, war is not simply the annihilation of the opponent’s military forces,
but is more generally a means to “compel our opponent to fulfill our
will” (2013).

Rather, what is special to terrorism as a type of political violence is the
identity of the victim – those who should never have to fear violence. In other
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words, the analytical value of terrorism is that it refers to a specifically unethical
type of political violence. It is interesting to note that of 109 scholars surveyed
in 1988, 17.5 percent said terrorism was the use of violence against civilians,
noncombatants, neutrals, and outsiders; while, 15.5 percent said terrorism was
defined by the use of violence against “innocent victims” (Schmid and
Jongman 1988, pp. 5–6). Thus, it seems that what is special to terrorism is
how the threat is communicated, namely through the intentional use of indis-
criminate violence (Coady 2005; Nathanson 2010; O’Keefe and Coady 2002;
Primoratz 1990, 1997, 2004, 2007). According to Igor Primoratz, defining
terrorism in reference to deliberately indiscriminate political violence can be
referred to as the “narrow definition of terrorism”. It is worth quoting him at
length on this issue:

A narrow definition departs from much ordinary use by restricting terrorist
violence to that directed at non-combatants or innocent persons. Thus it leaves
out most of 19th century “propaganda by the deed” and political violence
perpetrated by Russian revolutionaries which they themselves and the public
called terrorist. [ . . . ] Narrow definitions are revisionary, but [ . . . ] not implau-
sibly so. They focus on the traits of terrorism that cause most of us to view the
practice with deep moral repugnance: (i) violence (ii) against non-combatants
(or, alternatively, against innocent people) for the sake of (iii) intimidation (and,
on some definitions, (iv) coercion). In highlighting (ii), they relate the issue of
terrorism to the ethics of war and one of the fundamental principles of just war
theory, that of non-combatant immunity (Primoratz 2015).

In other words, the more a political actor uses violence against persons who
are of no immediate threat, the more the actor can be considered a terrorist.
According to this reasoning, deliberately killing schoolchildren is more akin
to terrorism than is killing child soldiers. Similarly, kidnaping a soldier in
a night club is more akin to terrorism than is making prisoner a soldier
engaged in armed combat. Of course, Hoffman is right when he argues that
irregularity is a defining characteristic of terrorism, but it is the “irregularity”
of the victims that is characteristic, and not the “irregularity” of the comba-
tants. Consequently, state actors who deliberately use violence against non-
combatants as a means of reaching a political goal can be considered
terrorists. Thus, essential to the concept of terrorism is the equally histori-
cally contingent concept of “noncombatant immunity.” According to
Douglas Lackey, “the idea of noncombatant immunity developed in the
High Middle Ages, as part of the medieval traditions of chivalry” (1989).
Contemporary notions of noncombatant immunity are found in the Geneva
and Hague Conventions on Warfare (Hoffman 2013, p. 26). (For more
on terrorism, CT and just war theory, see: Crelinsten 2013, p. 58;
Elshtain 2008).

It should be noted, however, that a term other than “noncombatant” is
available. Rather than using the self-defense-based “combatant/noncombatant”
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distinction, some scholars and practioners prefer to use a similar, but crucially
different “responsible/innocent” distinction (Primoratz 2015). For example, in
the 2001 edition of his book Fighting Terrorism, Benjamin Netanyahu defines
terrorism as a “deliberate attack on innocent civilians” (Benjamin Netanyahu
2001, p. xxi). In 2002, Kofi Annan argued that “any deliberate attack on
innocent civilians, regardless of one’s cause, is unacceptable and fits into the
definition of terrorism” (Annan 2002). Similarly, the International Committee
of the Red Cross (ICRC) has argued that when civilians take direct and indirect
participation in hostilities, they lose some or all of their immunity (Akande 2010;
Gross 2010, p. 21; Melzer 2009). In this scenario, those who aid combatants in
an asymmetric war are no longer “innocent” – they are responsible for harm
(Gross 2010, pp. 10, 13; Melzer 2009).

Still, there is a methodological reason to dislike the use of innocence as a
defining characteristic. Pace Annan and Netanyahu, because the responsible/
innocent distinction is based on an unspecified notion of causality, it is far more
subjective than the combatant/noncombatant distinction. Even the ICRC
admits that empirically determining whether someone is participating in hosti-
lities directly or indirectly is difficult. Such imprecision and subjectivity renders
the definition of the term “terrorism” open to manipulation by state and non-
state actors (Crelinsten 2013, pp. 135–157). The notion of “responsibility”
and “participation” facilitates the justification that politicians, voters, tax-
payers, but also the friends and family of terrorists should not have total
immunity. Consider, for example, this quote attributed to Algerian parliamen-
tarian and lawyer Zohra Drif, who’s bombing of a café in September 1956
caused the death, amongst others, of an elderly woman and the dismember-
ment of a five-year-old girl:

Yes, we attacked innocent civilians. But what is innocent in war? European
civilians were occupying our country and we were fighting them. We were at
war (Kendall 2015).

It is far more facile to identify an armed combatant and someone directly causing
harm than it is to identify indirect participation and political responsibility. In
fact, Arendt and others have made the argument that in many contemporary
states political responsibility is so diffused that no one is responsible: “the rule by
Nobody is not no-rule, and where all are equally powerless we have a tyranny
without a tyrant” (Arendt 1970; Foucault 1975; Thorup 2010, p. 9).

Overall, it seems certain that terrorism is a normative, value-based concept,
founded on the notion that some individuals (e.g. the innocent, civilians, and
noncombatants) should have immunity. Definitions of which actors are illegi-
timate targets are context-dependent, intersubjective social constructs that
IHL tries to regularize and universalize. The question then is: do state actors
or non-state actors have the most to gain from the current status of IHL? (For
more on the politics of IHL, see: Gross 2010; Müller 2006; Louiza Odysseos
2007; L. Odysseos and Petito 2007; Scheuerman 2006).
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It should be recalled that the harming of those who deserve noncombatant
immunity is not the sole defining characteristic of terrorism. Three other
necessary characteristics are that the violence be (1) intentionally indiscrimi-
nate, (2) public, and (3) intended to obtain political goals. If there is no
intention to use violence as a means to obtain political obedience via threats
of similar violence, then the use of violence against innocent civilian noncom-
batants is not terrorism. More simply, if there is no coercion, there is no
terrorism. It is for these reasons that terrorism is sometimes characterized as a
series of public acts. For example, forced disappearances and one-off mass
shootings are difficult to classify as terrorism, for the former is covert and the
latter is gratuitous. (For more on conceptualizing terrorism, see: Primoratz
1990; Richards 2015; Schmid and Jongman 1988).

Defining CT

If one wishes to compare cases of CT taken from different historical contexts,
it will be necessary to use definitions of terrorism that can encompass large
variations in case-specific understandings of terms such as “politics” and “immu-
nity”. The definitions developed above are intended to be sufficiently abstract to
allow for such comparisons. Broadly, terrorism has been defined as (violent)
threats of violence against noncombatants for political gain. More specifically, it
has been suggested that terrorists deliberately inflict violence on noncombatants
with the intention of coercing others into obeying political demands. Within a
terrorist campaign, deliberately indiscriminate violence is used to obtain atten-
tion and acknowledgement, with as ultimate aim the obtention of rights,
authority, and in some cases, governance (Hoffman 2013, p. 255).

First, it should be noted that the logical contrary of “CT” is not “conduct-
ing or sponsoring terrorism” (Lewis 2015). CT and terrorism are not opposi-
tional terms that bound the idea of state passivity. Rather, CT denotes an
oppositional purposive action (Schmid and Jongman 2005, p. 43). Even proac-
tive, preventive, and preemptive CT is in response to the possibility of terrorism.
Without the intention to thwart terrorism, there is no CT. So, as was the case
with political violence and terrorism, the empirical identification of acts of
CT requires the interpretation of intentions.

If this premise is accepted, then it is possible to argue that CT is an
intentional act that has three possible goals: the countering (1) of deliber-
ately indiscriminate violence, (2) of threats of indiscriminate violence, and
(3) of political demands made via threats of indiscriminate violence. More
simply, CT is an act that seeks to provide noncombatants with physical,
psychological, and political security (Lewis 2015). This said, what is special
to terrorism is its tactics, not its goals. Therefore, it is conceivable that a
counterterrorist actor be in favor of a terrorist’s goals. The reverse reasoning
confirms this: if an actor sought solely to counter a terrorist’s political goals
and not the threats and the violence used to reach those goals, this
actor could not be defined as a counterterrorist – he or she would simply
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be a political opponent. Moreover, negotiating with terrorists can help to
achieve the physical and psychological goals of CT (Lewis 2015; Shor 2008,
p. 52; Weill 2014). Although it will not please those with a Manichean
worldview, it can be argued that although CT is a purposive act, it is not
necessarily a political act – see, for example, Elena Sciandra’s chapter on
transitional justice as a form of CT against state, state-sponsored, and non-
state terrorism.

A second deduction will be easily accepted by all. If CT is defined as an act that
intends to provide physical and psychological security to non-combatants, then
any actor that does not intend to provide such security cannot be defined as a
counterterrorist. A third, parallel deduction might also be made. Since CT is
defined as an act that intends to provide physical and psychological security to
noncombatants, the use of terrorist tactics to provide such security can be
counterproductive. By definition, terrorism is indiscriminate, thus terrorism can-
not be used to provide security to noncombatants. The empirical fact that CT is
often employed against combatants who do not wear identifiable clothing, who
conceal their arms, and whose actions are covert, means that it is often technically
difficult for the counterterrorist to distinguish combatant from noncombatant.

With these deductions in hand, it is possible to argue that, in most cases, a
defining characteristic of CT is that its tactics are not terroristic. For example,
when a totalitarian state employs terrorist methods against terrorist non-state
actors, when a liberal-democratic state uses terrorism against a genocidal state, or
when non-state actors use terrorism against each other in a civil war, these are
not instances of CT. Crelinsten argues that when a state employs terrorism (e.g.
abductions, torture, assassination of non-combatants) to combat terrorism, the
phenomena is correctly labeled “state terrorism”. Rather, for the sake of con-
ceptual clarity, I would argue, the neologism counterterror should be used to
denote such practices (For more on state terrorism and “counterterror”, see:
Crelinsten 2013; Lewis 2015; Meggle et al. 2004; Shor et al. 2014; Stohl and
Lopez 1984; Thorup 2010, pp. 7, 18; Webel and Arnaldi 2011).

An example of counterterror can be found in the colonial wars. At the
beginning of the Algerian War, the FLN was threatening, torturing, and killing
Arab civilians who were friendly with French forces or just trying to stay
neutral. The FLN also stabbed, shot and beat to death Europeans. Each time
this occurred, French forces would retaliate: Arab men would be randomly
taken from cities and villages and killed. The slaughter continued until the
number of Arab deaths reached 100 times the number of European deaths. As
one villager put it, Arab civilians were like a cigarette burning at both ends:
either way they were going to get burnt (Rotman 2002).

This said, much depends on who the counterterrorists are seeking to pro-
tect. The CT/counterterror distinction does not apply in situations where the
terrorists being countered are not among the population the counterterrorists
want to protect, but among a third population. In some colonial wars, for
example, using terrorism against terrorists did not put Europeans in danger.
Another exception to the CT/counterterror distinction is when counterterror
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is used a means to eventually provide physical and psychological security to
noncombatants. For example, this postponement-based reasoning has been
employed in the context of wars against totalitarian regimes, resistance move-
ments, and anti-colonial insurgencies. It should be noted, however, that this
reasoning, where the ends justify the means, has been denounced as opening
the door to a state of “permanent exception” from traditional liberal-demo-
cratic practices, such as the rule-of-law (For more on terrorism, exceptions and
emergencies, see: Buzan et al. 1998; L. Odysseos and Petito 2007; Schmitt et
al. 2010). The point here is not to debate the ethics, effectiveness, or efficiency
of counterterror. Regarding conceptual analysis, for an instance of counter-
terror to be classified as a type of CT, the actors have to have the intention of
providing physical and psychological security to a specific group of non-com-
batants. If the actors foresee an indefinite period where they will threaten and
harm this group of noncombatants, then these actors cannot be considered
counterterrorists (vis-à-vis that specific group).

The corollary to the CT-is-not-terroristic argument is that terrorist acts that
are not done to thwart terrorism and terrorist acts that are done with the
knowledge that there is no terrorist threat are both not instances of CT
(Lewis 2015). Concerning the former proposition, it will be obvious that
most cases of terrorism, for example, are not instances of CT. When terrorist
organization conducts a terrorist attack, its members are rarely seeking to
provide physical and psychological security to noncombatants. Concerning
the second proposition, when a state uses terrorism as a pretext for action,
this cannot be classified as CT. Of course, to what extent a terrorist threat is
present is an empirical question. The point in this example is that, by definition,
pseudo-counterterrorists deliberately use terrorism as a pretext, thus concealing
both the actual threat level and their intentions. Infamous examples of such
actions can be found in the authoritarian practices of twentieth century South
American governments (Crelinsten 2013, p. 71; Heinz and Frühling 1999).

Finally, it should be noted that some critical theorists make the generalization
that all (state) CT is counterterror (i.e. state terrorism) (See, for example,
Poynting and Whyte 2012). This is inaccurate. This potential for confusion can
justify the conception of CT as being bounded by (1) passivity and (2) counter-
terror (Lewis 2015). Thus, the CT continuum can be schematized as such:

Terrorism ≠ Passivity ↔ CT ↔ Counterterror ≠ Pseudo- CT

Defining the State

As mentioned above, conceptualization requires a number of steps. A basic
definition needs to be put forward. The contrary and contradictions of the
concept need to be specified, as do the boundaries of the concept. Finally,
necessary attributes need to be developed (Goertz 2012, pp. 6–15).
Without these steps, operationalization has no foundation (G. Sartori

22 O. LEWIS

ACKU



et al. 1975). The number of necessary attributes determines the degree to
which comparisons between vastly different cases can be conducted. For
example, the meaning of physical and psychological security in a twenty-
first-century Western state will not be the same as in an nineteenth-century
empire. Similarly, terrorism in a warzone will have different legal and social
implications than it will in times of peace. To resolve this methodological
quandary, the scholar can either “go up the ladder of abstraction” – comparing
apples and oranges as “fruits” – or down the ladder of abstraction – comparing
Granny Smiths and Galas as “apples” (Collier and Levitsky 2009; Giovanni
Sartori 1991).

Concerning CT, a first possible restriction of the “scope conditions”
(i.e. control variables) consists in specifying the type of counterterrorist
actors to be studied. The most common specification has been to only
study twentieth- and twenty-first-century states qua counterterrorists. This
said, in the context of “lone-wolf” attacks, “leaderless resistance” and
“networked terrorism” (J. Arquilla and Ronfeldt 2001; John Arquilla
et al. 1999; Kaplan 1997; Sageman 2011), both scholars and practioners
have started studying sub-state and supra-state counterterrorist organiza-
tions, such as regional and local public organizations, non-profit organiza-
tions, for-profit organizations, and international organizations. The roles
and responsibilities of private corporations and local governments in coun-
tering terrorism, for example, is an increasingly discussed topic in Europe
and North America (Crelinsten 2013, pp. 158–169; Crelinsten and Schmid
2012). But no matter the actor-type to be studied, it will be difficult for a
conceptualization of CT to avoid defining “the state”.

Scientific conceptions of the state need to be as objective as possible,
and not conceal ideologies and agendas (Bigo 2011; Bourdieu 1993; Cox
1986). In other words, a proper understanding of all ethical and political
problems requires analytics, not polemics and nationalism (Arendt 1945).
Yet, as Foucault and Pierre Bourdieu have argued, it is not easy to think
about the state (Bourdieu 1993; Foucault 1975). According to these scho-
lars, the true sovereignty of the state is not over the body, but over the
mind. By definition, the state has succeeded in making socially constructed
institutions appear natural. Even today, those who have had a formal
education have been trained to think about the state in a certain manner.
Critiquing these instinctive conceptions of the state is not facile.3 We have
to go beyond how state actors want the state to be conceived, who they call
the enemy, who they call the friend. We need concepts that are not
weapons in a war of words.

Like terrorism, the state is a historically specific concept (Kurtulus 2005,
p. 38; Loughlin 2004, p. 58). This means that the state needs to be understood
as the product of a historical process, namely that of the legitimization of
political violence (Thorup 2010, p. 4). Thus, it should be clear that “the
state is not a thing, but a social activity” (Sayer 1992, pp. 16–30). One cannot
feel, see, or touch a state. One can only identify it via the legitimacy a

CONCEPTUALIZING STATE COUNTERTERRORISM 23

ACKU



population gives a government to regulate violence (Kurtulus 2005). When
public officials can legitimately make arrests, apply the death penalty, or even
regulate euthanasia and abortions, then we can say that those public officials are
“state” actors (Thorup 2010, p. 34).

This understanding of the state is not based on law, but on Weberian
theories of the state. The key idea here is that the state gains authority not
so much via recognition from other states and their governments, but via
the recognition of legitimacy provided by a people in a delimited territory.
Weber developed this theory synthetically, by comparing modern states to
what preceded them. He called this casuistry. Consequently, in Weber’s
understanding the state is a specific subtype of social relationships writ
large. More abstract relationships included social communities, associative
relationships, and communal relationships. Understanding how Weber
defined these abstract groupings is key to understanding how he defined
the state.

Weber differentiated groupings in terms of their shared goals. Thus,
according to Weber, “social communities” are defined as communities
that focus on survival (nutrition, reproduction, defense) (Weber et al.
1978, p. 16). “Associative relationships” and “communal relationships”
are a subtypes of social communities. The former is based on mutual
consent and serves to maximize expediency, while the latter is based on
subjective feelings of belonging together that guide social acts (Weber
et al. 1978, p. 40). For Weber, the state could be defined as a subtype of
all three groupings.

The additional attributes that are specific to states are: territoriality,
public administration, taxation, and the successful monopoly of legitimacy
to regulate violence. Prior to the advent of the modern state, the social and
legal authority to regulate violence was held by many groupings and was
unrelated to territory. Combatants were not clearly identifiable profes-
sionals. Feuds, vendettas, clan wars, and self-defense were the norm
(Bourdieu 1993, pp. 52–55). In the modern state, the government (not
the family, church, lord, guild, etc.) claims that it should have the last
word, and in large part citizens recognize these claims as legitimate (Elias
1978; Sassen 2008). In 1758, David Hume had already defined state
governments in similar terms:

Nothing appears more surprising to those, who consider human affairs with a
philosophical eye, than the easiness with which the many are governed by the few;
and the implicit submission, with which men resign their own sentiments and
passions to those of their rulers. When we enquire by what means this wonder is
effected, we shall find, that, as force is always on the side of the governed, the
governors have nothing to support them but opinion. It is therefore, on opinion
only that government is founded; and this maxim extends to the most despotic
and most military governments, as well as to the most free and most popular
(Hume and Haakonssen 1994, p. 16).
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According to Weber, legitimacy in the eyes of the citizenry can be acquired in
many ways, through tradition or charisma, for example. But what is special to the
state is that legitimacy is often acquired through rationalization, that is, effec-
tiveness, efficiency, and rule-following – for more on the effects of regime types
on CT, see the chapter by Senia Febrica (Anter and Tribe 2014; Crelinsten
2013, pp. 103–129; Weber et al. 2004; Weber et al. 1978).4 Thus, in the ideal-
typical modern state, both private and public relationships are covered by
regulations (i.e. rules) (Weber et al. 1978, p. 48). For example, criminal law is
the means through which order is imposed and security guaranteed, notably
through the notion of territorial validity. Constitutional law, on the other hand,
stipulates within what limits the citizens and others within the territory shall
submit to the government (Weber et al. 1978, pp. 50–51). Similarly, adminis-
trative law guides relationships with the government, its chief, and its staff.
Weber believed that when the government fell under the rule of law, the
efficiency, effectiveness, and ethics of its actions would provide it with legitimacy.
Corruption, for example, which often leads to injustice, inefficiency, and infec-
tiveness, might make the modern state less legitimate. Of course, Weber was not
arguing that domination (i.e. the regular obedience of commands by a group)
required regulations and efficiency – in fact, he gave “the family” as an example
of non-organizational domination (Weber et al. 1978, p. 52). What he was
arguing was that by guaranteeing predictable/calculable outcomes for both
staff and people, modern states made domination more effective.

Defining State CT

Weber’s definition of the state is of great use in developing a historically specific
conceptualization of terrorism and CT (Bilgin and Morton 2002; Piazza 2008).
It has been said that terrorists deliberately target noncombatants to reach
political goals, such as changing a law or practice, changing a government,
redrawing territorial boundaries, or a combination of all three. Thus, by defini-
tion non-state terrorists do not recognize the legitimacy of the state in which they
are operating to regulate violence. Most of the time, non-state terrorists claim
that only their use of political violence and their attempts to regulate violence are
in fact legitimate (Thorup 2010). Technically, should a majority of the popula-
tion within a certain territory come to accept the legitimacy of this non-state
terrorist organization, then that organization could be called “the state”. It
could be argued that this is what occurred in Israel and Algeria.

Justifications for non-state terrorism are multiple. Terrorists can claim
that they are acting in self-defense, that the state is not providing basic
needs, that the state is a foreign entity, etc. In general, the argument is that
non-state terrorism is legitimate because it is seeking to correct a form of
injustice. Consequently, insurgents that seek to contest the legitimacy of the
state and obtain territorial control will avoid killing non-combatants, which
could be seen as unjust (Crelinsten 2013, p. 43; S.; Kalyvas and Sánchez-
Cuenca 2005). This said, even when seeking only domination (and not
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legitimacy), terrorism still needs to discriminate between those who comply
with the demands and those who do not (S. N. Kalyvas 2004). For if you
were certain of your impending doom, why would you obey a threat?

According to Weber’s theory of the modern state, the ability of state actors to
counter both illegal violence and terrorists’ claim to legitimacy will determine the
state’s ability to maintain domination of the populace. Because much of a
modern state’s legitimacy is obtained through the rule-of-law, getting a liberal-
democratic state to overreact is a well-known terrorist tactic – this is what the
FLN got France to do in Algeria (For more on terrorism and liberal democracies,
see: Art and Richardson 2007; Crelinsten and Schmid 2012; Binyamin
Netanyahu 1995; Wilkinson 2011). When states employ counterterror, they
might be able to restore order, but they might also loose legitimacy.

This does not mean that counterterror is an ineffective tactic. It has been
successful for many empires and tyrants (For more on the effectiveness of
inhumane tactics in counterinsurgency, see: Fielding and Shortland 2010;
Forest 2007; Kilcullen 2012; Rich and Duyvesteyn 2012; Trinquier 1964).
When discussing Stalin’s regime, for example, Arendt argued that “the effective-
ness of terror depends almost entirely on the degree of social atomization”
(1970, p. 55). The more a state manages to cut social relationships between
individuals, notably via terrorism, the more it will be able to avoid dissent and
contestation. Before glasnost and perestroika, the Soviet Union had no signifi-
cant non-state terrorism. In other words, CT is easy in a “totalitarian regime”
(Crelinsten 2013, p. 248; Piazza 2013, 2015) – for more on CT by authoritarian
governments, see the chapter by Aliaksandr Novikau. Similarly, during a civil
war, “rebels face a collective action problem” (S. N. Kalyvas and Kocher 2007).
Nevertheless, harming noncombatants can be counterproductive, bringing on
the ire of the local population and of external actors (Glad 1990, pp. 201–235;
Gross 2010, p. 175; S. N.; Kalyvas and Kocher 2007, p. 188; Lyall 2009).

When defining political violence, terrorism, and CT, goals were distin-
guished from actors and methods. Hidden within this division was the idea
that all purposive actions are composed of two parts: the deed and the intent.
In criminal law this is called the “guilty act” (i.e. actus reus) and the “guilty
mind” (i.e. mens rea) (Martin 2009).

Actions that effectively, but unintentionally, counter terrorism are not
instances of state CT. To be classified as CT, a state’s actions must include
at least two objectives: the physical security of noncombatants and the
psychological security of noncombatants. If there are no concrete plans
or policies to reach such goals, then the actions of the state cannot be
considered CT.

SPECIFYING SUBTYPES OF STATE CT
Most counterterror scholars and practioners differentiate subtypes of state CT
according to the various methods that states can employ. Today, scholars
traditionally use the synthetic method to devise these typologies. First, the
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scholars make reference to strategies developed by practioners, such as those
made public by the United Kingdom or the European Union, and then they
address the effectiveness and ethics of these strategies (e.g., see: Hoffman
2009; HomeOffice 2015; Obama 2010). Thus, we see Ronald Crelinsten
largely basing his typology on American policies, and Boaz Ganor basing his
typology on Israeli policies (Crelinsten 2013; Ganor 2005). Of course, these
strategies can be divided in a number of different ways, but they all cover the
same three goals: (1) strengthening social, psychological, and material resili-
ence; (2) responding to attacks by giving medical aid to victims and prosecuting
perpetrators; (3) preventing attacks (via coercion, persuasion, and cooption) –
for more on varieties of prevention, see the chapters by Paul Carnegie and
Elena Sciandra.

Interestingly, as much as CT scholars like to discuss the details of root
causes, criminal justice, military intervention, covert action, intelligence
and surveillance, emergency management and target hardening, defensive
and offensive psychological operations, overall there is virtually no discus-
sion of illegal state measures (targeted torture, targeted renditions, and
targeted assassinations) and terroristic state measures (death squads, carpet
bombing, etc.). Is not this omission an implicit admission? Namely, that
as a state goes down the “spectrum of conflict” and resorts to counter-
terror, these actions no longer correspond to CT stricto sensu (White
2006, p. 15).

I would like to argue that there is another way to classify types of CT. To do
so, it is first necessary to recall that terrorism scholars and legal practioners
often distinguish domestic terrorism from transnational terrorism (Hoffman
1997). For example, the Code of Laws of the United States of America defines
“international terrorism” as any terrorist acts that “transcend national bound-
aries in terms of the means by which they are accomplished, the persons they
appear intended to intimidate or coerce, or the locale in which their perpetra-
tors operate or seek asylum” (FBI 2015). Similarly, terrorism scholars tend to
define “transnational terrorism” as terrorist acts where either the venue, target,
or perpetrators are from a different state (Enders et al. 2011, p. 321). Although
it is virtually never done, it is just as possible to differentiate subtypes of CT
according to differences in geographic origin (of either the terrorists or the
counterterrorists). For example, one could distinguish domestic state CT from
international state CT and transnational state CT. The determining factors
here would be state territoriality and the state/non-state status of the terrorist
actors:

• When a state A seeks to counter terrorism within its territory, no matter
the status of the terrorist actors, this would constitute “domestic state CT”.

• When a state A seeks to counter terrorism conducted by a state B against
state B’s own population, this would constitute “international state CT”.

• When a state A seeks to counter terrorism by non-state actors beyond
the borders of state A, this would constitute transnational state CT.
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Of course, other typologies could be made, including factors such as coopera-
tion with state and non-state actors. The point here is that although these
distinctions might have great analytical utility, they have yet to be fully
developed – for an interesting discussion on the importance of the public’s
nationality, see the chapter by Martin Scott Catino.

By focusing on state territoriality, it is possible to deduce that “state
terrorist” and “state counterterrorist” are not mutually exclusive terms. It is
perfectly conceivable that a state A counters terrorism in some areas of the
world while conducting terrorism (either by proxy or directly) in other
areas of the world. Once this logical argument is accepted, dichotomous
distinctions between “state supporters of terrorism” and “allies in the war
on terror” lose their analytical value. In fact, it could be argued that history
is replete with examples of states that have simultaneously supported and
countered terrorism. For example, democratic states in “the global North”
have often enabled state terrorism in the “global South”, while fighting
domestic terrorism within their territories (Blakeley 2009). As mentioned
above, the solution to these types of conceptual quandaries is to focus on
actions (terrorism/CT) and not actors (terrorists/counterterrorists). As in
all things, identities and intentions are changing, but actions and events are
irreversible.

CONCLUSION

The study of state CT requires valid and reliable indicators. The creation
of such indicators, (i.e. operationalization), requires concept-measure con-
sistency (i.e. construct validity) (Goertz 2012, pp. 95–107; Trochim 2006).
Thus, before one can create indicators, one has to create formal conceptua-
lizations. Until this is done, CT research will often be measuring something
else than “CT” (See, for example: Lum et al. 2006; Omelicheva 2010;
Shor 2011). This chapter is not designed to be a perfect, extensive concep-
tualization of state CT. Rather this chapter has been designed to highlight
the work that has yet to be done for CT research to become rigorous and
systematic.

Many difficulties lie ahead. Concepts such as violence, harm, intention,
politics, innocence, and the state have to be further developed and incor-
porated into the complex concept that is state CT. Moreover, conceptualiz-
ing state CT requires formal conceptualizations of CT, terrorism, political
violence, politics, and violence. Yet, as has been shown, most of these
concepts are contested. Distinguishing political violence from non-political
violence is not easily done. It is not clear whether CT should be defined in
terms of short-term or long-term goals. Definitions of which actors are
illegitimate targets are context-dependent, intersubjective social constructs,
which make generalization difficult. The meanings of physical and psycho-
logical security and “the state” have changed over the centuries. In practice,
ideal-types of political violence seldom apply. All these and other problems
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in conceptualization, operationalization, and theorization show that “state
CT” and its related concepts are likely to remain contested. This chapter,
however, has demonstrated that these problems do not impede the clarifica-
tion of our ideas and thoughts. To the contrary, conceptualization is
essential to the discovery of confusion, error, inaccuracy, and imprecision.
Avoiding such intellectual efforts can only lead to gross oversights.
Inasmuch, the refinement of our concepts via logical analysis is a necessary
(and overdue) first step to the study of state CT.
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NOTES

1. When structural violence occurs, individuals become sick and malnourished,
sometimes to the point of causing death.

2. Some call instrumental violence “coercion”; some also consider it a form of
extortion.

3. Moreover, many scholars, no matter the degree to which they think communities
are “imagined”, are dependent on their state for financing, access to information,
and public recognition. This automatically leads to a degree of self-censorship and
sophistry.

4. How contemporary states acquire and maintain legitimacy remains a fascinating
research topic.
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CHAPTER 2

Terrorism and Counterterrorism:
The Criticality of Context

William R. Matchett

INTRODUCTION

The legacy of the Northern Ireland experience rendered the British govern-
ment ideally placed to assist in the post-9/11 turmoil in Afghanistan and Iraq.
British government capacity was, however, hindered by the failure of succes-
sive governments to acknowledge the critical role played by counterterrorism
policing in ending the Northern Ireland conflict. Instead, governments
endorsed a security-free Northern Ireland model of political negotiation and
mediation forged in a largely ceasefire environment (Matchett 2015). The
British policy in Iraq and Afghanistan did not resemble that of Northern
Ireland. It did not feature the rule of law factor widely credited with defeating
a violent insurgency.

The achievement of the 1998 Peace Accord commonly called the Belfast
Agreement or Good Friday Agreement notwithstanding, this chapter examines
the missing security component crucial to ending the Northern Ireland conflict
(1969–98). The argument presented is that, framing the context, as solely an
example of mediation success is a fundamental flaw of the Northern Ireland
peace process literature. The peace process approach has, in turn, misrepre-
sented the significance of security. This chapter argues that, the conflict was an
irregular war in expanding on a recent article (Matchett 2015):

Generally forgotten is that it was the worst conflict of its time, played out under
intense media scrutiny. The RUC [local Police] moved much faster than people
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realise. It outstripped the British Army, an expeditionary force renowned for its
capacity to quickly adapt. Its trajectory changed as the conflict progressed. Special
Branch success was due to unsung actors who were dynamic and innovative.
Security, however, effectively disappeared from 1994–1998, only reappearing to be
retrospectively criticised. The net effect has been to undermine the Northern Ireland
model’s capacity to make peace happen elsewhere. For this to take place in countries
like Iraq, the reality of what happened in Northern Ireland needs to be con-
fronted. . . .Terrorist attacks in Iraq peaked at 225 per day (one every 7 minutes),
six times greater than the Northern Ireland peak of 36 (one every 40 minutes).
Conflicts of this type are becoming increasingly violent, common and intractable.
No two are the same. What works in one place may not work in another, but no
definitive decision can be made about what did work without a comprehensive
understanding of the threat and the policies – political and security – employed
to counter it. Notwithstanding the flaws in the security approach and criticism
of it, one cannot subsequently ignore the security role in the Northern Ireland
model (p. 29).

Ultimately, this chapter contends that the security lessons learned from
Northern Ireland are of benefit to others in a conflict context. Specifically,
how a local police force and its intelligence arm (Special Branch) supported by
the military fronted a security policy that, alongside politics in a Whole of
Government strategy defeated a sophisticated insurgency. For whatever rea-
sons the British did not follow this rule of law template in Iraq and Afghanistan.
But an element of the US military did.

UNINTENDED BUT NOT UNEXPECTED CONSEQUENCES:
9/11 AND AL-QAEDA

A statement by the Provisional Irish Republican Army (PIRA) issued after a
spectacular bomb attack on London’s financial heartland in 1992 reads
(Matchett 2014):

Because it is a prime target [Baltic Exchange] symbolic of the Thatcher years.
Let’s face it, if someone was to bring down the Twin Towers of the
World Trade Centre in Manhattan it would be a severe blow to American
prestige (p. 224).

It was a prophetic analogy, one the Provisionals undoubtedly regret having
made. Alert to this, former insurgent leader and Sinn Féin president Gerry
Adams, with an Irish-American audience foremost, was reflexive in his immedi-
ate response to 9/11. He claimed PIRA “violence” had been ethical unlike that
of al-Qaeda (McGarry and O’Leary 2004, p. 151). Missing from the 1992
statement was Westminster having consistently pointed out that attacks on
the UK mainland of this type only stiffened British resolve (Major 1999,
pp. 443–444; Thatcher 1993, pp. 407–408). The statement gives the impres-
sion of an organisation unaffected by security advances against it. A popular
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perspective supports this point, associating attacks like the Baltic Exchange and
wider mainland campaign with strategic success for the Provisionals (Iron in
Marston andMalkasian 2008, p. 174). That is, the PIRA could not be militarily
defeated and this realisation had forced the British to capitulate via a negotiated
settlement. Further credence was leant to this outlook by the constructive
ambiguities of the Belfast Agreement.

Not only was the Provisionals’ long war strategy heralded as successful to a
global audience, the same audience was not privy to the way in which security
contributed because it is excluded from the official explanation of how peace
was brought about in the Northern Ireland model. A downside, Osama bin
Laden was studying events in Northern Ireland (Bergen 2012, p. 16). Bergen’s
interview with him gives a sense that al-Qaeda’s leader was incentivised by the
Provisionals’ strategy and the concessions this exacted in the political settle-
ment (Bergen 2004, p. 21). For bin Laden, the US was weak in having left
Beirut (1983 bombing by Islamic Jihad against the US Marine Corps) and
Somalia (1993 battle of Mogadishu). What was being transmitted from
Northern Ireland’s political endgame confirmed his analysis of these incidents –
the West was easily intimidated by terrorism. Speaking in 1998, bin Laden said
(Gove 2006),

We have seen in the last decade the decline of the American government and the
weakness of the American soldier who is ready to wage Cold Wars and unpre-
pared to fight long wars. This was proven in Beirut when the Marines fled after
two explosions. It also proves they can run in less than twenty-four hours, and this
was repeated in Somalia (p. 47).

For fundamentalists like bin Laden, what the Northern Ireland model depicts
evidences the West is easily intimidated by terrorism and its moral bankruptcy
in this respect. Bin Laden believed the West interchanged the meaning of right
and wrong when politically expedient to do so. Therefore, the US would
change its view of him as a terrorist to him as a “peacemaker” in the same
way it and the UK did with Adams in order to secure a settlement as a means of
preventing further attacks by al-Qaeda on US territory.

Bergen (2004) points out that bin Laden believed 9/11 would cause the US
to vacate all Muslim lands. Instead, US President George W. Bush explained
(2010), “They [al-Qaeda] had declared war on America. To protect the coun-
try we had to wage war against the terrorists” (p. 154). US troops were sent to
Iraq and Afghanistan to defeat al-Qaeda (Bergen 2004, 2012). Al-Qaeda’s
leader had underestimated how the US would respond to an attack on
American soil (Hammes 2006, p. 152). For this reason Bergen argues bin
Laden was a poor strategist. Transferring this thinking to the Provisionals
highlights that they were also poor strategists as the British were equally
resolved as the US in this context. The problem being, bin Laden was blind
to the way in which “Sinn Féin dressed up defeat as victory” (McDonald 2008).
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He was not seeing a defeated insurgent network that followed a futile strategy,
as former senior PIRA figures have started to admit (Conway 2014).

To a remote observer of Northern Ireland, one with malicious intent, it
looked like a strategy worth copying. To what extent this newly informed him
or reinforced his faith about the correctness of what he already knew and had
already planned is impossible to say. It is, however, not inconceivable that bin
Laden got the idea of 9/11 from sensational images broadcast across the world
of bombs exploding in London. It is also not inconceivable that bin Laden’s
strategy was influenced by former insurgent leaders promoting themselves as
“peacemakers” who pursued an honourable and ultimately triumphant “armed
struggle” that culminated in the Belfast Agreement. What is clear, is that he was
not seeing security as a deterrent.

The difficulty from the perspective of people like US General David Petraeus
looking for proven security solutions around this time was that Northern
Ireland’s post-conflict arrangement made it politically inconvenient to repre-
sent security policy having contributed to ending the conflict. The omission
was easy to manufacture given the permissible lies and constructive ambiguities
of the Belfast Agreement (Aughey 2002; Mitchell 2009). Excluding security
was another concession by the British government to the Provisionals. What
was promoted to the wider world through the Northern Ireland model was a
partial account based on the political endgame. This was of limited benefit in
the situation General Petraeus and others faced in Iraq and Afghanistan. In
looking at war in general terms, Walzer (2006) notes:

Once the war began – we hope for defeat of the aggressor in much the same way as
we hope for the defeat of a neighbourhood bully. Our common values are confirmed
and enhanced by the struggle; whereas appeasement, even when it is the better part
of wisdom, diminishes those values and leaves us all impoverished (p. 23).

The impoverishment Walzer talks about is moral, ethical and intellectual. Gove
(2006) is more forthright in his analysis of appeasement, seeing it in Northern
Ireland as having sent out a bad signal to fundamentalists that served to
provoke future acts of terrorism by groups like al-Qaeda. Equally, appeasement
appears to have frightened off the British government from subsequently using
or promoting a rule of law approach that defeated a republican insurgency in
case it annoyed former insurgent leaders. Compounding this issue was PIRA’s
hatred of SB, the centrepiece of a security police that stigmatised them as
criminals. For Irish nationalists it is heresy to even contemplate that SB helped
to bring about peace. Quite the opposite – SB personifies all that was bad with
the British side and a main reason the conflict lasted so long. Under no
circumstances should SB and the wider rule of law approach it presided over
be used in another conflict. Indeed, the post-conflict environment has been
characterised by a disproportionate focus on SB that has been highly critical of
it. Going against this viewpoint, for Prime Minister Blair’s government, risked
upsetting a fragile peace.
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US STRATEGY IN IRAQ: PRIORITISING SECURITY

It is the view of former SB officers from Northern Ireland who also experi-
enced later conflicts in Iraq and Afghanistan that the US in these countries
learned the lessons from Northern Ireland better than the British, albeit later
on and in a limited format (Matchett 2014). The US through the Marine
Corps and Irregular Warfare Support used lessons learned from Northern
Ireland’s rule of law approach whereas the British did not (Matchett 2014).
Although the US was alert to upsetting political sensitivities in Northern
Ireland caused by using the RUC SB model in Iraq and Afghanistan, saving
US lives was their primary concern. Northern Ireland politics did not get in
the way of this US priority.

Having studied Northern Ireland’s conflict and classic British counter-
insurgency the US Marine Corps and Irregular Warfare Support assessed
that SB was central to defeating republican insurgents. In their eyes the
RUC SB model was a perfect tool for US troops in Iraq and Afghanistan in
their attempts to increase the operational capacity and effectiveness of local
police. What the US Marines did is what one would have assumed the
British Army would do.

This is not to suggest that the British Army did not reflect lessons
learned specific to military tactics. Rather, they did not implement any of
the features synonymous with police primacy in Northern Ireland, such as
the police model, police intelligence model or the concept of maintaining a
permanent police presence. Essentially, the British Army in Iraq and
Afghanistan did not implement or seek to implement the rule of law
approach that defines traditional British counterinsurgency, the latest ver-
sion of which was Northern Ireland.

For whatever reason, and it is hard to discount the British government having
been influenced by Northern Ireland’s political endgame, the British in both
Iraq and Afghanistan did not follow traditional British counterinsurgency prac-
tice. The net effect was that in both theatres they conceded territory to the
enemy. This was contrary to what happened in Northern Ireland, viz. the Army
closely supporting a permanent police presence, particularly in the most hostile
areas. Understanding what counterinsurgency approach the British did follow in
Afghanistan and Iraq would require a wider study than is available in this chapter.
Suffice to say it was a departure from classic British counterinsurgency.

Looking at counterinsurgency in general terms. A widely accepted precept is
that counterinsurgency is 80 % politics (Galula 2006, p. 63). US General David
Petraeus explains the practicalities of this in a contemporary conflict context
(Matchett 2014):

You have to have a security foundation upon which all else depends. So, until you
build a sufficient security foundation to start the non-kinetic pieces, and again, it’s
not, you know – okay the security foundation is now solid and now it’s just
immediately right to non-kinetic . . . you make a little bit of security progress, now
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you might be able to rebuild the school, and that gives you more intelligence
because the locals are a little more supportive which means better security which
means now you can rebuild the market which means now you have a little more
support which means better intelligence, which now means they are rejecting the
Taliban in certain areas. It is a spiral upward or downward, actually it typically is a
spiral that bumps in ups and downs, a rollercoaster ride because you have setbacks
along the way, as well as successes (p. 168).

Politics and economics are important, but without security they have little
impact. Weitzer’s analysis of Northern Ireland (1995) shows that, in a
divided society (in which most irregular wars occur), “liberalisation” and
“militarisation” (p. 279–295) in a counterinsurgency context are contra-
dictory policing imperatives. The inherent dilemma being that, in
Northern Ireland constitutionalists of the minority community within
which the insurgency resided did not consider security (militarisation) a
priority. A leftist elete held the same view. The Committee on the
Administration of Justice (CAJ) is representative of this collective view
(2008, p. 78). At a conference in Belfast in 2014 CAJ gave a presentation
on counterinsurgency. It illustrated two models. One was their depiction of
the security response in Northern Ireland, which they criticised and warned
against. The other was their theory about what should be done, which is
what they recommend. CAJ demanded that a security response must succeed
quickly and normally. Because CAJ did not relate the terrorist threat, it was
not required to explain how to counter it. Having relieved itself of any study
of the Provisionals (an insurgent network systematically murdering police as
part of a long war strategy to destabilise the State) CAJ (2008) effectively
concluded that, all it takes to end a conflict is normal policing. This is
relatively easy, according to CAJ, as everyone supports the police, typical
of a normally functioning, stable society. CAJ, and accounts of this type,
conceived a context where people who plan, organise and commit terrorist
acts did not feature. Practitioners at the point of need, however, cannot do
this. They cannot ignore the threat.

With the threat foremost, General Petraeus drafted a Whole of
Government strategy in Iraq and Afghanistan similar to Northern
Ireland’s, prioritising security as the means of developing politics, economics
and good governance (Matchett 2014). For General Petreaus, understand-
ing the threat was central to developing a security response that under-
pinned the overall strategy. The British in Iraq adopted a different
approach. Unlike the US they did not prioritise security in the same way
(Fairweather 2011; Ledwidge 2011), going straight to negotiating with
terrorists in line with the Northern Ireland model (Matchett 2015). From
a British policy perspective, all it took to stabilise southern Iraq was to
negotiate with the enemy. A US Army officer (Matchett 2014) stated that
“the Brits withdrew into their bases. They paid the Mahdi Army more not to
attack them than the Iranians did for attacking them” (p. 229). Police
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professionalisation programmes in the British area of operations failed mis-
erably, primarily because practices and doctrine conceived for a peaceful
environment in the UK (Westminster police model and the National
Intelligence Model (NIM)) were imposed on Iraqis (Matchett 2014). The
British used the Westminster police model and associate practices even
though; historically this was not how the British Army did counterinsur-
gency. Instead, it was the Royal Irish Constabulary (RIC) police model that
was used, the update of which was the Royal Ulster Constabulary (RUC).

To help understand why the Westminster police model and NIM were
preferred, it is worthwhile to look at the primary legislation that governs the
NIM – the Regulatory Investigative Powers Act (RIPA) (2000). RIPA interprets
the Human Rights Act 1998, which in turn enshrined the European Convention
on Human Rights (ECHR) (1950) into UK domestic law. RIPA is Article 8
ECHR centric (right to privacy), and precipitated a dramatic increase in bureau-
cracy at the practitioner level, chiefly through authorisation-based processes in
partnership with independent external oversight mechanisms. Doctrine on cov-
ert policing is largely based on RIPA. Most considerations are about privacy
issues, as opposed to right to life (Article 2) issues pervasive in a conflict context.
A good example of the bureaucracy burden is the current Association of Chief
Police Officers (ACPO) Covert Human Intelligence Source (CHIS) Manual of
Guidance of approximately 400 pages. As it stands, current UK and European
laws, national doctrine and guidelines on policing are predicated on a peacetime
context, of which the Westminster police model and NIM are perfect fits. It was
convenient for the British to lift all of this and export it to a conflict zone like
southern Iraq.

The UK’s leading think-tank (Policy Exchange) argues that ECHR was not
designed for an armed conflict but a peacetime setting and is unsuited for a
conflict context (Ekins et al. 2015). On a similar note, in contrast to the
Westminster police model and NIM, RUC SB guidance in the early 1970s
was four pages. This was mainly because policing at that time was an oral
culture (Matchett 2014) wherein secrecy and operational effectiveness
trumped transparency and accountability. In modern peacetime policing, trans-
parency and accountability dominate. This is what popular policing is like in
the UK and West in general.

The West today bears a heavy bureaucratic burden, which is symptomatic of
modern intelligence-led policing. Ratcliffe (2008) writes about this in promoting
the benefits of NIM, a top-down structure (pp. 86–89). Conversely, Laqueur
(1985) promotes the classic and less bureaucratic bottom-up structure of a
dedicated intelligence agency, such as SB, and claims concepts like NIM are
less effective because they tend to turn into “bureaucratic nightmares” (p. 21).
In assessing NIM’s suitability for a conflict, one needs to appreciate that a
conflict environment is fast moving, routinely chaotic, always deadly and con-
stantly changing. Resources are limited and information providing strategic
direction feeds in from the bottom. NIM is not designed to accommodate
these urgencies and difficulties, relying on slower top-down systems and
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processes. NIM is a business model where intelligence is about processing
information as opposed to finding out beforehand the enemy’s plans. Plainly
put, NIM is unsuited to a conflict context. Which is not to malign NIM but to
illustrate it was designed to function in a non-conflict environment like London
or Manchester.

The rest of Iraq experienced Coalition Forces implementing similar
peacetime policing concepts like NIM, with US Law Enforcement practices
dominating. From an intelligence perspective General Petraeus explained
that the priority in Iraq was to “fuse intelligence, which is why we built
intelligence Fusion Cells” (interview with General Petreaus, Kabul 2010).
Fusion Cells are similar to the Fusion Centre and Intelligence Centre
concepts introduced after 9/11 by the Department of Homeland Security
at State and Local level. (Tomarchio 2008). Fusion and Intelligence
Centres are designed to operate in a non-conflict context where the opera-
tional pace is slow and terrorist incidents rare. Peterson (2005) argues that
Fusion Centres and Intelligence Centres have contributed well in providing
information to an array of departments and agencies on criminal suspects,
organised crime and general criminality. They connect intelligence from
State and Local Law Enforcement with the national security layer of
Federal Agencies. In Iraq, Fusion Cells were needed to service separate
intelligence agencies and a wide range of police departments involving
different and often overlapping jurisdictions.

Fusion Cells were required in Iraq because the US had constructed a
complex police structure that reflected what was used in the US. What was
familiar to a senior English police officer from London or an American police
chief from New York was introduced in Iraq and Afghanistan. This was and
continues to be the approach of senior police advisors, mission heads and rule
of law experts in places like Iraq and Afghanistan. In assessing the suitability
of law enforcement models and practices introduced in these nations, a US
Marine senior NCO, with extensive tours of duty in both countries, said that
“we were banging square pegs into round holes” (email exchange with
author, 2015). The point being made is this: in Iraq and Afghanistan,
General Petraeus depended on advice given by senior US law enforcement
experts. Any advice these experts dispensed was invariably based on their
experiences from home or what was currently popular in law enforcement
circles in the West (NIM being the classic example). It is unlikely that they
realised the models and practices they promoted were fundamentally different
to what actually worked in previous conflicts. And as Ratcliffe (2008) typifies,
a popular perspective within law enforcement believes intelligence-led poli-
cing only started with the introduction of NIM in 2000. This misguided
belief is compounded by police organisations having notoriously bad corpo-
rate memory.

This is not to suggest that, for places like Iraq or Afghanistan four pages of
doctrine is sufficient, particularly given the corporate liabilities – auditing what
is trained complies with international human rights law and suchlike – for
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nations like the UK and the US. But it is probably closer to four than four
hundred. Neither is it to suggest that the UK’s current authorisation/over-
sight-based regime of covert policing is inappropriate for the environment it
was intended – the UK. Rather, increasing bureaucracy means decreasing
frontline officers. In a conflict context with finite resources this means more
casualties. Popular police models and practices in the West are too complex for
places like Iraq and Afghanistan.

What evolved in Iraq was a collection of different law enforcement and
intelligence agencies, which went against a longstanding counterinsurgency
precept of a single and indigenous intelligence entity being central to a
successful counterinsurgency (Colby 1989; Townshend 1986). It is a prin-
ciple that the British traditionally upheld through exporting the semi-
military RIC police model to territories prone to conflict as opposed to
the Westminster “British unarmed Bobby” police model (Townsend 1986,
p. 25). Sinclair (2012) shows the RIC was “created along quasi-military
lines” and has “greater similarities with the gendarmerie models found in
Europe” (p. 56). Embedded within the RIC police model (Ellison and
O’Reilly 2008) is “counterinsurgency expertise” (p. 395). The RUC police
model is the update of the RIC police model. And it is the RUC police
model (inclusive of SB) that one would have expected the British to
employ in Iraq and Afghanistan as opposed to the Westminster police
model and NIM.

THE PROVISIONAL IRA: AGGRESSOR AND MAIN PROTAGONIST

Insurgency and counterinsurgency are opposites in the phenomenon
known as irregular war (Petraeus et al. 2007, p. 2). Insurgency contains
two broad elements – one military and the other politics (Joes 2004;
Atkins 2007).

The PIRA was the military element and Provisional Sinn Féin (PSF) the
political. The PIRA/PSF or “Provisionals” describes the full construct. The
existing literature tends to focus on the military element. Richard English
(2004, p. 381), for example, argues that “guerrilla war” is best described by
the PIRA campaign or by Oppenheimer (2009) who described the PIRA as
“the world’s most dangerous terrorist organisation” (p. 29). Recent work on
irregular warfare provides a fuller description, categorising the Provisionals as
an urban insurgent network similar to some Islamic extremist groups in Iraq
(Petraeus et al. 2007, p. 10). Rich and Duyvestyn (2012) illustrate that US
President John F. Kennedy described insurgency as

Another type of war, new in its intensity, ancient in its origin – war by guerrillas,
subversives, insurgents, assassins, war by ambush instead of combat; by infiltra-
tion instead of aggression, seeking victory by eroding and exhausting the enemy
instead of engaging him (p. 39).
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A recent study (Matchett 2015) concluded that:

The insurgency in Northern Ireland was not popularly supported. Aware of this,
its leaders adopted a strategic and organizational structure to compensate for its
lack of constituency. A cellular-based network of 500 activists enabled a pro-
longed terrorist campaign from the mid-1970s onward – 250 inside Northern
Ireland’s jurisdiction and 250 OTRs (On-The-Runs) outside Northern Ireland’s
jurisdiction in the Republic of Ireland (p. 2).

The stated policy of the Provisionals, formalised through “G.H.Q. Directive,
General Order No. 1 (September 6, 1973)” as amended by the Provisional
Army Council (PAC) was retributive (Matchett 2015, p. 9). General Order
No. 1 was protectively marked “classified” and “restricted to G.H.Q. and/or
officers appointed by the Chief-of-Staff” (Matchett 2014, p. 81). General
Order No. 1 evidences the Provisionals’ intolerance to any form of cooperation
with the lawful authorities of the state, primarily the police, and also of political
and ideological viewpoints that challenged theirs. The Provisionals saw local
police as their greatest threat and strived to distance the police from the
republican community. This was applied through a fundamental ideology
legitimising murder (kill police) and anti-police propaganda to discredit police.
Undermining the rule of law, of which the police was the most public mani-
festation, was the overarching aim of the Provisionals.

Having dislodged normal policing from the poorest areas of the minority
community (which they treated as their base) and without organisational
obligation to comply with international humanitarian or human rights laws,
PSF coordinated a brand of extrajudicial justice that the PIRA vigorously
enforced. Executing “collaborators,” holding kangaroo courts and carrying
out physical punishment were common and indicative of how the
Provisionals monopolised their base. Instilling fear shut down opposing views
within the republican enclaves and compensated them for their small constitu-
ency. The PIRA also executed, often after torture, every Security Force mem-
ber they took prisoner. In Mexico’s narcotics-based insurgency, these
mechanisms are associated with “failed communities” or “zones of impunity”
(Bunker in Rich and Duyvestyn 2012, p. 50).

Between 1969 and 1998, insurgents in Northern Ireland were responsible
for approximately 60 % of all deaths (2,152), most of the 47,541 injuries and
almost all major bombings (McKittrick et al. 2008, p. 1552–1554). Loyalist
terrorists were responsible for approximately 30 % of all deaths, British Army
9 % and police 1 % (McKittrick et al. 2008, p. 1552–1554).

The bombing of business premises was a deliberate policy of the
Provisionals to counteract government attempts to attract investment and
create jobs. Attacks against the Protestant community were common. Early
examples are: six Protestant civilians murdered in Coleraine in 1973; five
Protestants murdered in Tullyvallen in 1975; ten Protestant civilians mur-
dered in Kingsmill in 1976; and twelve Protestant civilians (mostly females)
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murdered at La Mon House in 1978 (McKittrick et al. 2008, p. 367–368,
571–573, 611–613, 640–610 and 745–749). Systematic murders of
Protestants led the Victims Commissioner, at a speech in Belfast (March
18, 2013), to conclude that the Provisionals operated a policy of ethnic
cleansing in border areas. The Official IRA stated as much in its Easter
Statement in 1972 when it condemned the Provisionals for splitting the
community along sectarian lines and increasing the threat of civil war
(Matchett 2014, p. 70). Similarly, in Iraq and Afghanistan sectarianism in
insurgent networks is common (Petraeus et al. 2007; Kilcullen 2010; Galula
2006). Al-Qaeda in Iraq, under Musab al-Zarqawi, provoked sectarian
tension through bombing the Shia Golden Mosque in Samarra (Chehab
2005, pp. 51 and 54; Naylor 2009, pp. 12–13). The bombing achieved
Zarqawi’s goal of initiating a sectarian civil war that raged from the time of
the bombing (February 22, 2006) until late 2007, part of which was the
reaction by Shia militias wherein 1,300 people, mostly Sunnis, were ethni-
cally cleansed in the immediate aftermath (Cockburn 2008, p. 225; Naylor
2009, p. 12; Chehab 2005, p. 155). Escalating sectarian tension was a
deliberate ploy of the Provisionals in Northern Ireland the same way it
was for al-Qaeda in Iraq.

In Northern Ireland, failed talks with the British and broken ceasefires (Rees
1985, p. 149; Edwards and McGrattan 2010, pp. 25–27) resonated with the
belligerent attitude of insurgents elsewhere. This is described by Wright (2007)
as the “Jihad and the rifle alone: no negotiations, no conferences, no dialogue”
(p. 80). In Iraq, for example, a decentralised and chaotic approach was
adopted. Of this, a senior US official interviewed by the author in 2009 in
Iraq stated:

I think much of what we see on the day-to-day type stuff in Iraq is not centrally
orchestrated. General guidelines are given out where insurgents are encouraged
to inflict casualties on Coalition Forces, government entities or government
installations . . . It is not tightly orchestrated, the guidance is pretty widespread –

go out and create havoc . . . standard everyday IED emplacements and things like
that, you’re doing your bit for the GI [Global Insurgency] . . . and you’re
performing your part of the GI by doing that in Iraq.

Alonso (2007) claims that the PIRA/PSF in the late 1970s was starting to
realise that almost a decade of violence had achieved nothing (p. 68). He points
out the contradiction in this thinking by highlighting that, whilst it is rational
for insurgents and their supporters to justify violence was originally invoked as
a means of achieving political goals. It is also irrational if the same initial
decision to use violence was reached having failed to properly weigh up the
alternatives and consequences (Alonso (2007), p. 69). In other words, the full
ramifications of starting a conflict and the ability of insurgents to deliver the
political goals envisaged through exclusively military means had not been fully
thought through. How the Provisionals masked this reality (which was raised in
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the early 1970s by older republicans who did not endorse violence) was to
usher in a new leadership of mainly militant northerners in 1975.

These hardliners restructured the Provisionals into a smaller cellular-
based network that was centrally controlled and conceived a strategy better
suited to exploiting the sensitivities of a liberal democracy for the purpose
of prolonging a terrorist campaign. Initially, the Provisionals believed that
Belfast PIRA could bring victory, however, by the 1980s it revised this
thinking, relying instead on cross-border Active Service Units (ASUs)
(Harnden 1999; Holland and Phoenix 1996, p. 196). Young hardline,
bigotted northerners who designed, controlled and implemented the anti-
peace strategy for over two decades are the men in their mid-60s now
lauded as peacemakers. They hold important positions in government.
What follows in the next three paragraphs is a synopsis of SB’s real-time
understanding of their role and how the Provisionals functioned (Matchett
2014, pp. 163–166).

The Provisional Army Executive was a watchdog committee of leading
republicans that selected the PAC. The PAC of seven was the supreme deci-
sion-making body. It selected the Chief of Staff who in turn selected his GHQ
(General Headquarters) and Command Staff (including Adjutant General) to
administer various departments and issue PAC policy/General Orders. The
PAC was the de facto leadership, invested with the authority to declare war or
peace. It was regarded as the First Dáil Éireann (Irish government) in waiting.
In the late 1980s, six leading PSF figures dominated the upper echelons of the
network with three in the PAC. It was the PAC who regulated the strategy,
tempo and overall conduct of the “war.” Their regular meetings were held in
extreme secrecy, usually in the Republic. The PAC ordered specific operations
in England and continental Europe and could veto operations by GHQ and
Northern Command. A suspected informer could not be executed unless
authorised by the PAC via a nominated PAC member.

Northern Command was another crucial body. It was the most important
area of the PIRA’s terrorist campaign and its principal area of operations. It had
close ties with the PAC and GHQ. A number of senior figures ensured there
was no breakdown in communications between the three bodies while at the
lower level it linked in with “brigade” commanders operating throughout the
command. The continued use of brigade and battalion were nominal descrip-
tions of areas where an Officer Commanding (OC) controlled several territo-
rially adjacent ASUs. Northern Command met regularly on a formal and
informal basis, predominantly in the Republic. It comprised five brigade areas
that were then subdivided into twelve areas of operation. Grouping ASUs into
areas is in many instances an academic exercise as there are quite often overlaps
in territorial boundaries. Over half of these brigades were cross-border in
nature. The Army Executive did not elect members to the PAC as the con-
stitution demands, rather the PAC co-opted new members. Its permanent
leadership exerted an iron grip on the organisation and was intolerant of
dissenting voices.

50 W.R. MATCHETT

ACKU



The day-to-day purpose of PIRA “volunteers” was contained in the five
objectives in its secret “green book,” which it had adopted from Gaddafi
and was central to how the Libyan dictator indoctrinated his followers.
There are five broad aims in the Green Book. (1) A war of attrition against
enemy personnel which is aimed at causing as many casualties and deaths as
possible so as to create a demand from their people at home for their
withdrawal. (2) A bombing campaign aimed at making the enemy’s financial
interest in our country unprofitable while at the same time curbing long-
term financial investment in our country. (3) To make the six counties, as at
present and for the past several years, ungovernable except by colonial
military rule. (4) To sustain the war and gain support for its ends by
National and International Propaganda and publicity campaigns. (5) By
defending the war of liberation by punishing criminals, collaborators and
informers (Dillon 1991).

In the mid-1980s it became PIRA’s main indoctrination tool. The primary
objective in the green book was to end partition by destabilising Northern
Ireland through a prolonged campaign of violence and political militancy.
Once “green-booked”, you were officially in the PIRA and subject to its
rules. An important objective was propaganda.

A failure of the British government was not countering the “propaganda
attack” on the police and doing little to project the police “side of the case”
(Evelegh 1978, p. 43). Former SB officers regret that the police had no PR
strategy and are adamant the Provisionals won the propaganda war by a very
large margin, further pointing out that it persists post-conflict (Matchett
2014). The US feels similar about the communicative strategy of al-Qaeda,
assessing the propaganda of extreme Islamists was much better than that of the
world’s only superpower (Betz in Rich and Duyvesteyn 2012, p. 58).

Seasoned propagandists successfully manipulate media to harness popular sup-
port and curry favour with sympathetic organisations worldwide. In Northern
Ireland accomplished PSF propagandists often chose a respectable third party like
Amnesty International, local NGO or journalist as a proxy to internationalise their
message. RUC SB called this the “credibility gap” as it distanced the Provisionals
from whomever presented the perspective thereby giving it greater credibility than
if it had come direct from the protagonists themselves (Matchett 2015, p. 10). In
a benevolent liberal democracy this propaganda approach was very effective.
Northern Ireland Secretary of State Roy Mason (1976–79) called it the “second
front” in the propaganda war (Mason 1999, p. 213).

ACTIVE, PASSIVE AND OUTSIDE SUPPORTS:
ESSENTIAL TO AN INSURGENCY

In Iraq, as in Northern Ireland, active supporters provided safe houses, vehicles
and information on Security Forcesmovements, as well as passive support through
general “admiration for the insurgents and their activities” (Hashim 2006,
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p. 132). Journalist Mary Holland describes her experiences of this. She was in
the crowd in West Belfast when two British soldiers were led away by a frenzied
mob to be executed by insurgents (McKittrick et al. 2008):

[Corporal Wood] passed within a few feet of myself and dozens of other journal-
ists. He didn’t cry out, just looked at us with terrified eyes as though we were all
enemies in a foreign country who wouldn’t have understood what language he
was speaking if he called out for help (p. 1122–1124).

The crowd’s reaction to the abduction, torture and murder of two soldiers in
Belfast was similar to the cheering and rejoicing over US deaths in Iraq. The
Belfast incident graphically illustrates how a community controlled by insurgents
behaves. Nobody intervened because they were an insurgent, actively or passively
supported insurgents or were not supporters and opposed acts of this kind but
were too afraid of insurgents to do anything.

Passive support also comes in a subtler form. General Petraeus claims the
disengagement from political dialogue of moderate Sunni parties sustained the
Sunni insurgency and had a profoundly negative impact on stability operations,
the safety of local police and police recruitment (Matchett 2014). Petraeus
parallels the position of RUC Chief Constable Sir Hugh Annesley (1989–96).
Writing in his 1990 Annual Report Annesley states:

The task of bringing terrorists to justice requires determined people of goodwill
to come forward and assist the police . . . anything less than real support for the
police carries with it the prospect, indeed certainty, that violence will continue to
afflict us all (p. 9).

Notwithstanding how insurgents controlled their base, Annesley, like his pre-
decessors, correlated the stance of constitutionalist leaders of the minority com-
munity refusing to fully endorse the police as having significantly contributed to
the underrepresentation of the minority community in the police. This served to
prolong the conflict. Annesley was mindful that “a unity between the police and
the people” was critical to effective security and that this alongside politics and
economics was crucial to bringing about peace (Chief Constable’s Annual
Report 1990, p. 9). Nationalist politician Paddy Devlin (1993), a vehement
critic of the Provisionals, distils the frustration felt by successive Chief Constables
in stating, “Jamie Flanagan, the first Catholic to head the force [1973–76], had
responded thoroughly to everything we asked of him, yet in turn the SDLP
[Social Democratic and Labour Party – largest political party of the minority and
predominantly nationalist Catholic community] refused to give the police the
wholehearted support they needed” (p. 279).

Weitzer (1990, p. 213) reinforces Devlin’s view, observing that the police
(90 % Protestant and 10 % Catholic in a population 65 % Protestant and 35 %
Catholic in the early 1970s) suffered from co-ethnic bias up to the imposi-
tion of Direct Rule in 1972 after which a professionalisation programme
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addressed this deficiency. According to Weitzer police impartiality and pro-
fessionalism was irrelevant, as nationalists were never going to publicly sup-
port them due to historic animosity of the British presence in Ireland.
Epitomising this is an opinion poll in 1985 where 47 % of the minority
community supported the police, more than its constitutionalist leaders
publicly acknowledged (Weitzer 1990, p. 213). Failure to support the police
is why increased stability did not fully translate into increased confidence in
the police (Weitzer 1990, p. 213). Ní Aoláin (2000, pp. 57–58), a Northern
Irish academic who represents a popular transitional justice perspective that
evolved post-conflict, concentrates on police flaws in criticising the police
and places no weight in arguments by Devlin, Annesley or Weitzer.

Albeit in the context of the 1981 Hunger Strikes and a swell of nationalist
support for PSF as a consequence, Ní Aoláin nonetheless refutes the broad
implication that nationalists, by withholding support for the Police and being
passively supportive of the Provisionals cause, along with a significant number
of republicans actively supporting the Provisionals, was in some way complicit
in sustaining the conflict. Neither does Ní Aoláin see the insurgent threat as a
significant factor detrimental to police recruiting Catholics or operational
police practices. This is mostly because Ní Aoláin is focused on the police
response and is uninterested in examining the wider conflict context.

The difficulty for constitutionalists from the minority community was the
PIRA/PSF had created a perception within that community where it was
virtually impossible to argue against the police being anything other than
anti-Catholic. In turn, this influenced the Republic of Ireland (ROI), which
was a State with an “irredentist and extravagantly Catholic ethos” (Bew 1999).
Irish Premiere Jack Lynch, as with other Irish premieres like Liam Cosgrave
and Garret Fitzgerald was resentful of the Provisionals and what they stood for.
Their difficulty was that they were held hostage by a political fringe in Irish
politics that passively supported the Provisionals. Also unhelpful was, having to
contend with an SDLP that they considered too close to the Provisionals
position and too antagonistic towards the majority community that was pre-
dominantly unionist (almost exclusively comprised of Protestants in favour of
Northern Ireland remaining part of the UK) (McCarthy 2014). Irish premiere
Lynch dismissed government ministers Charlie Haughey and Neil Blaney for
allegedly using government money to import arms for the “IRA” in 1969,
raising early concerns about the political allegiances of the ROI. Haughey’s
actions boosted the cause of the newly formed Provisionals at a critical juncture
(Arnold 1993, p. 93; O’Brien 2000). Haughey went on to become Irish
premiere on three occasions during the conflict (Collins 1992, 2000). Of the
ROI dimension and its impact on security in Northern Ireland a former SB
senior officer states (Matchett 2014),

PIRA had the benefit of placing its broad organisational support mechanism in
ROI, including primary munitions hides and importation routes, training, engi-
neering, testing, OTRs, recuperation, strategic meetings etc. PIRA at its height
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attracted self-sustaining core practitioner support and significant passive support
from the wider nationalist community, which transcended all social and economic
groups within that community (p. 166).

The Irish government’s security failings “objectively facilitated” the
Provisionals’ “ability to carry on its ‘long war’ into the 1990s” (Patterson
2013, p. 199). Criminal courts in the ROI interpreted the law in a way that
treated insurgent terrorism as a political act and not a crime. An Irish court
refusing extradition requests by a British court was routine up until 1994
(McKittrick et al. 2008, p. 981). Criminal courts in Syria also refused to
extradite al-Qaeda terrorist suspects to Iraq that they called “political refu-
gees” (Keyser 2009). In studying threats like al-Qaeda in Iraq, Forest
(2012) argues that legally interpreting terrorism as a political act is incom-
patible with the values of a democracy. In the 1970s, elements in the Irish-
American diaspora supplied the Provisionals with finance and weapons with
Colonel Gadaffi’s Libya supporting the PIRA with weapons, explosives and
finance in the 1980s. (Oppenheimer 2009; Moloney 2002). In 1979 sup-
port for Irish republicanism in the US also translated into politics, forcing
President Carter into prohibiting the supply of weapons to the RUC
(Thatcher 1993, p. 98).

Co-ethnic support in the ROI and among Irish-Americans, together
with Libya sharing the same enemy (the British) as the Provisionals, pro-
vided the “outside support” essential to the insurgency’s survival, according
to classic literature on irregular warfare by David Galula (2006, pp. 25–26).
The insurgency’s existence depended on international support – ideological
and material. When adding active and passive supports at the local level, it
is clear that insurgency is more nuanced than a small group of terrorists and
their propagandists. In the Global War on Terror, President George W.
Bush viewed this as a zero sum – if you are not part of the solution you are
part of the problem (Bush 2010). Viewed in this way, constitutionalist
leaders of the minority community, Dublin and Irish-America were part
of the problem.

President Bush makes a relevant point, but looking at it in absolutist terms
and through the optics of blame underestimates the difficulties moderates face,
particularly the local aspect, and overestimates their capacity to persuade extre-
mists. It also risks turning moderates into radicals. This is why irregular war is
considered the “graduate level of warfare” (Petraeus et al. 2007, p. 1).
Insurgency is a confusing web of opaque relationships and influences that
often appear incompatible but combine in different ways (wittingly and unwit-
tingly) to resist or oppose the security effort. From a security perspective the
contributions active, passive and outside supports make pose significant chal-
lenges. This is due to insurgents having caused these to socially and politically
manifest in order to benefit them. Active, passive and outside supports impede
the security response. The state is responsible for protecting the public but its
capacity to do so is impaired by a section of society withholding support for the

54 W.R. MATCHETT

ACKU



rule of law. This limits its social control and influence. None of which is normal
in a peaceful environment, but is normal in an irregular war. Insurgents
deliberately hinder the police’s ability to protect civilians. They make it as
difficult as possible for the police to fulfil their statutory obligations to protect
life in order to criticise the police when life is lost.

CORRECT CONTEXT: STRONG SB
In 2008, a young US Marine commented on the situation in Haditha, a
hostile town at the time controlled by insurgents in western Iraq: “You
can’t expect the IP [Iraqi Police] to function like cops in Boston. If they did
none of them would be left” (Matchett 2014, p. 17). For those tasked with
countering a physical threat, conflict and non-conflict environments are
dramatically different, and obviously so. Michael Maguire, the Head of
the Office of the Police Ombudsman of Northern Ireland (OPONI), how-
ever, insists they are the same. He justifies this by claiming his investigations
are focused purely on police actions (Maguire 2013a). This is understand-
able for investigating a specific criminal offence, as the context, whilst a
factor, is not an excuse for criminality. But this has not been the case.
OPONI reports consistently deviate outside normal fact-based investigative
parameters in judging tactical and operational practices. An example is the
case of an insurgent booby-trapped bomb in Creggan in 1988. The device
was intended to kill police but instead killed three civilians. To interpret
events OPONI, based on current legislation and standards, treated Creggan
as a normal community that supported the police (Maguire 2013). Yet
Creggan, like Haditha in Iraq, was under the control of insurgents and
was neither a normal community, nor was it a community that supported
the police.

Former SB officers who worked on police professionalisation programmes
in Iraq and Afghanistan point out that similar situations regularly occurred
and on no occasion did local or Coalition Forces do what OPONI recom-
mended for the Northern Ireland conflict (Matchett 2014). The police in
Iraq and Afghanistan responded in the same way the police did in Northern
Ireland, a response that is deemed to be more effective in protecting life
(Matchett 2014). Presenting a tactical option challenging the one used
benefited OPONI as; in the absence of evidence proving criminal negligence
this allowed it to blame the police for not preventing the attack. This
approach operates in a post-conflict context where the political imperative is
to consolidate a tense peace and is uninterested in lessons learned in a conflict
context for others to use.

Arriving at this conclusion, for Maguire, was contingent on framing a
peaceful context, mirroring the approach of constitutionalists of the minority
community and local NGOs like CAJ. And this is crucial because, as Magolda
(1992a) points out, framing the correct context is critical to the way in which a
sound understanding of events is constructed. General Petraeus commends
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that; understanding context is to understand the threat before we can under-
stand the response (Matchett 2014). Like OPONI, the Deputy Chief
Constable of Greater Manchester Police John Stalker and Chief Constable of
Cambridgeshire John Stevens took the same approach in investigating three so
called “shoot-to-kill” incidents in 1982 and the murder of Catholic lawyer
Patrick Finucane by loyalist terrorists in 1989, respectively (Stalker 1988;
Stevens 2005). Both senior officers had strong Criminal Investigation
Department (CID) credentials, a dominant CID being the norm in England.
They believed the RUC should also have taken the same investigative-led
approach. Anything that differed to this approach was interpreted negatively.
They rejected the concept of a dominant SB and exhibited a limited under-
standing of the threat, particularly how a string of investigative-led initiatives
throughout the 1970s and early 1980s by a dominant CID/Crime department
were insufficiently resilient to withstand the fullness of the threat (Matchett
2014). What Stalker and Stevens advocated had been tried and failed prior to
SB taking the lead.

Although Stalker’s report remains unpublished, criticism of SB in his book is
undoubtedly a sanitised version of it. Equally, Stevens created a wide-ranging
dictionary definition of collusion to criticise intelligence shortcomings in
Northern Ireland (Stevens 2003; Cory 2004). The “collusion” definition has
become the mainstay of post-conflict criticism of the RUC through reports by
OPONI.

The Stalker/Stevens/OPONI-type approach sees the separation of SB
from CID and SB dominance as strategic mistakes that prolonged the
conflict (O’Loan 2007). But this division of SB from CID contradicts official
reviews by senior security experts throughout the conflict (who address what
worked in curbing previous insurgencies) and the strategies irregular warfare
literature advocates. Since the early 1970s, Chief Constables commissioned
senior MI5 figures to review SB (Matchett 2014). At least six reports were
produced. The first was by Jack Morton in 1974. Morton held senior posts
from 1937 to his retirement in 1971, such as Deputy Director General of
MI5, and worked in places like India, Malaya and Iraq (Andrew 2009,
p. 450; Block and Fitzgerald 1983, p. 269). In 1973, he undertook an
advisory mission in Northern Ireland (Comber 2008, p. 193; French
2011, p. 28). His remit was to re-organise SB having previously been
involved in successfully countering the 1956–62 IRA border campaign
(Dorril 1994, p. 18).

In Malaya, Morton split SB from CID in order to concentrate SB on
the counterinsurgency (Andrew 2009, p. 450; Comber 2008, p. 28). This
strategy was key to defeating the communist guerrillas (Comber 2008).
The same strategy was implemented in Northern Ireland. Army primacy in
Northern Ireland was changed along with CID dominance over SB so that
SB could take the lead (Matchett 2014). It was an inversion of conven-
tional peacetime policing. Not to adopt this strategy would have exposed
the public to far greater harm (Matchett 2015, p. 21).
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NORTHERN IRELAND’S INTERNAL SECURITY SOLUTION:
AN INDIGENOUS APPROACH

The security response can be divided into three stages (Matchett 2014):
(1) Reactive (1969–76), Army primacy, most intense levels of violence, uncer-
tainty about what was happening, State’s over-reaction, general unpreparedness;
(2) Developmental (1977–82), emergence of Police primacy, failed investigative-
led “normal” policing measures, improved coordination between police and
Army and; (3) Mature (1983–98), dominant SB, precision intelligence against
terrorist groups. Over this period SB grew from 3 % to 7 % of the RUC (Matchett
2015, p. 14). In broad terms the stages chart how SB evolved, the support of
British Special Forces for the executive arm and how indigenous policing practices
took over from and differed to military practices.

Most mistakes were made by 1972, which is typical of the confused and
unprepared response by the State in an irregular war. An example is SB during
internment (1971–75) being embroiled in harsh interrogation techniques
(Taylor 1980), which went against SB’s co-operative “knowledge and empa-
thy” interviewing methods (Matchett 2015). Although quickly ended, it
invited “one is as bad as the other” moralising, impeded the “hearts and
minds” contest and gifted PSF propagandists and critics of SB the opportunity
to taint the entire security effort thereafter.

Of the Developmental stage, the Bourn/Way Ahead Report (1976) is
significant. Commissioned by Northern Ireland Secretary of State Merlynn
Rees (1974–76), it introduced a security policy based on police primacy that
criminalised the insurgency and loyalist terrorist organisations (Hermon 1997,
p. 99). In a format easily understood by the general public the PIRA were
stigmatised as criminals. This directly contested their ideology that promoted
them as a legitimate army with political prisoners. Like Rees, Mason believed
that political and economic stability was dependent on effective security (Rees
1985; Mason 1999). It is the same approach General Petraeus adopted in
Iraq and Afghanistan. Another Working Group similar in makeup to the
group that drafted the Bourn/Way Ahead report (1976) met in 1978
(Matchett 2015, p. 11). Rees and Mason conceived the Internal Security
Solution of Ulsterisation and Normalisation, designed to improve security
and stability by reducing support for the insurgency and increasing support
for the rule of law. The approach mirrored classic British counterinsurgency
thinking (Thompson 1996, pp. 111–114; Galula 2006, p. 49) and related to
conducting normal policing in as many areas as possible, thereby decreasing the
Army’s profile, which was what the Provisionals were trying hardest to prevent.
This in tandem with politics (improving Anglo-Irish relations, depriving the
insurgency of outside support and secret dialogue with insurgents) was the
Whole of Government strategy (Matchett 2015, p. 11). British Prime Minister
Margaret Thatcher (1979–90) shows the aim was to end the conflict and form
an inclusive devolved government, which was contingent on defeating the
PIRA (Thatcher 1993, p. 384). Of this “SB was confident about defeating
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the PIRA – defeat defined as PIRA prioritising the ballot box over the armalite”
(Matchett 2015, p. 18).

Long prison sentences caused by the criminalisation policy demoralised
prisoners, their families and their support base. The prisoner issue was the
greatest vulnerability of the Provisionals. To counteract this, the PIRA exerted
pressure on the British and Anglo-Irish relations. The policy is best illustrated
in the case of the murder of eighteen soldiers in a cross-border attack (1979) at
Warrenpoint and a separate incident on the same day involving the murders of
Lord Mountbatten, two young boys and an elderly female in the ROI
(McKittrick et al. 2008, p. 793–799). Insurgents wanted a regression to
Army primacy in Northern Ireland, as this would have undermined a crimina-
lisation policy that was devastating the PIRA. Ryder (1990) shows that Army
commanders subjected the Prime Minister to an anti-RUC tirade, causing her
to doubt the security policy and the RUC’s ability to lead it:

The army, commanded by Lt-General Sir Timothy Creasey, had concealed their
mounting reservations about being out of the Ulster driving seat and now felt
that the circumstances were right to vent their reservations about police primacy
and the inadequacy of the RUC (p. 222).

Newman (vastly experienced in policing conflict and non-conflict environ-
ments) explained to Prime Minister Thatcher the objective was to increase
the role of the police and decrease the role of the Army, telling the Prime
Minister, “There was no quick or easy solution” (Ryder 1990, p. 222–223).
Police primacy and the criminalisation policy remained. Frustrated, in 1981 the
Provisionals resorted to another ploy – Hunger Strikes – out of which the
“Armalite and ballot Box” strategy emerged (English 2004, pp. 224–225).
The significance of the Hunger Strikes “is not that it marks the point where the
political element of the insurgency took over from the military (although this is
significant), but that it explains why the Provisionals were forced into this
action in the first place” (Matchett 2015, p. 14). Again, Prime Minister
Thatcher’s response was steadfast and supported by Irish premier Charles
Haughey who also “fully accepted that political status was out of the question”
(Thatcher 1993, p. 390).

The Richards Report, “Co-ordination of the security effort in Northern
Ireland: The Way Ahead,” by leading MI5 figure Sir Brooks Richards
(1981), shows that SB was overseeing and coordinating the entire intelligence
attack, of which catching perpetrators “red-handed” in arrest operations was
the new cutting edge of the criminalisation policy (Matchett 2014). SB’s role
as the main executor of the criminalisation policy is why the Provisionals
wanted rid of SB. From the Provisionals perspective, undermining a crimina-
lisation policy that was devastating the PIRA’s capacity to conduct their
terrorist campaign hinged on discrediting SB. The 1988 review of SB by
MI5 illustrates that the Provisionals concern was well founded. Despite lament-
ing a missing strategic element, the 1988 review praised the quality, extent and
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accuracy of intelligence produced by SB. The review regards the sharpness of
the intelligence attack central to stopping the insurgency and concedes that this
is the priority (Matchett 2014):

We have obviously asked ourselves whether the judgement in determining these
priorities has been correct – and have concluded that it has: there can be no doubt
that executive security force action to save lives must take – and continue to take –
precedence over other intelligence functions (pp. 176–177).

A trade-off for life-saving tactical effectiveness was an inability to quality-assure
and review all intelligence. Another cost was being unable to perfect the types
of records demanded in a peacetime context today.

SB accurately guided the entire security apparatus by imparting knowl-
edge on suspects, terrorist methodologies and threats. This was critical,
albeit never foolproof, to protecting personnel in hostile areas. At the
local level the policy accounted for approximately 86 % of all terrorists
charged and was crucial to sustaining a permanent police presence
(Matchett 2015, p. 17–18). A high level of understanding of the threat
and suspects by frontline police and military was the norm and the most
important feature of the approach. According to former SB officers who
worked on police professionalisation programmes in Iraq and Afghanistan,
there was nowhere near the same understanding of the threat and suspects
in Iraq or Afghanistan (Matchett 2014). In Northern Ireland, this com-
pensated for communities under the control of insurgents (and loyalist
terrorists) afraid or unwilling to help the police and forensic-aware terror-
ists who routinely left no evidence behind at crime scenes. The approach
also formalised ways for people within these communities who silently
opposed the Provisionals to give information in confidence to the police,
such as face-to-face encounters with local police.

Central to professionalising the surveillance (E4A) and armed response
elements (E4 Special Support Unit, later renamed E4 Headquarters Mobile
Support Unit) of SB were British Army Special Forces in the shape of the
Det (Detachment) surveillance teams and SAS armed response teams. There
was little crossover, however, in what the British Army went on to call
HUMINT (Human Intelligence). Lewis (1999) shows that this was the
purview of the Force Research Unit (FRU). Whilst the FRU contribution is
not insignificant, it was not as effective as the other military covert special-
isms. The indigenous alternative (SB) – a proven intelligence-gathering
model in a conflict dating back to the RIC in the late 1800s – was already
in place and its traditional intelligence-gathering function, of which recruit-
ing and managing human sources was central, was not subjected to the
same upheaval as surveillance and armed response caused by new insurgent
tactics (Matchett 2014). For a criminalisation policy in a conflict context
local police are better positioned to implement this than soldiers.
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Unlike surveillance and armed response HUMINT competed with its police
equivalent. In a counterinsurgency rule of law context this is problematic. This
is not to denigrate the HUMINT concept but to point out that US experiences
in Vietnam (Colby 1989) were that separate agencies turned into zealously
guarded fiefdoms. Colby (1989) lamented that the result was “a tangle of
reports, a limitation of perspective, and a confusion of conclusions” (p. 218).
The De Silva report (2012) into Patrick Finucane’s murder reinforces this
point. Just by the FRU being an extra intelligence agency made it harder for
SB and the overall intelligence effort.

LOUGHGALL: FACTUAL INACCURACIES, SKEWED

ANALYSIS AND FLAWED CONCLUSIONS

Loughgall, an incident in 1987 where the SAS killed eight insurgents and an
innocent civilian is an important landmark for security policy. It stopped
spectacular attacks of this type by highlighting to the insurgent leadership
that a setback like Loughgall was a strategic liability and that a cross-border
campaign could not bring victory, which accounted for most PIRA activity
since the late 1970s (Matchett 2014). Rare incidents such as Loughgall (fatal-
ities being 4 % of all “reactive” covert operations) amplified to the PIRA/PSF
what they already knew – with increasing frequency suspects were being
apprehended by police “red-handed” (Matchett 2015).

Studying the Loughgall incident shows the limited understanding journal-
ists have of the Whole of Government strategy, security policies, covert tactics,
operational practices and arrest-centric character of the security effort. An SB
officer involved in the Loughgall incident states: “What these supposed security
experts describe is nothing like what actually happened. They get basic facts
and big assumptions wrong. So let me spell it out. The primary aim of the
Provo attack [at Loughgall] was to kill and there was no other way of stopping
them” (communication with author 2014).

Almost doubling the number (26) of SAS involved (Matchett 2014, p. 194)
is one example of a major factual inaccuracy of the Loughgall incident (Urban
1993, p. 228; Geraghty 2000, p. 125; Moloney 2002, p. 305). Another
(Matchett 2014), is halving the size of the Vehicle Borne Explosive Device
(Urban 1993, p. 231; Geraghty 2000, p. 124; Taylor 2002, p. 275). Almost
every journalistic account wrongly assumes that the limited opening status of
Loughgall police station meant no police would be in the station after it closed
to the public at 7 pm (Matchett 2014). Had SB not known about the impend-
ing attack, at 7.30 pm (the time the incident started) at least several police
officers would have been in the station doing paperwork.

What the retired officer makes clear is that the only tactical option available,
because all other relevant tactical options (covert and overt) had been explored
and considered unsuited, was what transpired. Incidents of this type were
tactically driven. They were not triggered or directed by political leaders but
senior police commanders. It is a point existing literature by journalists flatly
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disagrees with (Taylor 2002; Urban 1993), chiefly because it is focused on the
4 % of occasions when a covert operation resulted in fatalities, which is the
outcome this literature then promotes as being representative of the intelli-
gence attack (Matchett 2014). To extend the logic underpinning this outlook
is to argue that, in Northern Ireland there were no circumstances in which an
armed insurgent engaged in terrorism could have been justifiably killed in a
covert operation, as other less-lethal tactical options were always available. In
Iraq at least 70 % of terrorist suspects in covert operations were shot dead by
the Security Forces (Matchett 2014). Almost certainly, the same applies to
Afghanistan.

Journalistic accounts of the Loughgall incident reflect “Dirty War”
accusations conceived by PSF to discredit police. This analysis, inclusive
of factual inaccuracies, is regurgitated in contemporary academic literature
(Ellison and Smyth 1991; Ní Aoláin 2000; Punch 2012) that treats the
insurgents at Loughgall as victims. The same repeat process is at play for
other covert operations and the security policy in general. The net effect is
to perpetuate and popularise a “Dirty War” perspective. Yet “when the
Dirty War thesis is forensically examined it is left wanting” (Matchett 2015,
p. 26). This is not to suggest SB was perfect but that, because the fullness
of the threat was widely misunderstood at the time and increasingly down-
played afterwards (compounded by the British government’s PR strategy
that failed to properly inform and contest defamatory accusations against
the police) it was inevitable that Northern Ireland’s security lessons would
be lost.

SUPPRESSING STRATEGIC SUCCESS

Covert successes against cross-border insurgent units allowed local police to
become more active in the areas these units controlled or sought to con-
trol. It was the outworking of the Whole of Government strategy. Had
PIRA’s cross-border offensive succeeded, maintaining a permanent police
presence in vulnerable areas would have been very difficult. Which would
have created a destabilising knock-on effect for the rest of the country.
This resonates with how a former US Army officer understood the US
strategy in Afghanistan:

The counterinsurgency phasing strategy is the hard part – secure, build, hold.
This is three blocks. One block you are securing, one block you are building and
one you are holding. In Afghanistan we are securing parts, Helmand as an
example. In Kabul we are in the hold phase. That’s the trick – phase it (interview
with author, Kabul 2010).

The impact of the strategy in Northern Ireland was that PIRA activity in the
most hostile area South Armagh was constricted (Holland and Phoenix 1996).
The last review of SB by MI5 in 1996 (Matchett 2014) describes SB as having
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successfully implemented a ground-up approach “focused on the collection
and exploitation of tactical intelligence in order to frustrate the IRA by arrest-
ing their operatives or forcing them to abort their missions” (p. 186).

Covert operational successes peaked in 1992, almost matching arrests by
frontline officers, with the upward trend certain to continue (Matchett 2014).
Approximately 40 % of the PIRA was being convicted on a yearly basis. For the
PIRA it was an unsustainable level of attrition. In 1993 the PIRA/PSF made
representations to the British Prime Minister John Major (1990–97) asking for
help to end their terrorist campaign (Major 1999, p. 431). Prime Minister
Major and his successor Tony Blair (1997–2007) are criticised for not capita-
lising on the security dividend in the ensuing political settlement (Clancy 2010;
McDonald 2008). Retired police officers see Prime Minister Blair as having let
the Provisionals totally off the hook thereby setting the post-conflict tone
(Matchett 2014), as one former SB officer explains:

You have to hand it to the republican movement; their strategy was far better
than ours. Their top thinkers are very bright. Once they realised we had them
beat on the military front they put long-term objectives in place – influencing
residents groups, victims groups, human rights groups and whoever they
believed would represent their interests. As soon as the shooting ended they
dedicated all their efforts to promoting their version of what happened. It is
quite brilliant (p. 214).

Lord Tebbit, a senior figure in the Thatcher government, shares the same
viewpoint:

In my view the combined security forces had done a very good job in Northern
Ireland and the IRA was all but totally defeated. The organisation had been
penetrated by the security forces up to and including the Army Council itself.
Senior IRA members had been induced (one way or another) to become infor-
mers on their colleagues. The net was also closing on one of the most senior
figures in the IRA. Indeed, I understand that a file had been sent to the office of
the prosecutor linking him to eight separate murders, but it had attached to it
a note to say that in reaching his decision the prosecutor might wish to take into
account that the individual concerned was expected to be a delegate at the (then)
projected talks on a cease fire. Those talks eventually led to the so-called Good
Friday Agreement. And it led to the On The Run letters and I believe other
unpublished guarantees given by Mr Blair (email with author 2015).

The House of Commons’Northern Ireland Affairs Committee found the OTR
scheme “distorted the legal process” and criticised its nefarious nature
(Commons Select Committee, April 2015). Conversely, Mr Blair insisted to
the Northern Ireland Affairs Committee that, had he not given assurances
about OTRs the PIRA/PSF leadership would have been unable to convince
their ‘membership’ to accept the peace agreement. It is a weak argument given
how the insurgent leadership controlled the network.
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The Belfast Agreement followed PIRA ceasefires in 1994 and 1997. The
insurgency ended having failed to achieve its headline aim. Loyalist terror-
ism stopped in response. It was the outcome predicted in the Whole of
Government strategy and fulfilled the main aim of that strategy. Demands
by the PIRA/PSF that Prime Minister Blair conceded to were the follow-
ing: releasing all prisoners; de facto amnesty for OTRs; replacing the RUC;
and new statute body (OPONI) and associate legislation that subsequently
allowed for retrospective investigations of the RUC. No parallel arrange-
ment was put in place for the Provisionals. Both latter demands were shared
by the SDLP. In return the Provisionals signed up to the principles of
consent and non-violence, entering bona fide politics as Sinn Féin and
eventually replacing the SDLP as the largest political party of the minority
community.

PHASE IV: COUNTERINSURGENCY

While the US-led Coalition had all the kinetic aspects (modern parlance for the
use of conventional military force) of the invasion worked out; there were acute
problems with Phase IV – what happens once the conventional war was won.
Accounts by senior US politicians (Bush 2010; Rumsfeld 2011; Bremer 2006),
the US military commander (Franks 2005) and former Iraqi Prime Minister
(Allawi 2007) illustrate US unpreparedness and that its leaders could not agree
on what would be confronted in Phase IV. Naylor (2009) shows what did –

deadly Improvised Explosive Device (IED) tactics used by the PIRA in
Northern Ireland. Naylor explains that, whilst suicide/martyrdom attacks
grabbed the headlines, these “constituted a small percentage of overall attacks”
and that “most US combat deaths were from roadside IEDs and direct or
indirect fire from Iraqi Sunni insurgent fighters” (pp. 12–13). Oppenheimer
(2009) shows that PIRA IED tactics became “the standard form of attack for
Iraqi insurgents” (pp. 238 and 239) and that within months the same detona-
tion systems it took the PIRA 20-years to develop were being used (pp. 181
and 291). An interview in 2005 with a Sunni insurgent leader in Iraq shows
that he was encouraged by how the Provisionals secured a political settlement
in Northern Ireland and that a Sunni “nationalist” insurgent network com-
prised of mostly former regime members of Saddam Hussein’s Baath party was
working towards the Provisionals insurgency model to better “resist the
aggressor” (Ware 2005).

As with Northern Ireland locally recruited police were the main target in
Iraq and Afghanistan. Police deaths in Iraq (9,019) were the largest of any
profession (Iraqi Body Count, www.iraqbodycount.org). Of this an Iraqi
police officer states:

I remember in 2006, 2007, we were under a lot of pressure, threatened in our
own building. We did not have a lot of people who wanted to work here. We
lost 13 people in 2006 out of our office [50 %]. Three times I was subject to
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shooting attacks when I was coming here [Provincial HQ]. I watch myself
travelling to work. Guys were so scared when joining us (interview with
author, Iraq 2009).

British withdrawal from Iraq was an inglorious retreat and out of sync with
traditional British counterinsurgency, especially the central tenet of estab-
lishing a permanent police presence throughout the territory. It was also at
odds with the security effort exhibited by the rest of the Coalition under
direct US leadership and cannot be easily dissociated with how Prime
Minister Blair’s government perceived what is required to end a conflict
based on its promotion of a security-free Northern Ireland model. Najaf is
an example of how the British were bailed out by the US in Iraq. It is
where the US military confronted the Mahdi Army in 2004 and is credited
with having projected its leader (Muqtada al-Sadr) onto a political path,
one where he accepted Grand Ayatollah Sistani’s marji’iya (passive)
approach aimed at securing democratic elections from which the Shia
would ultimately benefit (Cockburn 2008, pp. 187–202). An effective
security response and prospect of obvious defeat had forced Muqtada on
a political trajectory that he had clearly demonstrated was not his preferred
intention. It is, in broad terms, what Prime Minister Thatcher did to the
Provisionals.

General Petraeus has no doubt that the international community would
have benefited from a Northern Ireland lessons learned package, particularly
in the rule of law as this is what he aimed to implement in Iraq and
Afghanistan (Matchett 2014). Endorsing this view, again with the current
threat of extreme Islamists in mind, is Black (2005) claiming: “The most
formidable weapon against terrorism to have emerged from our long strug-
gle in Northern Ireland against the IRA was probably the Special Branch of
the Royal Ulster Constabulary” (pp. 66–67). Burleigh (2013) also com-
mends it in countering groups like Islamic State, arguing that the “real but
unsung heroes of every war the British have fought with insurgents and
terrorists, not least in Northern Ireland” (p. 169) were in SB. It is therefore
unsurprising that the Combating Terrorism Technical Support Office in
Washington (and its Irregular Warfare Support section) in 2006 considered
it a suitable police Intelligence model for Anbar province, Iraq and
commissioned a small experimental programme under the auspices of II
Marine Expeditionary Force (MEF) through the private sector (Matchett
2014). A US congressional committee in 2010 assessed the programme as
“immediately effective in disrupting terrorist network activities” and “saving
lives” (U.S. Armed Services Committee, House of Representatives, H.R.
5136, “Countering Network-Based Threats”, May 21, 2010).

It is presently not publicly known what this entailed or how commercial and
foreign policy interests shaped it, determining factors for contracted pro-
grammes (Bayley and Perito 2010). But it appears that it was a limited format
of the RUC SB model.
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CONCLUSIONS

The Provisionals professionalised insurgency and are, arguably, the world’s
foremost example of an urban insurgent network. They exploited ethnic divi-
sion in society by using a fundamental ideology to legitimise murder (the
primary target being local police) tempered with a cause that resonated with
co-ethnic communities, leftist liberal elite and whoever shared the same
“enemy.” The combination blurred moral, ethical and legal boundaries, com-
pounded by repressive security measures introduced by the state in the immedi-
ate response and violent reaction of extremists of the other community. By
design this enabled a small unpopular group of radicals with malicious intent
and a sectarian strain to conduct a protracted terrorist campaign. Largely
responsible for the longevity was a sophisticated communicative strategy that
attracted sufficient active, passive and outside supports. Propaganda masked
the Provisionals barbaric character and that, from the outset and throughout
they were the aggressor and main protagonist. Insurgent networks since have
broadly copied the same template (and improved upon it) with similar results,
often on a larger scale and with greater geo-political consequences.

In confronting this threat consent-based policing synonymous with a
peaceful society was ineffective. The people whose support the police most
needed were the people who withheld it; they were outraged more when
the police or Army killed an insurgent than when a soldier or police officer
was killed by an insurgent. Policing in a conflict is completely different to
policing in a peaceful environment. Which is why intelligence dominates.
To acknowledge this, however, in an appeasement-based arrangement fol-
lowing the Belfast Agreement is politically hazardous and risks upsetting a
fragile peace. As a result, the social and political abnormalities that were the
manifestation of active, passive and outside supports crucial to the insur-
gency’s survival have been suppressed. When retrospectively examining the
conflict, such suppression has occurred through the pretence that, what
worked in policing Cambridgeshire’s peaceful suburbs would also have
worked in policing Belfast’s bombed out streets. This revalidates a perspec-
tive that did not prioritise security.

Distorting reality, however, comes at a price. What transpired at the end of
one conflict has had negative repercussions in others. Foremost is the prospect
that, the Northern Ireland model encouraged Islamic extremists pre-9/11.
Another is Prime Minister Blair’s government and whether the failure it
presided over in Iraq was because he believed that all it takes to end a conflict
is to talk to terrorists – based on his experiences in Northern Ireland. This is
unclear. Other determining factors were also at play, such as limited resources
and the UK’s dwindling influence on the world stage (Chin in Rich &
Duyvestyn 2012, pp. 276–285). What is clear, is that, by the time Tony
Blair gained power the conflict was effectively over and the British did not
employ the main security practices from the latter part of the Northern Ireland
conflict in Iraq or Afghanistan. It is an important absence given that Kilcullen
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claims no previous security policy reflected the “bottom-up tactically driven
campaigning style” that evolved in Iraq and Afghanistan (Kilcullen in Rich
and Duyvesteyn 2012, pp. 142–143). Unknowingly, Kilcullen describes what
defeated the Provisionals. Neither did General Petraeus know about a Whole
of Government strategy in Northern Ireland before drafting similar strategies
in Iraq and Afghanistan.

Iraq or Afghanistan did not involve a unitary police force and its intelligence
agency dominating an intelligence-led security policy that is community-based.
Doctrine-based programmes were standard whereas lessons learned-based pro-
grammes were needed if security was to get ahead of the threat. This helps to
explain why modern theorists complain that there is a fundamental misunder-
standing of what Western police models fit into a conflict environment (Hills in
Rich and Duyvesteyn 2012, p. 99).

In the office of the USMC Major General (II Marine Expeditionary Force)
in Camp Fallujah, Iraq (2007) was an iconic quote by T.E. Lawrence: “Do not
try to do too much with your own hands. Better the Arabs do it tolerably than
you do it perfectly. It is their war and you are to help them, not to win it for
them. Actually, under the very odd conditions of Arabia, your practical work
may not be as good as, perhaps, you think it is” (Lawrence 1917). That the
Lawrence quote was in the office of a senior US military commander is
insightful. Also insightful is that, the British Army developed the FRU concept
in Iraq and Afghanistan through the Joint Support Group (JSG) despite the
concept being based on foreign forces. But as a lesson learned (or rather lesson
lost) from Northern Ireland shows, the FRU/JSG concept competes with and
potentially undermines the intelligence-gathering function of indigenous
police. For gathering intelligence, the British preferred their soldiers to local
police. In contrast (albeit in a limited format) the US heeded Lawrence’s
advice, adopting and updating classic British counterinsurgency. This is prob-
ably because of US superior resources in comparison to the UK and also due its
leading role in the Global War on Terror.

Lawrence’s guidance promotes an indigenous solution and warns against
expecting perfect results. Similar sentiment is expressed in the RUC
Memorial Garden in Belfast in the Theodore Roosevelt poem The Man in
the Arena: “It is not the critic who counts or the man who points out where
the strong man stumbles, or where the doer of deeds could have done them
better. The credit belongs to the man in the arena.” And perhaps this is
why, if Northern Ireland’s experiences are representative of others that, an
irregular war is destined to last decades because the real lessons learned
are, in the most part, suppressed by critics. Fear of criticism, political
correctness and being litigated against were undoubtedly main factors in
the West bringing its complex and voluminous police doctrine to Iraq and
Afghanistan. Exporting this bureaucracy and thinking was more about the
domestic concerns of foreign governments and private companies than
increasing the operational effectiveness of indigenous forces. The West was
trying to do it perfectly.
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Ultimately, this chapter concludes that, examining the security policy of a
conflict without framing the correct context impairs our understanding of
events and impedes our capacity to deal with similar threats today and in the
future. It is instructive that, at the same time a statute body in Northern
Ireland with a retrospective remit in a post-conflict context was criticising
the security policy, a statute authority in the US with a current security
remit in a conflict context was commending it.

As long as the international community insists on imposing police models
and practices from normally functioning democracies in the West in conflict
zones like Iraq and Afghanistan, it is unlikely that future commanders like
General Petreaus will be able to implement an enduring rule of law approach –

the long-term strategic objective of interventions of this type. Indeed, when
considering Northern Ireland is a scarce example of a successful counterinsur-
gency, and in knowing what this entailed. Why then, would the West impose
different policing practices on others faced with the same problem? In no way is
this to suggest the RUC police model and its SB component is the fabled
“silver bullet” to kill off groups like Islamic State at their source. It is not.
Neither should this chapter be misconstrued as implying no other police model
is suited. The Spanish Guardia Civil, for example, has had to cope with an
insurgency in the form of ETA and has obvious merit in this regard. Rather, a
police model that has a proven pedigree in counterinsurgency is a superior start
point in security policy than what has been the case to date. Dramatic change is
required. And it begins with recognising that what works in policing in a
peacetime context is different to what works in a conflict.
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CHAPTER 3

The Challenges of Defining Terrorism
for Counter-Terrorism Policy

Alice Martini and Emeka T. Njoku

INTRODUCTION

In spite of its wide usage from politicians, scholars, media, and the general public,
nowadays the term “terrorism” still lacks a universally agreed definition. In fact,
defining this phenomenon is a real dilemma and almost all the definitions that
have been given, either by authorities or by international institutions, have been
criticized for being somehow “flawed”. Terrorism is a political term and, as other
politically charged words, is the subject of a huge debate on its exact meaning, the
nature of the specific elements its definition should focus on (causes, perpetrators,
means of attack, etc.), and the specific violence this term should refer to.

It has to be highlighted that, from political institutions, there have been
concerted efforts to distinguish terrorism from other forms of political violence
owing to certain identifiable elements associated with the term. However, the
recent strategies adopted by some contemporary terrorist groups, which entail
the use of guerrilla and insurgency style operations, have called into question
once again the logical exactitude of the term. Consequently, there is a need to
re-conceptualize the term so that it may incorporate theories of insurgency,
counter-insurgency, and civil war. Nevertheless, this reconceptualization has
implications for the formulation of a counter-terrorism framework that
may appreciate the new methods of contemporary terrorist groups. Defining
terrorism nowadays is thus even harder but more important than ever, since
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the success of the counter-terrorism strategies may depend on the proper
designation of terrorism.

However, why is it so difficult to define this phenomenon? This is the
question we will try to answer in the first part of this chapter. Consequently,
we will analyze the main difficulties encountered when trying to define
terrorism and the main elements that challenge the achieving of a universal
definition of it. After detailing these issues and tracing a short history of the
term in order to show how the word changed its meaning throughout
history – which is another element that makes difficult reaching a universal
definition – we will focus on how, nowadays, the main challenge to defining
terrorism comes from the difficulties in distinguishing it from other forms
of political violence such as guerillas and insurgency. As a matter of fact,
this distinctiveness has blurred over time to arrive to the current situation
of confusion. But, is there any way we can make some sense out of this
confusion? As a matter of fact, we believe there is. Hence, we will give our
proposition for the re-conceptualization of the term in ways that it incor-
porates the many features of insurgency, which has become a major tool for
contemporary terrorist groups. To conclude and make our point stronger,
we will examine the policy implications for intellectualizing terrorism in
its traditional sense and contemporary perspective within the context of
framing counter-terrorism strategies by governments.

THE CHALLENGES IN DEFINING TERRORISM

When trying to define terrorism, there are several problems that can be
encountered and that, until today, have been an obstacle in achieving a uni-
versal definition on which all international actors may agree. In the first place, it
has to be noted that “terrorism” is usually a label that is applied from the
outside and it is not a description that individuals or groups adopt voluntarily.
As a matter of fact, there are very few groups or individuals that have applied
the term directly to themselves or their actions; it is in fact a label applied to
violent acts by the governments that are attacked (Townshend 2011, p. 3).
This is caused by the fact that the perpetrators of the attacks consider their
actions motivated by the cause they are fighting for and, consequently, see
themselves as freedom fighters or defendants of the population and will not
accept to be labeled as terrorist, undermining the political meaning of their
actions (Townshend 2011, p. 3). This rejection of being designated as terror-
ists is also caused by the fact that the word is emotionally charged, has highly
pejorative connotations and usually implies assumptions about barbarism, evil,
craziness, and so on, more than only a characteristic of immorality related with
this particular kind of violence (R. Jackson et al. 2011, p. 103–104). Groups
have then usually rejected this term to describe their actions since, from their
point of view, they are legitimate and politically motivated.

Clearly, these characteristics are perfect for a political description of the
“enemy” of any government and actually “States have not been slow to
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brand violent opponents with this title, with its clear implications of inhumanity,
criminality, and – perhaps most crucially – lack of political support” (Townshend
2011, p. 3). This has made the acceptance of a universal definition of the term
even more difficult and put it at the core of political negotiations and struggle for
the power on deciding its signification. As a matter of fact, the word has been
used throughout history by states to define their opponents in so many occasions
that we can actually talk of an abuse of its application. However, it has to be
highlighted that States are not the only actors that have abused the term: the
media, for example, are one of the actors that also make a (too) wide usage of it
because of its capacity of conjuring up an impression of something spectacular
and exciting that may create a bigger audience.

Because of these reasons, this “label” has been (mis)used in such a variety of
contexts and applied to so many different attitudes and behaviors that it has
become more an umbrella term with no clear defining characteristics than a
very specific word. As a matter of fact, some scholars, like for example Dominic
Bryan, even argued that the term should be abandoned because it has been
stretched to unthinkable limits and thus lost its analytical power (R. Jackson
and Sinclair 2012). Furthermore, the categorization of an act as “terrorism” is
actually highly subjective and fruit of a political decision. Defining an action as
terrorism is a process that is highly biased since it depends on personal per-
spective, the political point of view, the specific political situation and the
culture of reference of the actor applying this label to an act. A quote that
supports this view is the very well known “one’s person’s terrorist is another
freedom fighter”. Usually referring to terrorists that are fighting against a
dictatorship/occupation and believe their violence to be justified by their
goals, this sentence is a good way of summarizing the subjectivity and the
political and historical dependency behind the use of this term.

Anyway, rejecting the term as a whole is probably too extreme. More gen-
erally, it can be said that the core of the debate is who is entitled to the use of
violence, against whom and for what purposes, questions that are not only legal
but deeply rooted in philosophical, ethical, and ideological arguments (Saul
2006). From this dilemma, the consequent difficulties in encountering a defini-
tion that may be universally accepted by all international actors and that may
include the specificities of nowadays’ terrorism (as we will analyze later on in this
chapter). As a matter of fact, in order to agree on a definition of this phenom-
enon, all states and political actors should first coincide on what kind of actions
should be considered legitimate and illegitimate violence (Saul 2006) being this
really difficult since this designation is different for every government. In addi-
tion to this, many terrorist actions are very similar to criminal or military acts,
rendering it even more difficult to distinguish the former from the latter only
basing the definition on the kind of action perpetrated, but, as mentioned above,
this issue will be discussed later on. However, before we move to these issues,
let’s recall shortly the changing meaning of the term throughout history in order
to analyze one of the main difficulties in defining this phenomenon: the fact that
the meaning of the term actually changed over time.
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THE CHANGING MEANING OF THE TERM “TERRORISM”

The labeling of an act as terrorism is not only political but, as we have already
mentioned, also extremely historically dependent. Moreover, the meaning of
terrorism is “subject to historical and political trends on the one hand, and the
perceptions, beliefs and values of the person defining it on the other” (R. Jackson
et al. 2011, p. 104). Even if the term was first used to refer to state actions
against its citizens in the historical phase of “Terror” following the French
Revolution, not only is this not the typical way the term is used, but nowadays
the possible “terrorist” behavior of a state is not actually labeled like terrorism by
the majority of the politicians and scholars – even if there are great debates on
whether some State’s behavior should be considered or not as terrorism; but we
are not going to deal with this issue here. Its dependence on the historical and
political conjuncture is also clear when we consider that individuals today
considered historical important figures were labeled as terrorist from the govern-
ments they were fighting against. For example Nelson Mandela, a Nobel Peace
Prize winner, was defined a terrorist by the apartheid regime he was fighting; in
addition to this, also the Dalai Lama and Mahatma Gandhi were considered
“peaceful terrorists” by the Chinese and the English governments.

As mentioned before, the word “terrorism” was popularized during the
period subsequent to the French Revolution, the regime de la terreur, in
1793–94 (Hoffman 2006, p. 3). During this period, the word was used to
refer to the violence the French revolutionary State led by Maximilien
Robespierre used against its citizens to bring back order, impose its authority
and eliminate pro-monarchy dissent. In this period of time the revolutionary
government, in order to defend itself from the aristocratic threat, executed in
public 17,000 people and implemented violent measures in order to maintain
its power and defend the virtue and the revolutionary ideas. During this specific
period of time, the term was thus used to indicate a way of government and of
consolidation of the new authorities through the elimination of dissidence and
counter-revolutionary activities. Terrorism was consequently a government
perpetrated activity, a designation far away from nowadays signification of
terrorism. This period then ended brutally when the dissidents joined together
against Robespierre and its followers and executed them with the guillotine.
The Terror phase ended and “thereafter ‘terrorism’ became a term associated
with the abuse of office and power” (Hoffman 2006, p. 4).

After this era, the meaning of terrorism shifted to a signification probably
closer to the current one: the term started being used to indicate the Russian
anarchist group, Narodnaya Volya, that operated in the 1880s using a specific
kind of violence through violent attacks in order to arouse the masses. The
main targets, in this case, were individuals the group considered representatives
of the autocratic, repressive state (Hoffman 2006, p. 5). In this case the term
was thus applied to designate a violence perpetrated by non-state groups in
order to indicate actions directed mainly against authorities. Another shift in
the meaning of the word may be found when, in the 1920s, the term
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“terrorism” started being used to refer to anti-colonial movements. In this
historical period, “terrorism” was also used to designate the acts of groups like
the Irish Republican Army (IRA) and other terrorist groups that emerged in all
imperial domains after World War I. This is also the historical moment when
rebels stopped calling themselves terrorists and, as mentioned above, started
describing themselves as “‘freedom fighters’ fighting against government ter-
ror” (Rapoport 2002). In this case, the word terrorism was thus used to refer to
violent actions perpetrated by non-state actors in order to achieve a political
goal, which is probably the closest signification to the one present nowadays.

However, before undergoing a final shift towards its current meaning, in the
1930s, more than indicating radical or insurgent groups, the term “terror” was
used to designate the mass repression violence used in totalitarian governments
against their citizens. Consequently, in this period, the term was designating
governmental power abuse and it was mainly used to refer to Nazi Germany,
Fascist Italy, and Stalinist Russia (Hoffman 2006, p. 14; Townshend 2011,
p. 44). It was in the 1940–1950s when “terrorism” underwent its final change in
meaning. In these years, Western states were fighting against anti-colonial move-
ments, revolutionary insurgencies, and left-wing groups in Africa, Latino America,
and elsewhere. As a way of delegitimizing the insurgencies of these groups, the
colonial governments started labeling them as “terrorists” as a way of undermining
the community support they enjoyed and erasing the political claims behind their
acts (R. Jackson et al. 2011, p. 10). Consequently, in this period, being labeled
as terrorists became a condemnation by the colonial powers to non-state actors
using violence similar to urban guerrilla warfare in order to achieve political goals.
Anyway, it has to be highlighted that, also in this case, the label of some groups as
terrorists was politically dependent and organizations like the Front de Libération
Nationale (FNL) in Algeria and the Palestinian Liberation Organization (PLO)
were considered terrorists by some governments, whereas other ones described
them as “freedom fighters” (Hoffman 2006, p. 16; Burleigh 2009).

In the 1960s and 1970s the term, maintaining the connotations it had
acquired, expanded to include nationalist and separatist groups that were fight-
ing outside a decolonization context. This label was applied to groups like the
Front de Liberation de Quebec (FLQ) and the Euskadita Askatasuna (ETA)
(Hoffman 2006, p. 16; Burleigh 2009). These terrorists associations were
defending their ethnic separatist and nationalist claims, but their struggle was
not carried out within a colonial or neocolonial framework. By the 1980s, the
term terrorism started being used to describe all kinds of illegitimate political
violence, and arrived to include left-wing political extremist groups that formed
themselves from the radical students’ organization movements in Western
Europe. Consequently, the term started indicating a kind of violence considered
illegal –meaning that it was usually portrayed by non-state groups, or at least, by
actors different from the States – aimed at creating terror in random and non-
combatants targets in order to achieve political and social goals.

It has to be highlighted that the ones taken in consideration here are just some
of the shifts the meaning of the word “terrorism” underwent throughout history
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and have been analyzed here because they are considered as the most meaningful.
As a matter of fact, the signification of the term underwent also many more minor
ones. For example, during the 1980s, the term expanded to include illegal violent
activities of this kind carried on by the so-called rogue states like Iran, Syria,
Libya, Iraq and North Korea, thus recognizing the possibility of terrorism being a
state activity – even if only by some particular states.

Arguably, in recent times, the terrorism “came to be regarded as a calculated
means to destabilize the West as a part of a vast conspiracy” (Hoffman 2006,
p. 17). This is probably especially true in the case of terrorist groups as ISIS or
al-Qaida, whose actions are mainly directed to confront and contest the Western
order. Because the actions of groups like these go beyond the national borders
and have repercussions on the whole international community, when referring to
them the word terrorism is usually accompanied by the adjective “international”.
Nevertheless, nowadays the term terrorism is usually designated as an illegal type
of violence carried on by non-state actors whose actions are aimed at a coercion
of a government in order to obtain specific political results. Many have been the
attempts by different actors both at an international – among the most famous
definitions (some examples in Box. 3.1.), the UN’s, the EU’s, and the AU’s –
and domestic level – by each State – to give a specific signification to the word,
but, as said before, there still is not a universal accepted definition.

One of the major problems in defining terrorism is actually given by the
strategies these new groups are using in order to perpetrate their acts. As a
matter of fact, these groups started using a kind of violence that has been
usually designated as guerilla or insurgency rendering difficult to delimitate the
boundaries between these kinds of violence and terrorism. In the following
part, we are going to analyze in detail this problem.

Box 3.1 Examples of definitions of terrorism by some of the main interna-
tional actors
[ . . . ] criminal acts, including against civilians, committed with the intent
to cause death or serious bodily injury, or taking of hostages, with the
purpose to provoke a state of terror in the general public or in a group of
persons or particular persons, intimidate a population or compel a govern-
ment or an international organization to do or to abstain from doing any
act, which constitute offenses within the scope of and as defined in the
international conventions and protocols relating to terrorism, are under no
circumstances justifiable by considerations of a political, philosophical,
ideological, racial, ethnic, religious or other similar nature, and calls upon
all States to prevent such acts and, if not prevented, to ensure that such acts
are punished by penalties consistent with their grave nature

The UN Security Council, Resolution 1566, 2004

[offences that] given their nature or context, may seriously damage a
country or an international organisation where committed with the aim of:
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– seriously intimidating a population, or
– unduly compelling a Government or international organisation to
perform or abstain from performing any act, or

– seriously destabilising or destroying the fundamental political, consti-
tutional, economic or social structures of a country or an international
organisation

The Council of the European Union, European Union Framework
Decision, 2002

“Terrorist act” means:

(a) any act which is a violation of the criminal laws of a State Party and
which may endanger the life, physical integrity or freedom of, or
cause serious injury or death to, any person, any number or group of
persons or causes or may cause damage to public or private property,
natural resources, environmental or cultural heritage and is calcu-
lated or intended to:

(i) intimidate, put in fear, force, coerce or induce any govern-
ment, body, institution, the general public or any segment
thereof, to do or abstain from doing any act, or to adopt
or abandon a particular standpoint, or to act according to
certain principles; or

(ii) disrupt any public service, the delivery of any essential service to
the public or to create a public emergency; or

(iii) create general insurrection in a State.

(b) any promotion, sponsoring, contribution to, command, aid, incite-
ment, encouragement, attempt, threat, conspiracy, organizing, or
procurement of any person

The Organization of the African Unity, Convention on the
Prevention and Combating of Terrorism, 1999

(1) [T]he term “international terrorism” means activities that –

(A) involve violent acts or acts dangerous to human life that are a
violation of the criminal laws of the United States or of any
State, or that would be a criminal violation if committed within
the jurisdiction of the United States or of any State;

(B) appear to be intended –

(i) to intimidate or coerce a civilian population;
(ii) to influence the policy of a government by intimidation or

coercion; or
(iii) to affect the conduct of a government by mass destruction,

assassination, or kidnapping; and
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(C) occur primarily outside the territorial jurisdiction of the United
States, or transcend national boundaries in terms of the means
by which they are accomplished, the persons they appear
intended to intimidate or coerce, or the locale in which their
perpetrators operate or seek asylum”

U.S. Code Title 18, section 2331(1)/U.S. National
Counterterrorism Center

(1) In this Act “terrorism” means the use or threat of action where:

(a) the action falls within subsection (2),
(b) the use or threat is designed to influence the government or to

intimidate the public or a section of the public and
(c) the use or threat is made for the purpose of advancing a political,

religious or ideological cause.

(2) Action falls within this subsection if it:

(a) involves serious violence against a person,
(b) involves serious damage to property,
(c) endangers a person’s life, other than that of the person commit-

ting the action,
(d) creates a serious risk to the health or safety of the public or a

section of the public or
(e) is designed seriously to interfere with or seriously to disrupt an

electronic system.
United Kingdom’s Terrorism Act 2000

Any act or threat of violence, whatever its motives or purposes, that
occurs for the advancement of an individual or collective criminal
agenda, causing terror among people, causing fear by harming them,
or placing their lives, liberty or security in danger, or aiming to cause
damage to the environment or to public or private installations or
property or to occupy or to seize them, or aiming to jeopardize a
national resource.

The League of Arab States, Convention on the
Suppression of Terrorism, 1998

GUERRILLA, INSURGENCY, AND TERRORISM:
THE BLURRED BOUNDARIES

Although there is no consensus as to what constitute acts of terrorism,
scholars however argue that a good understanding of the concept is pre-
mised on the separation of the term with other forms of political violence
such as guerrillas and insurgency. Hoffman (2006) assert that even though
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guerrilla, insurgents, and terrorist employ similar tactics, such as bombings
of public places, suicide bombings, hostage taking, kidnapping, hit and run,
however, there exist certain distinguishing elements that differentiates ter-
rorist groups from the other violent political movements. Lacqueur (1999)
and Hoffman (2006) argue that guerrillas function as regular military forces,
confronting enemy forces in an open warfare. They also conquer, occupy,
and establish certain level of political authority over the populations of
captured territories. In the same vein, insurgents also possess many of the
features of guerrillas but have greater advantage of facilitating synchronized
informational and psychological warfare to garner massive popular support.
Hoffman (2006) and Schmid (2011) further argue that as opposed to
guerrilla and insurgency, terrorists groups do not function as military
units. They avoid confronting military forces, and lack the capacity for
territorial acquisitions. According to them, the ultimate goal of terrorists is
the use of violence to influence political decisions. Thus, they do not seek to
govern at national, regional, or local levels. Nonetheless, Hoffman (2006)
posits few exceptions to these perspectives on the nature of terrorist group,
such as the Tamil Tigers, Hezbollah, and Armed Forces of Columbia, which
were known to have control of some territories.

Granting that the assertions of these aids in illuminating and explaining
the nature of terrorist organizations at a particular historical context, how-
ever recent acts of Islamic terrorist groups have called for a re-definition.
Over the years these terrorist groups have evolved. Their objectives have
transcended the mere acquisition of territories and exercising some form of
control to the establishment of a well-organized system of governance
(Byman 2008; Moghadam et al. 2014), and in contemporary times, these
groups have had to name the acquired territory in a similar fashion of the
naming of a new state. Therefore, Metz (2012) argues that the incapacity of
previous terrorist to acquire territories and establish a system of governance
is traced to lack of resources of funds. Hence, this raised concerns on the
conceptualization of terrorism as a distinct form of political violence from
guerrilla and insurgency due to the inherent similarities in the features of
these concepts. Merari (1993) had argued that, guerrillas and terrorist
groups use similar style of operations such as assassinations, hit-and-run,
and sabotage which are described as the weapons of the weak on both
civilians and combatants. This has been reiterated by Moghadam et al.
(2014) affirms that an empirical analysis on the activities of 119 guerrilla
and terrorist groups between 2002 and 2012 revealed that both violent
groups uses the mishmash of both terrorism and guerrilla tactics to achieve
their aim. Correspondingly, insurgents have been known to use terrorist
tactics as part of broader strategies to achieve their aims of destroying the
state (Merari 1993). Relatedly, terrorists group have had to employ the
instruments of insurgency. In the course of their campaigns, terrorist groups
have had to occasionally confront regular military forces either deliberately
or by coincidence. These experiences give credibility to Wilkinson (1979)
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assertion that the singular use of terrorist tactics as against other forms of
violent tactics such as insurgencies is not the rule but an exception.

Therefore, delineating terrorism from guerrilla and insurgency in the face of
these obvious links in terms of strategies is indeed problematic from the very
beginning. This is due to the intrinsic flexibility of these groups in their methods
of operations. Thus, these groups can be terrorist or guerrillas today and can
grow to become an insurgency in the nearest future. Moreover, dismissing the
use of similar tactics used by terrorists, guerrillas, and insurgents has huge
implications for policy makers. As terrorist groups continue to evolve different
strategies, states who are caught napping in initiating flexible counter-terrorism
strategies in response to the rapid evolution of terrorist groups may not achieve
much success. In the next section, we try to justify our claim empirically by
analyzing the objectives and methods of the Islamic State of Syria and the Levant
(ISIL or ISIS) and Boko Haram. We aim to advance the debate on the lucid
rectitude of the traditional intellectualization of the concept of terrorism.

TERRORIST-INSURGENTS OR INSURGENT-TERRORISTS:
EXAMINING THE OPERATIONAL STRATEGIES OF ISIL AND BOKO

HARAM WITH A VIEW TO RE-DEFINING TERRORISM

The forceful removal of an extant government by a group or a people had
been termed “revolutionary guerrilla warfare”, “modern revolutionary war-
fare”, “people’s war”, or in recent times, “insurgency” (Lacqueur 1999;
Hoffman 2006). However, there is a growing need to factor in the concept
of terrorism as another violent movement that can also lead to the forceful
removal of an existing government. This is attributed to the growing trend
among contemporary terrorist groups who do not only seek to influence a
government but ultimately strive to eliminate and replace it with a govern-
ment of their own. Perhaps this gives more validity to Mamood Mamdani’s
argument that “the crops of Islamic terrorists are not from conservative
Muslim societies but from the secular intelligentsia, whose agenda is the
acquisition of power in this world” (Mamdani 2004). Arguably, the objectives
and methods of ISIS give much credibility to Mamood’s argument that the
ultimate goal of contemporary terrorist groups is the quest for power and not
religious purification and reinforcement. According to him, in order for these
terrorist leaders to achieve their aim, they sought for religious thoughts which
they found in the concept of Jihad,1 Jahiliyya,2 Takfir.3 These concepts were
re-intellectualized by Sayyid Qutb, and the Pakistani Islamist, Abdul A’la
Mawdudi, in ways that legitimized violence as an integral and important
element. They further stressed the salience of deploying them to achieve
what they believe should be the utmost goal of all Muslims, which is the
quest for what we termed an Islamic confederacy. This reflects the goals of
terrorist groups such as Al Qaida and its affiliates, ISIS, Al Shabaab, and Boko
Haram, as they are united in their quest for a Muslim Umma even though
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they differ in their approach. Specifically, while other known jihadist terrorist
groups have canvassed for the attainment of Muslim Umma through
a relatively subtle approach, ISIS’s methods differed significantly. On June
29, 2014, ISIS informed the world that they have established a “transnational
religious polity” which they named the Islamic State under the leadership of
Caliph Abu Bakr al-Baghdadi. According to Lewis (2014), “the ISIS political
organization is also largely formed and ISIS leverages combined political
strategies to secure, build and expand the control of this Caliphate”. He
further states that the main strategy of ISIS is its reliance on its “military
superiority to wrest control of land and cities from modern state”. Similarly,
Rand (2015) asserts that ISIS military doctrine is focused on confronting
states and their military forces as equals in all-out military campaigns. In other
words, in order to achieve statehood, ISIS employs the instrument of insur-
gency to confront regular military organizations in an open battle to secure
territories captured for the purpose of achieving their imperial objectives.
Moreover, the organization equally employs the terrorist contraption. The
organization’s brutal execution of civilians or unarmed combatants, specifi-
cally its practice of capturing foreign journalists and executing them in the
public domain aided by the television, print media, and virtual platforms is
typical of terrorist groups. These victims are not the primary targets but a
much larger audience. By publicly executing these victims, ISIS aims at
spreading fear and terror not just among citizens within their region of
operation but the global community, as part of a larger strategies to takeover
extant states, deter volunteers into regular military forces established to con-
front them, and scare other states from getting involved. These are character-
istics of terrorist groups, as communication is an important tool that terrorist
use to sway public opinion and in the long run the polity. Rand (2015)
captures this when he stated that “ISIL believes in the importance of escala-
tory, sensationalist acts of violence intended to shock and deter the public”.
Hence, it deploys the instruments of both insurgency and terrorism to wrest
control of the states from their extant government. Moreover, ISIS terrorist
cum insurgency style of operation differs from other known Jihadist extremist
groups including Al Qeada. This is as a result of the latter’s objectives of
establishing of religious authority and legitimacy from the people before the
establishment of physical control, in sharp contrast, the former seeks the
formation of politically defined geographical area before instituting a system
of political administration that will ultimately legitimize political control
(Habeck 2014; Lewis 2014).

Secondly, the Boko Haram sect has managed to attract many labels to itself
due to the complexities inherent in its activities. The group has continued to
evolve, adopting newer approaches in the attainment of its goals. This may
have influenced Marc-Antoine’s claim that various narratives, such as radical
religious sects, violent insurgency, terrorist organization, network of criminal
gangs etc. have been used to describe the group. Hence, he stated that “it is
possible to ascribe multiple definitions and motivations to the movement since
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it comprises a complex set of individuals and interests that have been evolving
for over a decade”. Moreover, he concluded that the activities of Boko Haram
could be described as “terrorist model of insurgency” (Marc-Antoine 2014;
7–10). A closer analysis of the group shows it semblance with ISIS in terms of
objectives and methods. Since 2009, the group has always sought for the
attainment of statehood and in many occasions declared its objectives of
destroying the Nigerian state in replacement with an Islamic state under the
practice of true Sharia (Bumahand Adelakun 2009; Pham 2012; Sampson
2014). Furthermore, in 2009, Aliyu clearly captured the objectives of the
sect. According to him,

the intention of the group was to establish an independent Islamic state out of the
present day Nigeria, comprising of the areas in the vicinities of Kannama,
Yunusari and Toshiya in Yobe state. The new state, as explained in the leaflets
which they distributed, would be placed under the leadership of Mullah Omar,
the wanted former leader of the Taliban movement in Afghanistan. The second-
ary objective of the group, as contained in the leaflets was to mobilize all muslims
to prepare for Islamic revolution (Jihad) and kill any security agent they consid-
ered a nonbeliever (Aliyu cited in Sampson 2014:60)

Reiterating this Barna (2014) affirms that “the movement tried to establish a ‘state
within a state’-its own community where true Muslim values could be pursued,
with morality police and welfare system. . . . ” Recently, Blair (2015) reported that
“ . . . the world has acquired a new country. With its own capital, army and self-
styled ‘emir’ this domain possess some of the features of statehood. . . .Boko
Haram rules a domain the size of Belgium with a surface area of about 32,000
square kilometres and a population of at least 1.7 million people”. Although the
group started as a non-violent religious movement that stands in opposition to the
state, however, the group developed into vicious organization adopting terrorist
cum insurgency style of operations. It began its violent campaigns in 2009 against
unarmed or unprepared combatants such as the Nigerian police and other security
apparatus (Umar 2012; Adesoji 2010). Exploiting the political space of the
Nigerian state characterized by bad leadership, corruption and the unwillingness
of the Nigerian government to curb the sect for political exigencies, the group
became emboldened and incrementally took control of the majority of the North
eastern part of the country where they unleashed their reign of terror on the local
populace. Using insurgency style operation on one hand, the group confronts the
Nigerian military and other security agencies in a full-scale battle. On the other
hand, the sect deploys the machinery of terrorism to launch all manners of violent
attacks particularly suicide bombings to threaten the civilian populations, manip-
ulate the opinion of other Nigerians and the government. Moreover, the recent
integration of Boko Haram and ISIS further buttresses our argument that both
groups are united in their strategies in their objectives.

Hence, it has become expedient to expand the concept of terrorism away
from its traditional perspective to a more generic sense that integrates the
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theories of insurgency and counter-insurgency. This is in response to the
flexibility in the methods of contemporary terrorist groups.

POLICY IMPLICATIONS FOR COUNTER-TERRORISM STRATEGIES

The perception of terrorism from its traditional sense has huge implications
for the formulation of a counter-terrorism policy that is effective enough to
curb activities of contemporary terrorist groups. This new face of terrorism
which primarily aims at the attainment of statehood through insurgency cum
terrorist techniques require a counter measure where both the instruments of
these violent groups are taken into serious considerations. Specifically, the
adoption of the principles of insurgency and counterinsurgency in designing
counter-terrorism security frameworks has become expedient. In framing
counter-terrorism policies, the state should recognize the increasing strength
of contemporary terrorist groups that have the capacity or potential to
engage an extant government in a war-like conflict as the case of ISIS and
Boko Haram.

However, caution should be applied in official labeling of terrorist groups as
insurgents, as this tends to build a form of legitimacy around these groups
under international law. The engagement of non-international arm conflict by
states and non-states actors expedite the attainment of belligerent status by
insurgent groups under international law (Bishop 1953). Furthermore,
Oppenheim (1952) also argued that a situation where there is a war between
a sovereign state and its constituents – insurgents, international law glosses
over the legal proviso between both parties. What becomes paramount is the
capacity of both parties is to engage in arm conflict. According to him, this is
the ground through which insurgents become belligerents. In addition, Detter
(2007) asserts that, there is a consensus among scholars and observers in
international practice that war cannot only be fought between state actors
but state and non-state actors, regarded as lawful combatants, can engage in
a war. However, there is growing relevance of a new type of war that is not
fought between lawful combatants, specifically terrorist or insurgent groups.
Thus, Detter advocates for a need to re-define the concept of war in interna-
tional law taking into cognizance the new form of asymmetric arm conflict.
This she hinged on the fact that

international law is a flexible system of law which exists to protect the interest of
the states and their citizens and, if no applicable rule exists, one will emerge to
cater to a specific need. This phenomenon is coupled with the assumption that
international society has a ‘hypothetical goal’ consisting of a duty of survival.
Rules to protect this goal must be inferred or assumed in the interpretation and
further development of international law. (Detter 2007: 1074)

Moreover, Singh argues that the line that differentiates terrorism, insurgency,
and belligerency is very thin and that in most cases they are seen as stages of the

THE CHALLENGES OF DEFINING TERRORISM FOR COUNTER-TERRORISM POLICY 85

ACKU



same process. For Singh, terrorists can develop to insurgents and subsequently
belligerents as long as they increase in their capacity to engage state actors in a
sustained arm conflict, conquer a territory, and establish an effective or full
control of the population. Therefore, this poses a major challenge to counter-
terrorism strategies of states as labeling terrorist groups as insurgent is tanta-
mount to giving recognition to an emerging pseudo state and consequently the
invocation of certain provisions of international law that protects the rights of
insurgents.

Therefore, we join scholars to argue that while the activities of these groups
should be viewed and responded to officially as insurgency, however, the
labeling of these groups as terrorist should not be discarded as this aids in
de-legitimizing the groups and their activities. Also, this will further undermine
the material and financial support for these groups and ultimately drive them
into extinction.

CONCLUSION

At the beginning of this chapter, we started by analyzing the main difficulties in
defining terrorism nowadays and the major obstacles international and domes-
tic actors face when trying to designate what terrorism is. We also shortly
recalled the main historical shifts in the meaning of the term, one of the reasons
defining terrorism nowadays was and is still so difficult to achieve a universally
accepted definition.

We focused on these issues in order to arrive, in the second part of this
chapter, to the main problem in defining terrorism nowadays: the fact that
theorizing it as a distinct form of political violence no longer holds much
ground, as contemporary terrorist groups have increasingly used the tactics
guerrilla and more especially insurgency to achieve their aims. It has been
equally stated that there is a relatively new face of terrorism in our present-
day world, which can be seen in terrorists’ objectives and approaches.

The objectives and approaches are aimed at the strategic destruction of an
extant state in replacement of the terrorist ideal state or the creation of a state
within a state and the establishment of theocratic government through the
instruments of both insurgency and terrorism. As against the tactics of other
jihadist terrorist groups that seek for religious authority and legitimacy from
the people before the formation of physical control, ISIS and to some extent
Boko Haram seek for the establishment of political defined geographical loca-
tion before forming a system of political administration that aims at legitimiz-
ing political control.

We demonstrate our claims empirically by analyzing the modus operandi
and objectives of ISIS and Boko Haram, which could best be described as the
use of “terrorist insurgency or insurgent-terrorism tactics” for attainment of
statehood. Hence, we proposed that governments should consider the princi-
ple of insurgency, counterinsurgency, and civil war in the establishment of a
counter-terrorism security framework. We however caution that the use of
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terrorism label should not be abandoned. Rather, it should be a tool to de-
legitimize the various supports for terrorist groups by sympathizers and decon-
struct terrorist narratives.

NOTES

1. Jihad is seen by Muslims as struggle to live a pious life and the protection of the
Islamic faith but reinterpreted by Qtub and Mawdudi to mean an offensive act
geared towards the destruction of anything or anyone that threatens of obstructs
the attainment of the Islamic Umma.

2. Jahiliyya refers to pre-Islamic Arabia re-interpreted to mean “any system, order,
world view or ideology that is considered un-Islamic”. See New Political
Religions, or An Analysis of Modern Terrorism, University of Missouri Press,
Columbia, Missouri, 2004.

3. Takfir or kufir in Islamic teachings refers to the affirmation of individuals that
have backslidden from their faith. According to Islamic Law such declaration
attract the death penalty. See Lavene (2011) “Religious extremism and terror-
ism” (Unpublished manuscript) Terrorscope. Sara-lavene.blogspot.com/2011/
10/15-religious-justification-provided-by.html.
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CHAPTER 4

Evaluating the ‘Success’ and ‘Failure’
of Counterterrorism Policy and Practice

Robert Nalbandov

INTRODUCTION

Terrorism is a highly illusive and constantly mutating phenomenon. Schmid
and Yongman identified 109 definitions, most of them considered valid by
different audiences promoting their own organization-specific views on the
matter (Schmid and Yongman 1988, p. 5). Surprisingly, defining counterter-
rorism (CT) and highlighting its successes and failures are quite straightforward.
A success of CT is defined as:

a situation in which the government succeeds in lowering the level of terrorist
violence from that of previous years, as measured in terms of non-combatant
fatalities within a region. A decrease of annual numbers of non-combatant
deaths from terrorist attacks is thus a counterterrorist success.” (Mahadevan
2012, p. 7).

Success reached by applying hard-liner strategies is measured “in terms of
the number of operations prevented or terrorists arrested. Similarly, the success
of the use of force is often counted in the number of opponents killed or
captured” (Art and Richardson 2007, p. 574). In other words, it all comes
down to numbers, where the absence of terrorist activity is considered a success
for a CT campaign.

The problem with such a simplistic view of CT stems from the very
definitional conundrum of terrorism. As a highly ambiguous and vague phe-
nomenon, terrorism is devoid of clear definitions and rests in the obscure area
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of relativity. In the relative world, successes and failures of counter-action also
have to be understood not in absolute but comparative terms. What is constant
in CT efforts is the inherent antagonism between terrorism in any form and the
state(s) it is directed against. The enmity in the terrorism–state dyad fits well
with Galtung’s understanding of conflict: “An action-system is said to be in
conflict if the system has two or more incompatible goal-states” (Galtung
1965, p. 348). The state cannot coexist with the terrorism, which, for myriad
of reasons, targets and seeks to eventually destroy it, and neither can terrorism
live side by side with the state without antagonizing it. Thus, the only way for a
state to survive against terrorism is to wipe it out completely—that is, in
absolute terms. The relative terms, however, is there the counter-terrorism
actors have serious problems of defining what is that they are striving to
achieve.

The task of this chapter is to distinguish the most successful strategies of
CT by examining various case studies. States under terrorist attacks try to
respond to threats by applying a variety of different hard- and soft-liner
strategies. The state–terrorist dyads presented below come from different
geographic locations with diverse political, economic, and cultural back-
grounds. They also have variations in the dependent variable of CT strategies,
being the independent variables: Sri Lanka, on the one hand, with full success
of CT resulting in absence of terrorism; and the Russian Federation, Israel the
United States, on the other, with varying degrees of CT successes and fail-
ures. The aim here is to determine the causes of these variations where the
continuous terrorist attacks denote failure of CT, while their absence signifies
its success.

SRI LANKA: TAKING MATTERS INTO THEIR OWN HANDS

Sri Lanka is one of the few countries that can brag of having completely
destroyed terrorism on its soil. The roots of the confrontation between the
government in Colombo and the ethnic Tamils go back to colonial times,
when the country was part of the British Empire. Over the centuries it had
experienced massive labor migration of the Indian Tamils, who used to peace-
fully coexist with the local Sinhalese population (Tambiah 1986, pp. 66–67). It
was the most recent forced migration of the Tamil laborers from India in the
twentieth century which led to antagonism between them, viewed as aliens, and
the host communities. Eventually, the Tamils started pushing for separation.
Palanithurai & Mohanasundaram explain:

At the dawn of Indian independence they [Tamils] were given the status of
citizens and subsequently they were made stateless as they constituted a
major force to reckon with in Sri Lankan polity. . . .Gradually they lost their
power, status and privileges which resulted in ethnic eruptions in Sri Lanka
leading to genocide in the last century. (Palanithurai and Mohanasundaram
1993, p. 103)
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Although Baas denies the historical importance of ethnicity in the forth
coming conflict between the Sinhalese and the Tamil populations (Baas
2013, p. 55), differences in status and ethnicity combines led to the initial
resentment between these two ethnic groups, giving birth to the ethno-cultural
conflict.

Contemporary Tale of Violence

In the second half of the twentieth century, the Tamils started pushing for
sovereignty institutionalized in a form of the Tamil terrorist organization
“Liberation Tigers of Tamil Eelam” (LTTE). The LTTE, founded in 1976
as the successor to a students’ movement against the suppression of the Tamil
population’s rights and language discrimination against them, soon turned into
“a high profile political and military group motivated by radical nationalism
and separatist ideals . . . [promoting] the establishment of an independent
and sovereign Tamil Eelam in northern and eastern Sri Lanka” (Lowe et al.
2014, p. 294). By 2000, LTTE ranks approximated 10,000–15,000 militants
(Thiranagama 2011, p. 268), making it one of the largest domestic employers
of terrorism. The LTTE was characterized by indiscriminately targeting the
ordinary citizens (sometimes their own kin disapproving their methods) and
the “hard targets” (Berman and Laitin 2005)—high-level government officials,
including the Indian Prime Minister Rajiv Gandhi (for pulling the support
from the Tamils and largely retreating from the conflict scene) and the Sri
Lankan President Ranasinghe Premadasa, assassinated in 1991 and 1993,
respectively (Trawick 2007, p. 54).

The LTTE stood out with its high level of virulence. Pape counted 75 cases
of suicide attacks committed by the LTTE between 1983 and 2003 (Pape
2005, p. 14). Berman and Laitin’s research presented slightly higher numbers,
mostly since it included the years of pre-LTTE resistance: 87 suicide attacks
between 1946 and 2003 (Berman and Laitin 2008, p. 1948). The combined
total of attacks made between 1975 and 2010, as calculated in the START
Global Terrorism Data, amounted to 2,924, out of which 1,587 were credited
to the LTTE and 110 were suicide attacks (La Free and Yang 2011). It was
also one of the most lethal terrorist organizations in the world with the
estimated fatalities beyond 60,000. This came at cost for LTTE as this number
includes 18,000 of its own members (Gates and Roy 2014, p. 188). The
intensity of mortality was also soaring: as found by the Human Rights
Watch, at the peak of its resistance in 2009, in a mere three weeks of
January–February 2009, civilian casualties exceeded 7,000, with over 2,000
dead and the rest injured. The Global Terrorism Database (START) gives
much lower figures: 14,323 dead and 13,802 wounded between 1975 and
2013 (Global Terrorism Database, University of Michigan 2013). The num-
bers of the displaced are also disputed: according to different estimates, they
range between 800,000 (Banerjee et al. 2005, p. 283) and 2 million (Deegale
2006, p. 1) at various times.
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CT Policies and Actions

There were several peacemaking attempts by outside actors, including the
Indian Peacekeeping Force (IPKF) in 1987–1990 and mediations con-
ducted by the Norwegian government in 1999–2003 (Höglund and
Svensson 2009). All these efforts failed due to various reasons, among
which the most important were the irreconcilable and incompatible differ-
ences in the positions of the conflicting parties. Norwegian attempts were
side-tracked by the active fighting and the skyrocketing numbers of casual-
ties, leading to mutual blame of the belligerents, which disrupted the peace
process. The IPKF, too, was unsuccessful in disarming the LTTE, mainly by
pushing for a political rather than military solution of the conflict, which
was resented by both sides (Ghosh 1999, pp. 149–152). Sri Lankan gov-
ernment’s efforts employed a variety of different tactics, ranging from hard-
and soft-liner strategies “trying to weaken the LTTE militarily, whilst
pushing through a comprehensive devolution package and reaching out to
the Tamil people with development measures” and negotiations “on suppo-
sedly less contentious issues whilst delaying discussions on core political
matters” (Sørbø et al. 2011, p. 82). As time showed, the former approach
turned out to be the most successful.

Time and again the government launched military offensives against the
LTTE with varying degrees of success. On July 29, 1987, the India–Sri
Lanka Peace Accord was signed, which allowed for better integration of
Tamils into Sri Lankan society through a number of concessions from
Colombo. The greater cultural autonomy for Tamils in provincial councils
as enshrined in the Thirteenth Constitutional Amendment, including grant-
ing official status to the Tamil language. The state-building efforts and
promised decentralization, however, “ . . . failed to give complete control
over any subject to a provincial council, and because the central government
retained its veto over educational and other decisions . . . ” (Rotberg 1999,
p. 14). Also, by bringing in the Indian forces as the guarantors of peace, the
Sri Lankan government internationalized “ . . . an essentially domestic pro-
blem, arising from a majority ethnic group’s attempts to overcome acts of
discrimination and oppression . . . ” (Goud and Mookherjee 2013, p. 179)
and turned the IPKF, fighting against the LTTE, from an impartial third
party into an interested and biased intervener.

The policy chosen by President Mahinda Rajapaksa, elected in 2005, repre-
sented radical departure from the previous leadership’s stance preferring nego-
tiations. Rajapaksa harnessed his support and morale from the peasantry, who
were among the primary Sinhalese targets of the insurgency (Nalapat 2011).
With 300,000 people under arms, “Sri Lanka’s armed forces one of the largest
per capita in the world” (DeVotta 2015, p. 222)—with “8,000 military per-
sonnel per million people” and $1.7 billion in military expenditures (17 % of
the total Sri Lankan budget) in 2009 (Mampilly 2012, p. 186). Rajapaksa also
proved to be less prone to the criticism of international players for his actions.
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As pointed out by Ghosh, “President Mahinda Rajapaksa and his army have
turned the conventional wisdom on fighting insurgencies on its head, adopting
strategies and tactics long discredited, both in the battlefield and in the military
classroom . . . ” (Ghosh 2009). Fighting fire with fire was the strategy that
brought most effective results for Colombo.

In 2006, the Sri Lankan government started focusing more on military
campaigns to root out the LTTE, and the scale slowly started to tilt in its
favor. The Mavil Aru Operation in 2006 opened the doors for increased
military involvement of governmental forces in the conflict (Ministry of
Defense of Sri Lanka 2011, p. 44). Repeated attacks on the Tamil capital
stronghold of Kilinochchi on the Jaffna Peninsula culminated in an
extended battle in 2008–2009, which the LTTE effectively lost. By forcing
the LTTE to withdraw from town after town, the Sri Lankan Army even-
tually cornered the Tamil insurgency on the narrow strip of the northern
part of the island. The trapped Tamil leadership, including Prabhakaran,
tried to break out but were surrounded and killed by the Sri Lankan army
(Singh 2010, p. 123). The terrorist insurgency was over on May 18, 2009,
with a decisive victory for the government. The START database has some
interesting insights into the success of the CT: as a result of the active phase
of the CT operations between 2007 and 2011, the numbers of terrorist
attacks dropped by more than 90 % and contained less than 7 % of the total
deaths and only 16 % of non-lethal casualties since the existence of LTTE
(Global Terrorism Database, University of Michigan 2013).

It would be myopic to ascribe success of CT only to the governmental
policies and actions: the insurgency and the external geopolitical environ-
ment were instruments in ending terrorism. By its nature, the LTTE
belonged to “old” terrorism, “driven by existing social injustice between
the subordinate (themselves) and the dominating (others) societal groups,
and the wish to change the current system of wealth allocation” (Nalbandov
2013). It had tangible, attainable, and territorially limited goals of self-
determination, sovereignty, and independence. The government knew pre-
cisely what the Tamils wanted and was able to structure counter-measures
denying fulfillment of their goals. Also, the Tamil insurgency was confined
to a specific territory—the northern part of the island, behind which was
the sea. They had nowhere else to run in the case of a continuous fight,
especially taking into account the far-from-supportive attitude in New Delhi
to the Tamil cause after their failed intervention. Not only did they lose
Indian support, but also, as Winger claims, they managed to alienate their
own Tamil population by terrorizing them to extort money in support of
their cause. By working with the local Tamil groups the Sri Lankan govern-
ment and the military “ . . . attempted to further undermine the Tamil will to
fight by supporting anti-LTTE Tamil groups and a policy of fear in which
anyone suspected of sympathizing with the LTTE was subject to be ‘dis-
appeared’” (Winger 2012, p. 11). By doing so they effectively destroyed
their supporting base among their kin for their sovereignty cause.
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RUSSIA: REINVENTION OF TERRORISM

The history of terrorism in Russia started in the nineteenth century with
ultra-Marxists and anarchist organizations, such as Narodnaya Volya
(“People’s Will”) and Boyevaya Organizaciya Eserov (“Military Organization
of the Social-Revolutionary Party”) (Savinkov 2003, p. 55), who fought
against various tsars on the basis of irreconcilable incompatibilities between
their ideological identities, and monarchism in general (Wardlaw 1998,
pp. 19–24). The overthrow of the ruling regime of the last tsar, Nikolas II,
in February 1917 introduced state terror to Russia, embodied by the
Communist Party (Rogovin 2009; Smith 2008). The collapse of the USSR
gave way to a new type of terrorism: sovereignty-driven, territorially confined,
civilian-targeting tactics (Nalbandov 2013). It has a very distinct character
being limited to only one region, the Chechen Republic, with sporadic outbursts
of violence in other parts of the country.

Chechen terrorist organizations (such as the Supreme Military Majlisul Shura
of the United Mujahidin Forces of the Caucasus, the Congress of the Peoples
of Ichkeria and Dagestan, and the Caucasus Front of the Military Forces of
Chechen Republic Ichkeria, to name a few) all have al-Qaeda–spawned aspira-
tions: establishment of the Imarat Kavkaz, a Sharia-based Caucasian Emirate.
They negate “all laws, politico-administrative entities and geographical names
created by the ‘Russian Infidel,’ and declare . . . the restoration of the Ottoman
system of vilayets as properly suited to an Islamic state” (Shterin and Yarlykapov
2015, p. 268). If successful, this would mean the appearance of another hot spot
for global terrorism in the soft southern underbelly of Russia.

Contemporary Tale of Violence

Following the collapse of the Soviet Union, Chechnya declared independence
from Russia in 1992. The newly created government in Moscow, however, was
not going to part with the strategic point of the North Caucasus, a natural
buffer zone with the south. This consequently led to two Chechen Wars
(1994–1999) between the government and the separatist insurgency, which
caused the deaths of thousands of ordinary citizens and the Russian military
personnel (Kramer 2004–2005). The defeated rebels from those wars
regrouped high in the Caucasian mountains and forests and started a full-
scale insurgency. They chose their targets locally, but they also occasionally
operated in Moscow and other major cities. Some attacks were quite violent: in
1995, a total of 80 civilians died as a result of a hospital attack by notorious
warlord, Shamil Basayev, in Budenovsk (Pokalova 2015, p. 41). In 1996, the
whole town of Kyzlyar was taken hostage by a group of 300 boyeviks led by
another militant, Salman Raduyev (Galeotti 2014, p. 43), as a result of which
78 people died and several hundred were wounded.

President Putin’s CT efforts during the Second Chechen War aggravated
the situation. In 1999, explosions in apartment houses in Moscow that took
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the lives of more than 200 people and shook Russian civil society (Felkay 2002,
p. 219). In 2002, another appalling terrorist act took place: the taking of
hostages, organized by Movsar Barayev, in a Moscow theatre showing the
musical Nord Ost. Russian Special Forces eliminated most of the terrorists,
with the death of 129 hostages in the crossfire and nerve gas (Lelchuk 2005).
In May 2004 several top-level Chechen officials, including president of the
Chechen Republic Akhmad Kadyrov, were killed as a result of an explosion at a
local stadium in Grozny, Chechnya’ capital. Another violent hostage situation
happened in 2004, this time in a secondary school in the North Ossetian
town of Beslan. Here, the CT operation led to 335 casualties, including 300
hostages, mainly school children (Uschan 2006).

Terrorism in Chechnya also has a transnational side. Gunaratna states, “By
August 1995 the 6,000 guerillas fighting the Russians in Chechnya included 300
Afghan Arabs . . . , [e]xperienced mujahidin from Bosnia-Herzegovina and
Azerbaijan” (Gunaratna 2002, p. 135). As Bodansky asserts, al-Qaeda views
“Chechnya as another potential front for Al Qaeda, and in particular as a gateway
to Europe” (Bodansky 2007, p. 276). For its part, the US Department of State
acknowledged “the evidence of a foreign terrorist presence in the North
Caucasus with international financial and ideological ties” (US Department of
State 2008, p. 86). According to Russian sources, annual foreign funding of the
Chechen organization amounts to approximately US$100 million (Zhuravel
2003). Vidino mentioned a charitable foundation, Al-Haramain, which “oper-
ated for years in Russia and Chechnya, pumping US$50 million into mujahideen
coffers . . . ” (Vidino 2005). The Chechen groups also replenish their ranks from
abroad: Hahn gives the figure of 3,740 mujahidin in the region (Hahn 2011,
p. 18). For instance, by the height of terrorist activity, “only S. Basayev, one out
of 11 field commanders . . .was Chechen, while all the others were of Arab
origin” (Peleg and Kempf 2006, p. 146). The most prominent of all, Ibn-ul-
Khattab, the “commander of the foreignMujahideen in Chechnya” (Seely 2001,
p. 306), was accused of kidnapping and killing six ICRC employees, among
others (Bakke 2013, p. 57).

CT Policies and Actions

As a part of their CT strategy, the Russian government adopted a combina-
tion of hard- and soft-liner approaches. The Counter-Terrorist Operation
(CTO), a euphemism for the Second War, involved large ground deploy-
ment of Russian troops in the region. The National Counter-Terrorism
Committee mentioned 48 smaller CTOs conducted during the last year of
the CTO, as a result of which 85 terrorist acts were foiled and 450 terrorists
were killed (National Counter-Terrorism Committee 2009). The combined
human losses in this campaign were quite significant: by some estimates,
about 60,000 military personnel and civilians died and 65,000 more were
wounded (Ryazancev 2003, pp. 26–77). As a result of CTOs, “Russian
security forces have had a string of successes in eliminating the most
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effective and well-known rebel leaders” (Dannreuther and March 2008,
p. 98). Statistics on terrorism corroborate this assertion: between 1992
(the first counting year) and 1999 (the start of the CTO), victims of
terrorism included 458 dead and another 455 wounded. In ten years the
death toll of the CTO reached 2,921 dead and 5,114 wounded. The end of
the CTO led to a dramatic fall in CT casualties: 700 dead and 1,589
wounded by 2013 (Global Terrorism Database 2013)—on average, there
was more than a 70 % decrease for both types of victims.

From the point of view of soft-liner tactics, the Russian CTO, according
to Zelenyi, was characterized by “attaching priority to and including the
prevention of terrorism as one of the basic principles of counterterrorism . . .
[T]he authorities . . .declare their willingness to resolve problems before they
become aggravated, the neglect of which potentially leading to terrorist acts”
(Zelenyi 2009, p. 79). Most important, preventive steps were taken in the
direction of working with domestic Muslim communities. Russia introduced
numerous state programs directed at raising the level of education of its
Muslim citizens. For instance, in 2007, it launched a large-scale National
Action Plan on educating young Muslims in Russia with the following objec-
tive: “to develop and implement measures directed at supporting Muslim
religious communities (mosques) loyal to the state by strengthening their
material and financial standings for organizing activities against the radical
elements” (Ponkin 2008). The Ministry of Education disbursed 235 million
rubles (US$4.5 million) to seven select universities to develop humanities and
social science curricula with a specific focus on Islam in the world and in
Russia in particular (Federal Education Agency 2008). The total of 800
million rubles (about US$14.5 million) was spent to support local Muslim
organizations educationally and economically (RIA Novosti 2008).

Another aspect of the preventive policies was reintegration into Russian
society of former terrorists who decided to surrender to Russian authorities,
the champions of which was the Kadyrov family clan. The father, Akhmad,
who, according to Russian think tank Kavkazski Uzel (Caucasian Knot), during
the First War declared jihad against Russia and even initiated the first Sharia
courts, and the son, Ramzan, who fought against the Russian Federal troops
(Kavkazski Uzel 2001), became prominent Russian politicians. They brought
along their close entourage, who became key figures in the security forces of
the Chechen republic within Russia. Zürcher explains:

The Kadyrov family relies on a large militia of ethnic Chechens . . . commonly
known as the kadyrovtsy, commanded by Ramzan. The core of the kadyrovtsy
consists of relatives and covillagers [sic] of the Kadyrov family, but its ranks are
filled with many former rebel fighters who switched sides and are now engaged in
raids against their former brothers in arms. (Zürcher 2007, p. 98).

A side factor that played into the hands of the Russians was the tension between
the traditional Sufi form of Islam practiced in the North Caucasus and
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the novice Wahhabi/Salafism brought from outside. Schaefer asserts, “The
Russians deftly exploited this rift among the insurgents . . .Many Sufis followed
Kadyrov, which fundamentally changed the conflict . . .—insurgents fighting
former insurgents (with help from the federal government)” (Schaefer 2010,
p. 68). Kadyrov-senior served as president of Chechnya until his assassination
in 2004, and his chair was inherited by Kadyrov-junior.

Lastly, it was the predominantly local character of terrorism (mostly the
mountainous Chechnya, which is a very small place) that helped the Russian
government handle it effectively. Knowing the general location of the terrorists
allowed the government to undertake combined measures directed at protecting
its citizens and cutting financial and human support to the terrorist groups. The
fact that the terrorists had nowhere else to run greatly enhanced the CT mea-
sures. To the South of Chechnya is Georgia, which did its best to stay neutral
between the warring parties. Its former president Shevardnadze refused to allow
the spillover of Russian CTOs across their porous borders and limited the inflow
of Chechen refugees (“alleged terrorists,” according to the Russians) into the
northern parts of Georgia (Nygren 2008, p. 126). Another variable contributing
to localization was the terrorists’ HR. According to Abdulayev, the Chechen
rebels “have been recruiting mainly from one pool of human resources—the
predominantly rural Chechen youth” (Abdulayev 2006, p. 136). The more the
region was integrated into Russian economic structures, the more donations it
received from the central budget. This increased the job places and provided
employment to the hundreds of local young Chechens, who would be otherwise
tempted to join the terrorist ranks. The soft-liner economic policies significantly
depleted the pool of recruits for the Chechen terrorist organizations.

ISRAEL: NEVER-ENDING RIVALRY

Israel has a longstanding tradition of politically motivated violence. In fact, it is the
very cradle of terrorism, which appeared in the “promised land” long before the
1789 French Revolution coined the term. The “Hashmonai” family was, perhaps,
the very first terrorist organization in the world, which “conducted an ongoing
campaign of guerrilla warfare againstHellenic rule in Israel [in 168 BC]” (Pedazhur
and Perlinger 2011, p. 1). In AD 66, the Zealots led the Jewish rebellion against
Roman imperial rule (Ferguson 2003, p. 532). In the eleventh century, the first
suicidal attacks originated in the region, where the mystical sect of Hashashins was
“embroiled in constant conflict with the rulers of the Muslim world as well as with
the Crusaders. . . .The Assassins deemed death in the course of the mission a great
honor for the assassin and his family” (Shai 2004, pp. 24–25).

The roots of the modern Arab–Israeli conflict go back to 1915, when the
British gained the governance mandate over Palestine as a part of their World
War I campaign. Eventually, this led to the Zionist resettlement movement of the
1930s (Berman 1990, pp. 41–68). In 1948, theUN issued its Resolution 181 (II),
which offered to partition the land to allow the Jews and Arabs to peacefully
coexist. The Arab Higher Committee, in the words of Morris, “rejected the UN
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partition resolution, rejected what the United Nations thought was a fair deal for
Palestine. . . . [T]hey began the violence that snowballed into a civil war”. The State
of Israel was created in 1948, and this event opened a Pandora’s box of ongoing
violence and insecurity.

Contemporary Tale of Violence

The cornerstone of the Arab-Israeli confrontation is their incompatible and
mutually exclusive views on land possession in Israel/Palestine. Confrontation
between the rival groups of Arabs and Israelis reached the boiling point in
1987, known as the “First Intifada”—a popular Palestinian uprising against
the Israeli occupation of Palestinian territory. Resistance included general
strikes, economic boycotts, and violent actions, such as throwing Molotov
cocktails at the Israeli Defence Force (IDF) (Salem 2008, pp. 179–201).
Passed in 1993, the Oslo Accords “allowed for the Palestinian Leadership,
including Arafat, to return to Palestine from exile . . . and to create formal
institutions of government, namely the Palestinian Authority” (Rosen 2005,
p. 118). However, the lack of their full enforcement led to the Second
Intifada in 2000, which only ended in 2005 when then Israeli leader Ariel
Sharon and Palestinian president Mahmoud Abbas formally agreed to stop
violence (Woog 2009, p. 107). The accounts of casualties of two intifadas
vary depending on the sources, but fluctuate around several thousands
(Nasrallah 2013, p. 61). The second turned to be far more brutal with over
60 % of the instances of terrorism being suicide attacks (Sheppard 2009,
p. 172).

Some of the most prominent modern-day Palestinian organizations promot-
ing political resistance and considered in many countries as terrorism include
Hamas, Palestine Islamic Jihad, Hezbollah, and al-Aqsa Martyrs Brigades.
Hamas strives “to achieve ‘liberation’ of all historical Palestine . . . for
Palestinian Arabs in the name of Islam” (Zanotti 2010, p. 13). It was created
in the 1920s by Sheikh Ahmed Yassin as a part of a larger Muslim Brotherhood
movement of Egypt. In 1988 Hamas issued its mission statement, “The Islamic
Covenant,” which reads, “Our struggle against the Jews is very great and very
serious. It needs all sincere efforts. The [Islamic Resistance] Movement is but
one squadron that should be supported . . .until the enemy is vanquished and
Allah’s victory is realized” (Rothrock 2011, p. 193). Hamas’ tactics includes the
use of suicide bombings, firing rockets, operating explosives, and carrying out
kidnappings and targeted assassinations (Cordesman and Moravitz 2005,
pp. 195–199). Sharing the aspirations of Hamas, the Palestinian Islamic Jihad
(PIJ) promotes jihad against the State of Israel. The PIJ is known to have close
ties with Iran’s Revolutionary Guards, a part of its armed forces protecting its
Islamic system of governance. Its former spiritual leader, Ayatollah Khamenei,
“pledged special funding to [the PIJ] for carrying out suicide bombings”
(Tanter 2006, p. 11) against the Zionist State of Israel, which Iran has been
long denying existence. Its militant cell, the Al-Quds Brigades, engaged in
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numerous terrorist attacks, including suicide bombings in public places (Council
on Foreign Relations 2008). Another organization standing on a radically anti-
American/anti-Israeli political platform and promoting Palestinian indepen-
dence is Hezbollah, with headquarters in Lebanon. As an Iranian Shi’a proxy
in the region, “Hezbollah used Iranian funds to build schools, medical clinics,
mosques, television and radio stations and agricultural cooperatives” (O’Hern
2012, p. 49). This is a truly trans-border organization with “its criminal enter-
prises and terrorist networks” (Levitt 2013, p. 9) stretching to Israel and beyond,
including the bombings of Khobar Towers in Saudi Arabia in 1996. This is a
clear case of “new” terrorism where a terrorist organization fills in where the
government cannot to win over the hearts and minds of the local population,
which makes it much more difficult to operate against.

CT Policies and Actions

From the very beginning of the Israeli–Palestinian conflict, the IDF employed
hard-liner CT measures. Their essence boiled down to treating the Palestinian
militants as hostiles, or, in Apel’s words, “those whom the state considers to
have violent intentions” (Apel 2012, p. 206). The IDF regularly engaged in
targeted assassinations of “hard targets,” prominent members of the
Palestinian resistance associated with terrorist activities against the State of
Israel. These assassinations are euphemistically called sikulim memukadim,
the direct translation of which from Hebrew is “focused foiling” (Falk 2004,
p. 21). Martin maintains, “Israel has used assassinations repeatedly in its war on
terrorism, primarily targeting Palestinian nationalists. This policy has been in
place for many years, and it has often been administered by the Mossad”
(Martin 2015, p. 383). One of the most famous operations was the “Wrath
of God,” during which Israeli operatives tracked down and assassinated the
terrorists belonging to the Black September Organization, which massacred
Israeli athletes during the 1972 Munich Olympic Games (Ensalaco 2008,
p. 43). The rationale behind “focused foiling,” according to Ross, was “that
to most effectively fight terrorism, the Israelis must target the leadership and
destroy the command structure of the terrorist organizations” (Ross 2011,
p. 33). The main justification for applying hostile procedures against hostilities
was protection of the Israeli population from the terrorist threat and the fear of
hostility that Israelis face in their daily lives.

A different tactic—massive military operations—is employed by the IDF
when missiles start flying towards the Israeli peaceful settlements with
increased frequency. An example of such multidimensional military engage-
ment is the Operation Peace for Galilee conducted between 1982 and 1985
against the Palestinian Liberation Organization’s (PLO) military build-up
and artillery strikes on the Israeli settlements from Lebanon (Gabriel 1984).
While largely successful in limiting the PLO’s missile attacks, it led to the
creation of Hezbollah as a direct response from the Palestinian community.
Not surprisingly, such operations have questionable efficiency, much higher
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death rates and are more indiscriminate in character than “focused foiling”.
During the Peace for Galilee, 344 IDF soldiers were killed and more than
2,000 wounded, whereas the casualties of the Lebanese/Palestinians side
reached as high as 6,776 people, most of which (84 %) were noncombatants
(Roberson 2014, p. 223). Such operations are repeated from time to time
with diverse degrees of success: the Summer Rains and Autumn Clouds,
both in 2006, were aimed at weakening Hamas and liberating the IDF
soldier Gilad Shalit, kidnapped in 2006 (Prince 2013, p. 117). None of
them managed to fully reach its goals, although they somewhat dilapidated
the operational capabilities of Hamas.

Notable from this point of view is the Operation Cast Lead conducted in
2008. The IDF targeted Hamas detachments in the Gaza Strip with the goal
“to diminish the security threat to residents of southern Israel by steeply
reducing rocket fire from the Gaza Strip, weakening Hamas, and restoring
Israel’s deterrence” (Zanotti et al. 2009, p. 7). It started with massive aerial
strikes on Hamas’ “hard targets,” which was followed in January 2009 by boots
on the ground. The operation has high rate of casualties, estimated by the
Israeli Foreign Ministry as 1166 deaths, among which 706 were Palestinian
operatives (Ministry of Foreign Affairs of Israel 2009). However, with regards
to the ultimate aims, according to Lambeth, it “failed to provide total closure
for Israel in that it left Hamas intact as a challenge still to be dealt with”
(Lambeth, p. 159), although this particular operation appeared to be much
better organized and executed than previous ones.

UNITED STATES: A TARGET OF GLOBALIZATION

The United States of America is not a new target for terrorism. It is a unique one,
however, due to the motivating forces behind the hybrid terrorist attacks origi-
nating on its soil and from abroad. The deep reason behind the terrorist attacks
against the United States is directly linked to the phenomenon of globalization
and the America contribution to its overwhelming, imminent, and irreversible
outcomes. In his book Hyperconflict: Globalization and Insecurity, Mittelman
claims that the collapse of the Soviet Union was survived by only one power, to
wit, the hyperpower—the United States. The United States is involved, as a side,
in the global conflict over multiple issue-areas, or what Mittelman calls, the “tales
of globalization,” one of which is terrorism (Mittelman 2010). Being the
“hyperpower,” the United States is the only country solely capable of effectively
leading change in the complex international security environment. In doing so,
the country has also become incessantly vulnerable to anti-globalization forces,
including transnational terrorism. An “asymmetry in beliefs” (Keohane 2002,
p. 276) exists between the rapidly globalizing West, with the United States as its
avant-garde, and the extremely traditionalist and highly religious radical Islamist
societies pushing even back to the times of Caliphate and Sharia law.

The end-state of terrorism is quite abstract for the United States. The
country is engaged in an existential confrontation with an enemy who can

102 R. NALBANDOV

ACKU



never be satisfied or stopped. Since terrorists such as al-Qaeda or loosely
affiliated and self-radicalized lone wolves are not driven by cravings for self-
determination and the quest for sovereignty for the identity groups they
represent. Hence, they do not expect any tangible, rationally executable, or
deniable outcomes for their actions. After all, no terrorist attacks, even such
major ones as the 9/11 events, have led the US government to fundamen-
tally reconsider its course of international actions in such a way as to satisfy
the goals of the transnational terrorism, such as the demise of the Western
civilization, as such. The exception is, perhaps, the Islamic State of Iraq and
the Levant (or Syria), acronymized as “ISIL” or “ISIS,” which puts the
“state” in its name as a bull’s eye of objectives. Largely, however, the
inability to find rationally justifiable objectives of various terrorist groups
and individual actors is exactly what makes US CT efforts difficult to
evaluate in terms of successes or failures.

Contemporary Tale of Violence

A hydra of transnational terrorism started targeting the United States soon after
the demise of the Cold War’s bipolar system. It had its devout teachers—the
Islamic jihad terrorist organizations of the 1980s, funded and trained by Iran. At
that time one of themost notorious terrorist attacks on the American assets was the
bombings of the United States embassy and the Marine Corps barracks in
Lebanon, which killed more than 300 Americans and French paratroopers in
1983 (Wright 2006, pp. 173–174). At first, terrorist attacks such as these occurred
against American facilities and personnel abroad, including the embassy bombings
in Tanzania and Kenya in 1998, taking the lives of 223 people (Jones and
Johnstone 2012, p. 374). These attacks, according to Vadlamudi, “ . . .brought
into a sharper focus the danger posed by transnational jihadists and forced the US
government to readjust its counterterrorism policies” (Vadlamudi 2007, p. 103).
After terrorists blasted the navy missile destroyer USS Cole, harbored in Aden,
Yemen, in 2000 (Burnett 2003, p. 24), killing 17 and wounding another 40
(Richardson 2004, p. 18). Of course, most notably, the single most deadly
instance of terrorism in the United States took place on September 11, 2001.
Two airplanes hijacked by groups of Al Qaeda adepts hit the World Trade Center
Twin Towers inNew York, the third plane suicide bombed the Pentagon building,
and the fourth one, with the ultimate target of the White House, crashed in a field
in Pennsylvania as its passengers fought back against the terrorist hijackers (911
Commission Report 2004). As the RAND Terrorism Incidents Database reports,
the 9/11 attacks killed 2,982 people and injured 2,337 (RAND 2009). After the
peak of 9/11, terrorist attacks became less organized and were executed by
sporadic attempts of Al Qaeda–associated individuals or self-radicalized criminals
coming from all directions: US natives, naturalized citizens, and even visitors.

Among them was Richard Reid, aka the “Shoe Bomber,” who failed to
detonate the explosives hidden in his shoes onboard AA Flight 63 from
Paris to Boston in December 2001 (Birkland 2011, p. 280). Next was the
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plot to blow up ten transatlantic airplanes using liquid explosives, thwarted
by UK police in 2006 (Tesla 2010). In 2009 there was another failed
venture to detonate explosives onboard of an international flight from
Amsterdam to Detroit airplane attempted by a Nigerian national Umar
Farouk Abdulmutallab (aka the “Underwear Bomber”), who tried to ignite
the liquid chemical bombs hidden in his pants (Olsson 2014, p. 67). The
same year the insidious Fort Hood shootings took place when the US
military psychologist Major Nidal Malik Hasan killed 13 colleagues and
wounded more than 30 (Kabir 2013, pp. 123–133). In a failed attempt
to detonate a car bomb parked at Times Square, naturalized American
citizen Faisal Shahzad (originally from Pakistan) was arrested in May
2010. The most recent terrorist attack took place in 2013 during the
Boston Marathon, when naturalized Chechen brothers Dzhokhar and
Tamerlan Tsarnayevs detonated self-made explosives, killing 3 and injuring
more than 200 (Kotz 2013).

CT Policies and Actions

The 9/11 attacks had an earthquake-equivalent game-changing effect on US
national security circles. Atkins suggests:

Historically, the United States has treated terrorism almost solely as an inter-
national concern. . . .Prior to 9/11, conventional terrorism was not seen as
presenting a grave danger to the United States . . .The 9/11 attacks made
terrorism the predominant foreign policy concern of the first years of Bush
presidency . . . Security became the primary lens for viewing foreign policy . . .
(Atkins 2011, p. 2).

With the focus rapidly shifting to the domestic security concerns the US govern-
ment needed to reevaluate its policies and outlooks on protection of the citizens
at home. The Department of Homeland Security (DoHS), set up by President
George W. Bush in January 2001 in response to the 9/11 wake-up call, was
created “to prevent terrorist attacks within the United States, reduce America’s
vulnerability to terrorism, and minimize the damage and to recover from attacks
that do occur” (Bush 2002). Since then it has become the flagship of the
national security circles, in close cooperation with the other foreign policy
agencies, such as the Department of State and the Department of Defense.

Two CT fronts have opened since then: the one at home and the other abroad.
On the domestic level, casualties from terrorist attacks after 9/11 have been quite
insignificant. The RAND Terrorism Database mentions the total of 74 terrorist
attacks between 1990 and September 11, 2001, with 191 dead and 1,691 more
injured. Between October 2001 and the last recorded one in December 2009,
there were 79 instances of terrorism with significantly fewer casualties: 24 dead (an
87 % decrease) and 87 injured (a 95 % decrease) (RAND Database of Worldwide
Terrorism Incidents 2009). A significant number of attacks were prevented: the
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Backgrounder on Terrorism of the Heritage Foundation counted 39 derailed
terrorist attacks “ . . . thanks overwhelmingly to the Bush-era policies of enhanced
information sharing and intelligence gathering” (McNeill et al. 2011).

To a certain degree, the gargantuan task of keeping America safe has been
accomplished. The paramount target of the CT efforts since 9/11, Usama bin
Laden, the avatar of modern global terrorism, was eliminated in 2010. Boot
calls the US CT policies “close to perfect,” attributing US success to its being
based in the Middle East, its “ability to assimilate immigrants of many different
nationalities, including Muslims . . . [and that] it doesn’t have a disaffected
population of Muslim immigrants, or offspring of immigrants, which has
been a breeding ground for terrorism in Europe,” as well as hard-liner policies,
including “enhanced interrogation techniques” (Boot 2011), which forcefully
prevented the spread of terrorist violence inside the country, as well as its
import from outside.

The situation is quite different on the international level, where the United
States has been involved since 2003 in the Global War On Terror (GWOT) in
the form of US-led multilateral military interventions in Afghanistan and in Iraq.
In Iraq the ruling regime of the Ba’ath Party and its head, Saddam Hussein, was
been toppled. However, in Afghanistan, the US military had been bogged down
until the end of 2014. The presence of American troops in Iraq led to an increase
of sectarian violence between the Shi’a and Sunni factions of Iraqi society
(Katzman 2009, p. 29), while in Afghanistan the Taliban movement has been
on the rise since 2006 (Mashal 2015). The departure of the US military from
Afghanistan increased the chances of the Taliban’s comeback, demonstrated in
their opening of a political office in Doha, Qatar (Wolf et al. 2015, p. 126).

All this creates somewhat pessimistic outlook for the long-term success of
the GWOT. Aghai complains, “The rushed withdrawal of U.S. troops, while
it might fulfill the expectations of Americans, will leave Afghanistan in
chaos. . . .Then, three to five years down the road, the Taliban, al Qaeda, or
an insurgent group will take control of the country” (Aghai 2011, p. 87). In
many ways, what is described in relation to Afghanistan is very well applicable
in the current situation with ISIS, which filled the power void in Syria and
Iraq by promising what Al Qaeda never did: a very specific land-based concept
of Caliphate (Bach 2015).

DISCUSSION

As simple as it may sound, terrorism, as a form of human activity, cannot be
evaluated in absolute terms: it does not want to. It belongs to the nebulous field
of relativity where the variations in the actors, objectives, targets, and means of
terrorism all matter in defining this phenomenon. However, the single most
important category that is constantly present across numerous variations of
terrorism is the cognitive frame of terrorism that is broken down by the actors
themselves into concrete versus abstract demands to the target governments, on
the one hand, and the objective versus ideational approach to their goals.
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Concrete vs. Abstract Cognitive Demands

Terrorists applying concrete frames of reference to what they do are usually
driven by existing social injustice between the subordinate (themselves) and the
dominating (enemy) societal groups. In this respect they are fighting a posi-
tional conflict against their rivals, where the key strategic differences are in
the visions these groups have of their countries’ political settings. Tactically,
terrorists act as politically and/or ideologically motivated rebels who aim to
impose insurmountable human and economic costs on the dominating side to
make future confrontation too rationally costly to continue (Mack 1975).
Terrorism becomes essentially a chosen tactic of the insurgency where “the
guerrilla wins if he does not lose. The conventional army loses if it does not
win” (Kissinger 1969, p. 214). Forces fueling them are quite similar to those of
the dominating societies: independence, sovereignty, and control over political
resources. In most cases, they have specific objectives, which can be, in princi-
ple, satisfied or denied, and their fulfillment will not cause drastic systemic
change. Such terrorists also recruit from local constituencies who belong to the
same identity groups with them. From these perspectives, the “pocket” nature
of terrorism makes it considerably easier for authorities to counter it. The
concrete views of the terrorists (and the governments, for that matter) on
their corresponding goal-states in the conflict, as defined by Galtung, make
it possible to reconcile them to a point where the middle grounds are
possible without existential elimination of either side. This also means
that either winner in this particular type of politically motivated violence
can be defined in absolute terms, which beings the notion of terminality
into the conflict.

Opposite the concrete frame of reference stands its abstract form of
demands, which imposes universal and never-ending strategic objectives on
its adepts. Tactically, such terrorists are organized in transnational non-state
organizations, which are driven by existential and irreconcilable hatred
towards the dominating side (Kegley 2002), which they strive to wipe out
completely. The dominating societal groups are indiscriminately targeted not
because of who they are but what they represent: the Western world. Such
terrorists uncompromisingly reject all the achievements of the civilization they
act against and aim at creating a new world order. With this, their objectives
are vague and difficult to reach: systemic shifts normally occur when over-
whelming external force is accompanied by internal collapses, and they do not
occur overnight let alone in a decade. Thus, the conflicts terrorists are
engaged in here are without a properly defined end-state, so there can be no
absolute winners or losers by definition. These terrorists do not have a “single,
uniform recruitment process for a group; rather, there are as many recruitment
processes as there are distinct regions and nodes in which the group operates”
(Gerwehr and Daly 2005, p. 75), which makes the search-and-destroy opera-
tions quite strenuous. The extra-territoriality of terrorism complicates the
tasks of anti-terrorism and law-enforcement agencies. It became simply
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impossible to identify current and future terrorists since they all come from
diverse backgrounds and ethnic groups, and they even have different sub-
religious affiliations. The abstract views of the terrorists on their goal-states in
the conflict make them truly incompatible and reconcilable with the position
of the government. This also means that neither winner in this particular type
of politically motivated violence can be defined in absolute terms, which
removes the notion of terminality from the conflict.

The cases discussed in the present chapter follow the discourse dichotomy
of the concrete and abstract cognitive frames. The study of the confrontation
between Sri Lankan government and LTTE confirms the positive role of
concrete cognitive frames of terrorism for the counterterrorist activities. A
hypothetical agreement of Sri Lankan government to grant independence to
the Tamil rebels would mean an actual end to terrorism with both sides still
present in the geopolitical map of the region. Similarly, denial of sovereignty
to the Tamils as a result of the successful military campaign did not mean
evaporation of them, as an ethnic group. Either of these outcomes, as well as
multiple middle-grounds, such as potential representation in the government
of the LTTE; power-sharing with it in all administrative and legal aspects, as
well as reconstruction of their identities (Lijphart 2004) were equally possible
without destruction of the core of the Sri Lankan or Tamil identities. The
same stands true in case of the Russian fight against the Chechen terrorist
organizations. It did use an overwhelming military force to subdue the local
terrorists, but could, in principle, satisfy one part of their cravings for an
independent state. Fulfillment of the second part—on the Sharia rule—was
more questionable. Having a Muslim fundamentalist state next to its borders
is fraught with multiple insecurities, including attraction of parochial state
and non-state interests. Besides, the difficult to influence the situation across
its immediate borders for Russia is almost unacceptable as a part of their
political culture.

The Arab-Israeli conflict is somewhat similar to the Sri Lankan and
Russian cases, although is more complicated. As a possible outcome, the
Israeli government can grant full independence to the Arabs in West Bank
and Gaza Sector, which would not mean destruction of the State of Israel
per se. The other, diametrically opposite option is also possible: the IDF can
continue its targeted assassinations of the key Palestinian resistance leaders
and its larger-scale military operations. The comparative difficulty between
this case and Sri Lanka is that Israel is under much more intensive interna-
tional scrutiny than the government in Colombo, and that the Palestinian
resistance still enjoys support of the like-minded communities all around the
world. Finally, the most complicated case of CT is the US government’s
fight against al-Qaeda-type organizations and individual terrorists. It can-
not, in any way, to agree to the terms proposed by the transnational
terrorist since this would mean the end of its statehood and the civilization,
as such. Promotion of the Global Caliphate is equally utopian as the fight
against it.
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CONCLUSIONS

In the 2010 movie Inception, the main character, Dom Cobb, portrayed by
Leonardo DiCaprio, talks about the subconscious programing of human sub-
jects to his potential employer: “What’s the most resilient parasite? A bacteria?
A virus? An intestinal worm? An idea. Resilient, highly contagious. Once an
idea has taken hold in the brain it’s almost impossible to eradicate” (Mitchell
2012, p. 3). This is, perhaps, the very problem crux of the problem in building
effective CTO: the absence of a conventional and rationally attainable defini-
tion of success for this highly unconventional operation. This factor leads to
vagueness of policy goals. As Schmid and Singh noted,

[T]he absence of a clearly defined war aim is a key disadvantage when attempting
to gauge victory or defeat in the War on Terror. At the same time, the indicators
used to establish victory or defeat in traditional confrontations fall dismally short
when applied to the fight against terrorism. (Schmid and Singh 2009, p. 42).

Simply stated, the question “What end-state of counterterrorism policies on the
international level should countries pursue?” remains without a specific answer.

To avoid this quandary, successful CT policies against the terrorists
approaching their actions from concrete cognitive frames of reference
should include proactive, overwhelming, and insurmountable military
force, which would make further resistance rationally unjustifiable and
simply physically not possible. At the same time, states should accelerate
their work with target populations (those who might share the aspirations
of the terrorists) in order to prevent the appearance of new recruits. CT
policies should have specific time-bound milestones and present gradually
attainable objectives: they should be viewed as supporting a terminal endea-
vor. Successful CT against those using terror out of abstract cognitive
frames of reference should include defensive measures aimed at the daily
protection of citizens from external and internal threats. Working with
target populations would, definitely, boost CT efforts, but in most cases
this should be treated as auxiliary to defensive measures. CT policies cannot
have specific time-bound objectives and should be viewed as supporting
routinely continuous defensive efforts without specific end-states.

Force has positive effects if its application against objective-driven terrorists
is focused and targeted. If, however, it were dispersed in multiple directions,
it would have the effect of water poured on the hot sand. When CT policies
are used against those with abstract cognitive frames, the virus-based view of
terrorism explains their futility: as de Kerchove noted, “Terrorism is like a virus.
Eradicated in some places it is continuing to adapt itself to new conditions and
to draw strength from ineffective measures to control it” (De Kerchove 2008,
p. 6). Here, focusing on being ready at all times and building defensive walls of
national security, rather than chasing terrorists across the globe, would be
definitely an advantage. When force is applied in mixed cases of terrorism, its
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effects vary based on the relative capacities of the warring sides. It may prove
successful if the terrorists are more objective-driven and less ideational. Such
instances mostly include non-suicidal terrorism, which can be averted by using
carrot-and-stick policies. In the case of more ideational and less objective-
driven terrorism, brute force will fail: as Atran noted, “repeated suicide actions
show that massive counterforce alone does not diminish the frequency or
intensity of suicide attacks” (Attran 2004, p. 67). There will always be those
committed to dying and taking the lives of others without rationally justifiable
reasons.

President George W. Bush once famously said, “Our war on terror begins
with Al-Qa’ida, but it does not end there. It will not end until every terrorist
group of global reach has been found, stopped and defeated” (Bush 2001). His
successor, President Barak Obama, introduced the 3D concept of CT in
National Security Strategy 2010:

We will disrupt, dismantle, and defeat al-Qa’ida and its affiliates through a
comprehensive strategy that denies them safe haven, strengthens front-line part-
ners, secures our homeland, pursues justice through durable legal approaches,
and counters a bankrupt agenda of extremism and murder with an agenda of hope
and opportunity. (Obama 2010, p. 4).

McTigue summarized these efforts quite simply: “[The success of counter-
terrorism] is measured in terms of nothing happening” (McTigue 2005,
p. 39). If this is the proposed end-state of global terrorism that the United
States, as well as other target-countries, are seeking, then they are up for a
lifelong CT journey. War as a process is much more difficult to be won than war
as an outcome.
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CHAPTER 5

Counterterrorism and Society:
The Contradiction of the Surveillance
State – Understanding the Relationship
Among Communities, State Authorities,

and Society

Joshua Skoczylis

Do you begin to see then, what kind of world we are creating? It is the exact
opposite of the stupid hedonistic Utopias that the old reformers imagined. A
world of fear and treachery and torment a world of trampling and being
trampled upon a world which will grow not less but more merciless as it refines
itself.

(George Orwell, Nineteen Eighty-Four)

INTRODUCTION

Not many days go by without a news headline relating to extremism and/or
terrorism. Despite the low risk of becoming a victim of terrorism across many
parts of the Western world, it has become a major concern for politicians and
the public alike (Sunstein 2003). Liberal democracies provide ample scope for
political participation and opposition within the boundaries of the law. There
is, however, always a danger that democratic rights and freedoms can be used as
a shield by those who wish to undermine and threaten democratic values and its
associated rights and freedoms. Governments therefore have to balance the
rights and freedoms granted to its citizens against those individuals who seek to
harm or undermine our rights, freedoms and/or the democratic processes.
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This balancing act means that governments must put necessary security strate-
gies in place to protect citizens from harm, while avoiding limiting their rights
and freedoms.

Indeed the state should be empowered to act in the defence and interests of
its citizens, as democracy is not meant to be a suicide pact (Walker 2009).
There is, however, a danger that governments who resort to heavy-handed
emergency measures to tackle terrorism run the risk of undermining its citi-
zens’ rights, alienating sections of society and undermine the trust and percep-
tions of legitimacy affected communities and citizens have in authorities. This
chapter is structured around two main issues: (1) the framing of the ‘other’;
which examines how Islam and Muslim communities have been framed in
relation to jihadi extremism and terrorism and the impact this has on Muslim
identities and communities; and (2) trust and legitimacy, which discusses the
impact that these counterterrorism (CT) measures have on communities, as the
relationship between communities, authorities and by the extension the poli-
tical establishment and broader society, to a large extend determines the
success of these CT operations. Communities’ engagement with authorities is
damaged by covert surveillance, and practices that appear to undermine per-
ceptions of procedural fairness, further weaken individuals’ and communities’
trust and their perceptions of legitimacy of state agencies.

The current popular discourse frames Jihadi ideologies, Islam and to some
extent Muslim communities as an existential threats to the status quo, polities
and wider society (Allen 2010, 2012; Hickman et al. 2011; Mythen et al. 2009;
Said 1979). It is important to emphasis here, that how Islam and Muslims are
framed in popular discourse differs from country to country. That said, many
tenants of the anti-Islamic movements and discourses are similar across the West
world. This can be seen in the rise of the far rights across Europe (Bartlett et al.
2011; Fernandez 2015; Nilssona 2015). Much of this chapter focuses on UK
and US literature where the political discourses are remarkably similar, although
popular perceptions towards Islam and Muslims may differ between and even
within these countries. As such this chapter will focus mainly on the impact that
CT policies and operations have onMuslim communities. It is worth noting that
the concepts and arguments laid out below are just as applicable and transferable
to other extremist ideologies with its associated individuals, groups and commu-
nities; as reality and who the ‘other’ is, is constantly reshaped. This is highlighted
by the debate about ‘new’ terrorism and how jihadi terrorism has been reshaped
post 9/11. Other examples include Anarchist and Marxist terrorism
(Duyvesteyn 2001; Neumann 2009; Raslera and Thompson 2009). Popular
discourses around nationalism, extremism and terrorism further entrench the
notion of the ‘other’, enhancing a sense of alienation felt by Muslim commu-
nities. This can erode their shared sense of identity and affinity with the ‘ima-
gined’ national identity. Such barriers, a lack of trust and perceptions of
alienation decrease the likelihood of engagement, necessitating more intrusive
surveillance measures to obtain intelligence needed to reduce the threat of
terrorism. Perceptions of procedural fairness are further undermined, affecting
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trust and perceptions of legitimacy, stifling future engagement with the state and
wider society, which are crucial for successful CT operations.

THE NECESSITY OF FRAMING THE ‘OTHER’

The ‘Shock and Awe’ of terrorist attacks creates feelings of fear and vulner-
ability that are incompressible to the wider population, who are overwhelmed
by forces ‘they neither control nor truly understand, horrified by the undefend-
ability and obsessed with their security of their borders’ (Bauman 2006, p. 96;
Ullman and Wade 1996). Minsters, politicians and the media tap into this
powerful narrative of fear, blaming the ‘other’ – jihadi extremist, violent and
non-violent, and Muslim communities – offering security solutions which are
based on limiting those groups’ rights in order to re-establish security and the
status quo (Crawford 2011; Schmitt 1996; Zedner 2007). Popular discourse
continually shapes and reshapes the ‘other’. These discourses are influenced by
the dominant cultural norms and values. Persuasive arguments are constructed
and used within the rhetoric around Muslim communities in both formal
and informal spaces and in everyday political disputes. Kane and Patapan
observed that ‘because public discussion and debate are essential in a democ-
racy, and because leaders are obliged to rule . . . by means of constant persua-
sion, rhetoric is absolutely central’ (2010, p. 372). It is worth noting that
othering and stereotypes are closely related, as both are forms of social repre-
sentation. The ‘other’ becomes a powerful stereotype and symbol which can be
exploited to generate both fear and a sense of security, with the latter emanate
from a perceived control of the ‘other’.

The ‘other’ and the stereotypes associated with it are social, political,
legal and cultural constructions which do not only refer to things, kinds and
facts but also our beliefs about them. Popular discourses use frames to
provide an object, in this case the ‘other’, with a place which separates it
from its wider environment. A frame thus gives structure to both an object
and the way the object is perceived (Ensink and Sauer 2003, p. 3). One is
only able to expose the way in which social forces shape beliefs about
concepts and about the type of people engage in ‘unacceptable’ or ‘deviant’
behaviour if there is an acknowledgement that othering is the outcome of
social constructionism and framing (Hacking 2000). Where these virtual
frames and/or boundaries are places is critical because they define and shape
what is or is not acceptable and who falls within the stereotype generated.
These frames can become powerful symbols, which provide the wider public
with an anchor to identify with and share for social purpose. These symbols
rely on cultural knowledge and are often very simple, conveying its message
through short phrases or images (Kapellidi 2008; Mancini 2009). Because
of their manufactured nature, the context and its association frames are
subject to change over time. ‘Reality is shaped by a person’s conception
of certain actions, objects and theories which give meaning to and
formulate, our experiences’ (Quinney 2001).
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Over the last decade or so, politicians and the media have framed jihadi
ideologies as a threat to ‘our way of life’. Within the popular discourse
across much of the Western world Islam and by association Muslim com-
munities world-wide have been framed as the ‘other’. Popular fiction, films,
and the media frame Islam and Muslims alongside a dominant Orientalist
discourse based on the historic legacy of an ‘irrational hatred’ of the West
(Said 1979; Sardar and Davies 2010). Most people will be familiar with
George Bush’s remarks in late 2001 declaring that ‘over time it’s going to
be important for nations to know they will be held accountable for
inactivity . . .You’re either with us or against us in the fight against terror’
(CNN 2001). Bush further clarified his position arguing that ‘Evil is
real . . .There is not light grey’ (The Washington Times 2015). Despite
politicians and the media attempting to qualify their position, arguing
that it is extreme jihadi ideologies we are at war with rather than Islam
and the Muslims throughout the world, (HM Government 2011; The
White House 2015), the powerful narrative that all terrorists are Muslim,
and therefore by association most Muslims must be terrorists or at least
tacit sympathizers to their cause, still permeates public consciences and
discourses (Allen 2010, 2012; Holehouse 2015). It should be noted that
this is not a universally held belief, but a rather a myth which is perpetuated
by anti-Islamic groups, anti-immigration discourses and the powerful frame
that they are different and a threat to ‘our way of life’. This myth has
become part of the popular discourse further exaggerating the
myth (EDL 2015; Migration Watch 2015; Norton 2013; Pegida 2015;
Shipler 2015).

This manichaeist world perspective, a world view which separates every-
thing into polar opposites such as good and evil and where there is not grey
area, has polarized society (Buruma and Margalit 2004; Hanson 2005), and
divides the world into two factions, ‘one responsible the other irresponsible,
which requires some kind of initiative on the part of the former to [pre-
empt] dangers that issues from the latter’ (Asad 2010, p. 3). Virtual
cultural, social and/or geographical barriers are put up, ‘clearly’ demarcat-
ing us from them (Abdallah-Pretceille 2003). This perception of dissimilarity
leads individuals to differentiate between the in-group and out-group, while
reinforcing the notion of the self. This generates a degree of loyalty towards
the in-group in order to protect oneself and the perceived interests of this
group (Gillespie 2006). According to Abu-Lughod culture is ‘the essential
tool for making the other’(Abu-Lughod 1991, p. 143). Culture serves to
impose the dominate set of values upon society and communities informing
debates and opinion, while demarcating behaviours and ideologies which do
not conform (Dervin 2010).

Popular discourses continue to promote and foster a sense of national
and cultural identity. These discourses allow individuals to connect and
identify with each other, while limiting communitarian divisions (Zygmunt
Bauman 2004; Herzfeld 1997). These discourses draw upon Durkheim’s
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notion of the collective conscience, assuming that all members of society
share the same moral and cultural norms. Anderson refers to these as
‘imagined communities’, as various differences between groups which
make up society are glossed over (Anderson 1991; Durkheim 1982).
Othering therefore consists in the ‘objectification of another person or
group [or] creating the other’ which puts aside and ignores the complexity
and subjectivity of the individual.

Playing on the notion of the collective conscience, dominant cultural values
are exploited and used to legitimize and exacerbate the ‘us versus them’ frames.
Political and media rhetoric reinforces the narrative that we live in a world
where our ‘freedom itself is under attack’ (Bush 2001). The narrative framed in
2001 by the Bush administration still holds sway today. After all

they hate our freedoms: our freedom of religion, our freedom of speech, our
freedom to vote and assemble and disagree with each other. . . .These terrorists
kill not merely to end lives but to disrupt and end a way of life. With every atrocity,
they hop that [the West] grows fearful, retreating from the world and forsaking our
friends. They stand against us because we stand in their way’ (2001).

Like the struggles of the last century, today’s war on terror is, above all, a struggle
for freedom and liberty. The adversaries are different, but the stakes in this war are
the same. We’re fighting for our way of life and our ability to live in freedom. We’re
fighting for the cause of humanity against those who seek to impose the darkness of
tyranny and terror upon the entire world. And we’re fighting for a peaceful future
for our children and our grandchildren. (The New York Times 2006)

The same notions are still represented in recent debates about extremism
and terrorism. British Prime Minister, David Cameron, declared that ‘for
too long, we have been a passively tolerant society, saying to our citizens: as
long as you obey the law, we will leave you alone. It’s often meant we have
stood neutral between different values. And that’s helped foster a narrative
of extremism and grievance’(The Prime Minister’s Office 2015). This nar-
rative is somewhat selective as the discussion around, for example, the
freedom of expression after the Charlie Hedbo attacks in Paris demon-
strates. On the one hand, extremist speech by jihadi groups is censured
through social control and criminal law, because of its perceived links to
terrorism and lethal consequences, rather than through engagement, while
anti-Islamic and islamophobic rhetoric is widely regarded as distasteful but
tolerable (Allen 2010; Sardar and Davies 2010). There is no wider discus-
sion about what extremism is; a discussion which is ignorant of the fact that
many of the political freedoms and rights enjoyed by the people today only
came about because of perceived ‘radicals or extremists’ at the time, and
engagement with real and perceived grievances (Al-Saadi 2015; Malik 2009;
Mudde 2015; Norton 2013). Rhetoric around extremism and terrorism
facilitates a powerful, but simplistic narrative which can be drawn upon
within the wider popular discourses. ‘The enemy . . . represents absolute
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evil . . . it follow[s] that any past or future agreement with him [is] impos-
sible’ (Orwell 1954, p. 31).

TRUST AND LEGITIMACY: A TWO-EDGE SWORD

Generally speaking the state relies on its citizens’ cooperation either tacitly
or explicitly. The withdrawal of cooperation from the public undermines the
moral and political authority of the state – its legitimacy (Sharp 2012).
Without the support of the public, governance can become difficult, and
can in extreme cases lead to civil unrest and even civil war, as demonstrated
by events during the Arab Spring (BBC 2015a). Public confidence and the
perception that state actions are legitimate are the cornerstone for public
cooperation. Given the potential impact of terrorism, information provided
by the public is crucial to CT operations in liberal democracies (Rosenbaum
et al. 2005). Actions taken under the auspice of CT can be legitimate only if
the state claims legitimacy and if the general public accept these claims
(Goddard and Krebs 2015). States do attempt to lay claim to legitimate
violence, and/or a threat of violence (Weber 1980), but whether ‘the
modern state’s claim to a monopoly of violence was, in practice, realized
through the engine of the police or was rather a highly effective, though
illusory, ideological construction is open to questions’ (Zedner 2006,
p. 78). ‘The threat of the application of this power is linked to a legitimate
office created by the normative-legal order of the political community’
(Dusza 1989, p. 77). Because hegemony that rests on coercion alone is
costly, powerful states seek to cultivate perceptions of popular support and
legitimacy (Brooks and Wohlforth 2008).

To state the obvious, effective policing and prevention of extremism and
terrorism requires citizens’ participation (Rosenbaum and Eck 1994).
Without the support and cooperation of its citizens security agencies
would find it much more difficult to access local information and intelli-
gence about individuals and groups of interest engaged in extremist and
terrorist activities. As will be highlighted later, this means that the police
and security service may need to use more covert and intrusive measures to
secure vital evidence. Actions taken in respect of CT must therefore appear
legitimate, but must also be legitimized by the public. How groups, who
are perceived to be associated with extremism and terrorism, are framed is
crucial. It is these frames that allow the state to proceed against these
groups, precisely because the wider public perceives them to be a threat
legitimizing and actively calling for government action. DeLuca (1995)
notes that often the public do not fully understand real nature or scale of
the problem, and legitimacy is either supported or undermined by ignor-
ance or by wisdom. Rhetoric with its links to powerful frames and symbols
plays a vital role in swaying the public to support and protect the status
quo. Orwell notes that ‘political language – and with variations this is true
of all political parties, from Conservatives to Anarchists – is designed to

122 J. SKOCZYLIS

ACKU



make lies sound truthful and murder respectable, and to give an appearance
of solidity to pure wind’ (Orwell 1946).

For CT operations to be perceived as successful, for example, by foiling
an imminent terror plot, or prosecuting terrorism suspects, the state and the
police need to not only maximize perceptions of legitimacy of the general
public, but also of those communities potentially affected by CT measures
to increase their trust and willingness to engage with the police and other
state agencies (Stoutland 2001). It is worth emphasizing that this chapter
focuses primarily on approaches to CT in liberal democracies which are
confined by the rule of law. More repressive regimes have been known to
employ coercion, violence and fear with some, albeit not complete, effec-
tiveness (DeVotta 2015; Martinez 2008; Pokalovaa 2013). The obligation
to obey the law is linked ‘to the quality of the rules and the integrity of
their administration’ (Selznick et al. 1969, p. 29). Rules and laws are
perceived as legitimate not only because they emanate from established
authority, but because of their link to the ‘accepted’ cultural norms and
values. The police and other state agencies must conform to these values
and standards of procedural justice and fairness (Diarmaid 2015; Sunshine
and Tyler 2003).

The above discussion about the ‘other’ demonstrates that when it comes
to debates around terrorism there are two groups, us – the wider public, and
them – those who conform to the ambiguous stereotype of ‘a Muslim’.
Although CT policies and operations are based around criminalized behaviour,
what is criminalized has become influence by the popular discourse and its
anti-Muslim perceptions.

Security has become itself a key objective of public policy: national security today
should be defined as the state of trust on the part of the citizen that the risks of
everyday life, whether from man-made threats or impersonal hazards, are being
adequately managed to the extent that there is confidence that normal live can
continue. A state of public insecurity on the other hand is not hard to detect,
whether caused by fear of attack by terrorists or criminals, fear of pandemic
disease or by fear of unemployment. (Omand 2010, p. 9)

Essentially what this creates is two groups, those who are ‘safe’ from the intrusions
of the state and those who become the legitimate target of state interventions.
These interventions are not only legitimized by the latter group, but deem neces-
sary to protect ‘our way of life’. Most people will engage in self-policing and
conform to the law, as police actions and interventions are seen as legitimate
(Sunshine and Tyler 2003). Even within Muslim communities, there is an accep-
tance that the state needs to do something about terrorism as it is seen as proble-
matic and damaging to community relation (Innes et al. 2011; Skoczylis 2015).

A groups’ or individuals’ sense of belonging is undermined when the state
and the police in particular do not adhere to high standards of procedural
justice and fairness, and are unable to provide effective and equitable policing

COUNTERTERRORISM AND SOCIETY: THE CONTRADICTION . . . 123

ACKU



(Loader and Walker 2001). If personal and communal interests are better
served through other arrangements including vigilantism, trust is withheld
from state authorities for sensible and rational reasons (Goldsmith 2005).
According to Karstedt, quoted by Tankebe, trust is

mostly not based on individual experience but generated through collective
perceptions and vicarious experience . . .Trust in the police and the justice system
is therefore less dependent on how these agencies act, and more on how they are
collectively perceived (Tankebe 2010, p. 312).

Negative perceptions of the police and the state foster distrust. The lack of
trust is reinforced and endorse through social interactions on an individual
and communal level alike (Luhmann 1979, p. 74). Individuals and com-
munities, who believe that they have been treated fairly by the police, even
when outcomes are not favourable, will often engage in self-control of their
actions and enhance their willingness to engage with the police. People’s
deference to law continues over time and shapes their law-abiding behaviour
in the future (Tyler 2004, p. 92). As mentioned above, individuals confer
legitimacy on institutions because these represent certain normative and
ethical values. A sense of moral alignment is a necessary component of
legitimacy (Beetham 1991). The state and the police must therefore
demonstrate a certain moral authority, embodying the shared moral values
of society and a shared sense of right and wrong (Hough et al. 2010,
p. 205). Failure to do so undermines individuals and communities’ will-
ingness to engage with the police. Unaccountable CT operations, which do
not provide explanations to affected communities, lead to a feeling of
alienation and unfair treatment by the authorities.

The notion of the collective conscience is problematic as it views society
monolithically, glossing over significant difference within society and between
communities (Fenton 1984; Hall et al. 1978). As Brodeur explains, the aim of
low policing is to protect society, while ‘the protection of the political regime is
the reason d’être of high policing’ (2010, p. 226).

Proactive, or High policing has become an increasingly popular mode of
policing CT (Brodeur 1983; Maguire 2000). Intelligence has become its
lifeblood. This becomes increasingly problematic when communities fail to
engage with the police or other state agencies, because of their failure to
adhere to perceived standards of procedural fairness. A reoccurring theme of
CT legislation and executive measure is that they fall short in terms of
transparency and accountability to the judiciary and the wider public
(Shapiro and Siegel 2010; Walker 2011). Proactive or covert investigations
use ‘informers, undercover police officers and surveillance to produce an
integrated intelligence led approach’ (Heaton 2000, p. 315). The less
information the public, and in particular Muslim communities, provide the
more information the police and security services need to obtain through
ever-more intrusive surveillance. High policing increasingly relies on
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innovative technologies to gather an even greater amount of intelligence
(Bowling and Foster 2002; The Guardian, n.d.). Such methods are con-
sidered less accountable and transparent because they are associated with a
lack of respect for, and even the violation of, individuals’ freedoms, rights
and a perceived disregard for procedural justice (Jonathan 2010). High
policing is orientated towards controlling the public and maintaining the
status quo, rather than serving them. This may have detrimental effect on
trust in the police and perceptions of legitimacy. With government funding
cuts to policing, the criminality and disorder which affects the daily lives of
communities become less of a concern for governments. Some have even
argued that further cuts will lead to more violent forms of paramilitary styles
of policing at the expense of policing by consent (BBC 2015b; Dodd
2015). Despite the potential negative impact of high policing it is preferred
over the traditional low functions of policing (Bayley and Weisburd 2011;
Weisburd et al. 2010).

High policing is underpinned by secretive and coercive measures, and affects
the perception of legitimacy, thereby undermining the trust of the commu-
nities (Nye 2005). Low policing, on the other hand, relies more on the tactics
of persuasion and negotiation, and is therefore less damaging to the perception
of legitimacy and trust. Such measures, according to Tyler, have the potential
to increase cooperation with police and state agencies (Tyler 2004). The lines
between high policing, prevention and low policing have become blurred.
Although high policing does not match up to the Orwellian notion of a
surveillance society, there are still issues of accountability (Brodeur 1983;
Orwell 1954). Though state bureaucracies – in particular those devoted to
policing in the broader sense – strive to impose and secure legitimacy, there is a
growing feeling that the nation state as the linchpin for governance and good
social order has become an increasingly tenuous concept (Sheptycki 2007).
Ideally, Parliament and the government of the day represent the will of the
people, something which should be reflected in the body of law which governs
the police, although this is somewhat simplistic.

‘Through ongoing processes of political accountability, mandates are alleg-
edly refreshed’(Morgan and Smith 1989, p. 219). There has been an on-going
legitimacy challenge which has had some effect on the relationship between
communities and the state. It has created an ever widening disconnect between
communities and the police and the lack of political accountability of local
community safety teams (Morgan and Newburn 1997; Williams 2011). Failure
to tackle crime, changing sources of trust, and the burgeoning of private policing
have all played their role (Hirsch et al. 2000). In such situations, procedural
justice is critical because it is central to establishing trust and producing percep-
tions of legitimacy (Neocleous 2000). Severe and unusual measures to preserve
the status quo must come in the context of a perceived or creditable threat if
state power is to remain securely founded on the legitimacy of popular repre-
sentation. The state must therefore ‘continually shape and structure that con-
sent, to which it in turn refers itself to’ (Hall et al. 1978, p. 220). This
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contractual consent between the people and their government has legal and
political dimensions. Morgan, however, challenges the idea that there is an
acceptable level of consent in these two dimensions (Morgan and Smith
1989). Loader and Walker (2007) argue that the issue of consent gives rise to
a sort of ‘Westphalian’ fatalism where state-based police authorities are said to
hold an ‘in-the-final-instance’ authority over the governance of insecurity. The
issue of legitimacy provides the link between policing, prevention, and commu-
nities. The police need the consent of communities to successfully carry out their
duties. To be explicit, Muslim communities need to engage with the police and
security services in order for the latter to achieve effective CT operations against
jihadi extremists. At the same time the police and the security service need to
be open, accountable and transparent to foster and create spaces where effec-
tive communication and engagement can take place (House of Commons
Home Affairs Committee 2014). In regards to CT, the police appear to have
the legitimate mandate of broader society, but Muslim communities affected
by CT policing and increasing stereotyping and social control are increasingly
disengaging (Awan 2011; Phillips 2006; Skoczylis 2015).

CONCLUSION

To sum up, the ways in which Muslim communities and terrorism have
been framed has led to a redrawing of boundaries. The simple but powerful
narrative of Muslims as one community conflates ethnic and religious
diversity which exists within and among various different groups linked
together by the Islamic faith. This simplification strengthens the ambiguous
stereotype of the ‘Muslim’ as the ‘other’, a group against whom the
state may act to protect the liberties of the majority. ‘One of the ironies
of pursuing security is that whilst claiming to protect liberties from one
source – terrorism, it diminishes the protection of liberties from another – the
state’ (Zedner 2005, p. 532). This is particular felt by Muslim communities,
who feel that their rights are being eroded.

The suspect community literature argues the Muslim communities have fallen
under suspicion and have become victimized by the state and society simple for
beingMuslim, a stereotype which has become ‘synonymous’with extremism and
terrorism. These ‘suspect communities’ are seen as by-product of state interven-
tion and CT operation (Awan 2011; Hickman et al. 2011; Kundnani 2014;
Pantazis and Pemberton 2009). The ‘suspect community’ literature has become
dominant in the current academic andwider debate about the social impact of CT
in the post 9/11. This thesis is problematic as it fails to

distinguish securitization in the strict sense, as a manifestation of the state,
from . . . anti-Muslim and anti-Islamic prejudices in society at large, and . . . from
the perception of some/many Muslims that they are under the suspicion from the
state and society merely because they are Muslim whether or not this is the case
(Greer 2015).
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It further fails to acknowledge that there have been divisions between Muslim
communities and local communities of the host nations, something that has
caused tensions even prior to 9/11 and the accusation the ‘all Muslims are
terrorist’. The literature also does not acknowledge that jihadi terrorism has
triggered divisions withMuslim communities, with the differences being wrongly
ascribed to state constructionism (Bowen 2014; Pantazis and Pemberton 2013).
Given the current threat from jihadi terrorism, serious law enforcement initiatives
must necessarily focus on Muslim communities, despite only few Muslims being
involved in extremist and/or terrorist activity. The ‘suspect communities’ litera-
ture claims that the problem is created by the state and fails to propose alter-
natives to tackling jihadi extremism and terrorism – given the potential impact on
the safety and security of its citizens this is an important consideration.

Even at the age of globalization, individuals seek a place of belonging in an
ever-changing world. These virtual communal identities create virtual bound-
aries rather than physical demarcation, with boundaries going up on ‘street
corner[s] of every declining neighbourhood of our world’ (Friedman 1999,
p. 241; Hobsbawm 1996). There is an intrinsic link between identity and
communities, which will shape how individuals and communities will react to
the issues of extremism, terrorism and state responses to it. These virtual
boundaries strengthen the division between the in-group and the out-group
and will determine the level of engagement with the police and other state
authorities. Separating us from them strengths the myth of that one Muslim
community and/or identity exists. Rather, the perception that one cannot be
Muslim and British at the same times means that Muslims gravitate away from
the national identity towards the ‘imagined’ Muslim identities, a place where
they can find ‘solace’ from the world. This new identity provides a place of
safety, weakening the bond with the other identities, while strengthening ties
with those within the new ‘community’ (McGee 2008).

Identity is . . . as much about difference as about shared belonging . . . identity can
help us comprehend the formation of the fateful pronoun we and to reckon with
the patterns of inclusion and exclusion that it cannot help but create. This may be
one of the most troubling aspects of all: the fact that the formation of every we
must leave out or exclude a they, that identities depend on the marking of
difference. (Gilroy 1997, p. 301)

This alienation, whether self-imposed or through social exclusion, is a by-
product of social tensions. The disconnect between the two groups fosters
extremism and support for change as it becomes harder for disaffected
Muslims to identify as British or any other western national identity (Ash
2006). In reality, the balance between liberty and security is a trade-off
between the liberties of a few for the security of the majority (Waldron
2006). The relationship between the in- and out-group is particularly
important. In the case of terrorism, maintain the security and safety of its
citizens becomes the governments’ priority. The threat is jihadi extremism
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and all forms of extremist propaganda which ‘undermine’ the status quo or
could lead to an escalations of violence. Muslim communities, who are
framed as the ‘other’ become ‘synonymous’ with extremism views and
terrorism. Any action taken by the government will generally be seen as
legitimate because it is framed in the context of national security. Large
parts of Muslim communities accept the need for CT measures (Innes et al.
2011; Skoczylis 2015). However, powerless groups do not always avoid or
yield in conflict. Powerless groups behave constructive when they have a
chance, but tend to be more unconstructive when it appears that their
situation is hopeless. Further when outcomes are not predetermined by
power relations, powerless groups challenge in a constructive manner,
while the powerful respond with less constructive.

Failure by the state and/or wider society to consider the real and
perceived grievances of Muslim communities strengthens the divide
between us and them. At the same time executive measure impose under
the auspice of CT; have undermined the trust that Muslim communities
have in the state. Gathering evidence and intelligence is a crucial part in
stopping terrorism before it occurs. Policing relies upon the communities’
support to provide information and engage with the police. Without this
policing becomes difficult. As a result governments have strengthened its
covert surveillance programs. These have further undermined the trust of
communities in police as they are unaccountable to the communities and
the public (Bayley and Weisburd 2011, 2011; Skoczylis 2015). The more
target population are isolated the more need there will be to gain infor-
mation through covert surveillance. This will, however, also undermine
any trust these communities have in the state and inhibit the freedom of
express as communities become unwilling to engage with and challenge
extremism within their communities out fear of becoming labelled.
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CHAPTER 6

Facing States of Fear: The Emerging Issues
of Terrorism and Counterterrorism

in Transitional Justice

Elena Sciandra

INTRODUCTION

Since its emergence during the 1990s, practices of transitional justice (TJ) have
captured the attention of the legal community. The unique idea of merging
reparation and reconciliation on the one hand and justice and peace on the other
has brought scholars and practitioners to actively engage with the procedures of
this form of justice and fully display its potential. Historically, the procedures of
TJ aim to promote accountability and the rule of law in countries sharing legacies
of mass atrocities and severe forms of social trauma (UN 2010: 2; ICTJ 2009a).
Although it continues to be elaborated, the framework of TJ relies on four core
elements: truth seeking, criminal trials, reparative measures and institutional
reforms.

Truth seeking is a process that investigates systematic patterns of past
violence, whilst criminal trials aim to prosecute the perpetrator of interna-
tional crimes. Both elements have been combined with reparative initiatives,
whose objective is to redress the harm caused by those wrongdoings
(OHCHR 2008: 6). The reform of state institutions, such as the judiciary
and the military sectors, promotes the legitimacy, transparency and integrity
of public servants (Mayer-Rieckh 2012: 1; England 2012: 5) in the effort to
avoid the recurrence of human rights violations. Yet, this framework was
initially elaborated in the aftermath of political transitions from authoritar-
ianism to democracy as occurred in Latin America, South Africa and Eastern
Europe (Teitel 2008: 1), a set of countries that have established modern
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and functioning state institutions. By the end of the twentieth century,
however, TJ has increasingly been applied to nation-building plans, thus
confronting new dilemmas stemming from a lack of good governance
frequently associated with the failed or fragile state paradigm (Bell 2009: 12).

One concern about this shift in focus relates to the slowness of TJ to learn
from previous challenges, if not failures. The extent of interference of the
political sphere into the field of TJ can constitute an obstacle for the implemen-
tation of this form of justice (Hayner 1994: 635–636). The democratisation in
post-communist East European countries, for instance, did not overcome highly
fragmented political will, which lead to manipulated employment of TJ, such as
ad hoc uses of lustration schemes to undermine political opponents (Kiss 2006:
927–928), coupled with a limited and disaffected participation of the population
at large. Moreover, TJ has long neglected the economic component of political
transitions and the relative processes of reconciliation (Miller 2008: 267). Apart
from issues of socio-economic distribution and equality (Kiss 2006: 927), an
increasing number of post-conflict countries applying TJ mechanisms face
the challenge of economic development (De Greiff 2009: 29). Collectively,
these factors contribute to compromise transitions and bring about incomplete
reforms, opaque institutions, rampant corruption as well as difficulties in the
protection of marginalised communities, such as women, internally displaced
persons, refugees and minorities (Hovil 2013: 1; McGregor 2008: 64).

These dilemmas are coupled with new concerns, in particular the changes in
the types of violence and the actors involved; whereas the experience of the first
wave of TJ accounted for state-driven crimes – that is, genocide, war crimes and
crimes against humanity –when it comes to ongoing and post-conflict situations,
TJ engages many non-state violent actors and new crimes (ICTJ 2015a). Links
between transnational illegal activities, financing of terrorism and insurgents are
well grounded in two literatures. On one side, the crime-terror continuum
model illustrates the dynamics through which the relationships between terrorist
and organised crime groups tightened during the 1990s in terms of alliances and
overlapping of strategies (Makarenko 2004). On the other hand, studies on the
criminogenic effects of transition on social order highlight the predatory nature
of criminal organisations that take advantage of the limited effectiveness of states’
institutions to impose social control norms (Williams 1997).

Hence, a growing number of practitioners argue that the traditional
approach of TJ should transform so as to investigate the roots and criminal
implications of long-term political instability (Laplante 2007: 147; Mani
2008). Corruption and the illegal trafficking of natural resources, for
instance, have led to several attempts to re-categorise these transnational
crimes as international ones, and as such subject to international law provi-
sions and TJ procedures (Bantekas 2006; Carranza 2008). Similarly, con-
temporary forms of terrorism are emerging challenges for TJ. This chapter
examines how this form of justice has dealt with terrorism and what are the
future prospects for the application of instruments of TJ to terrorism by
focusing on the following questions: Which acts of terrorism fall under the
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umbrella of transitional justice? What mechanisms of transitional justice can
be applied to terrorism acts in order to promote issues of reparation and
prevention?

APPLICATION TO TERRORISM

Terrorism is a well-established phenomenon that has been portrayed in various
ways throughout history. According to time and circumstances, terrorism has
been interpreted as a freedom fighting, a criminal activity or a tool of repres-
sion; likewise, several disciplines have analysed it, including international law,
international relations, political science and criminology, each of which offers a
unique perspective. While international law has long dealt with terrorism to
establish a legal basis for international cooperation, international relations
investigates the impact of terrorism on world politics in terms of increased
security challenges and responses (Evans 2002). In a similar fashion, criminol-
ogy and criminal justice have recognised the criminogenic implications of
political violence (Ruggiero 2006) and applied crime prevention tools to the
study of terrorism. Political science, on the other hand, examines the forms that
terrorism can assume.

Contemporary studies on terrorism, in fact, highlight the shift in motiva-
tions behind the engagement of individuals in terrorist groups. Some current
scholarships identify three waves of terrorism since the end of World War II:
the first was driven by nationalistic and anticolonial fervour, the second by left-
and right-wing political ideals, and the third by religiously motivated beliefs
(White 2005: 69–72). Apart from its ideological underpinnings, terrorism has
increasingly gained transnational dimensions, and afflicts unstable contexts.
The political instability represents the primary target of TJ, thus explaining
the interest of this form of justice towards terrorism. When a country’s recur-
rent violence is caused, among other reasons, by terrorist acts, TJ can intervene
with measures to target them.

There are two theoretical approaches that justify the inclusion of terrorism
within the field of TJ: the reparative component of this form of justice and its
preventive objectives (Renner 2012; Hoyle 2012). Reparations emphasise the
idea of redressing the harm caused by a substantial part of society as a result of
massive violations of human rights through extrajudicial measures (Laplante
2014: 66). They can take various forms – from individual monetary compensa-
tions to community health programmes, from land restitution to public com-
memorations – and combine material and immaterial elements with individual
and collective features. On the individual level, the performance of collective
memorial services, such as public demonstrations or the establishment of a
national commemoration day, can restore among victims and their families a
feeling of inclusion within the society and create wide societal respect towards
them. Practices of memorialisation, indeed, spread globally since the 1970s
(Buckley-Zistel and Schäfer 2014: 8–9; Impunity; Watch 2013: 3) and
have become an emblem of TJ to the extent of being interpreted by the UN
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Human Rights Council as “cultural rights” that shape the social structure of a
community (Shaheed 2014: 3).

In cases of long-term conflict, where terrorism is a weapon of war, reparative
measures can help the society to cope with extensive terrorist acts. Memorials
and public ceremonies, for instance, are common tools Northern Ugandan
communities used, to remember the victims of the armed clashes between the
government and the Lord Republican Army (Hopwood 2011: 3). Likewise,
steles, monuments and murals commit to the memory of the long conflict
in Northern Ireland (Viggiani 2014). The impact of memorialisation on frag-
mented societies, however, is still controversial (Buckley-Zistel and Schäfer
2014: 2). Public ceremonies and physical memorials are interpreted differently
according to the group identity (Rolston 2010: 290–291), and often the
choice to commemorate one event, and how to engage in the memorialisation
(Hamber et al. 2010: 390), triggers political and emotional responses which
consolidate divisions and perpetuate violence (McDowell and Braniff 2014:
39–40). In Northern Ireland, for instance, vandalism against memorials of the
victims of the Troubles is common (Pinkerton 2012).

Contrary to symbolic measures, material compensation is less applied
within TJ projects. The reason lies in the exceptional nature of violence
characterising a conflict (Laplante 2007: 166). Although the right of restitu-
tion is recognised under international standards (Office of the United
Nations High Commissioner for Human Rights (OHCHR) 2008: 6), it is
problematic to economically quantify physical and psychological damages.
Moreover, the high number of victims can hamper an equal distribution of
material compensation among them; this is particularly true in the aftermath
of a long-lasting war, where the economic, financial and natural resources of
a country have severely diminished, hence making monetary compensation
economically unsustainable. Political issues are a further obstacle to reparative
instruments. A country recovering from a conflict, indeed, may prioritise the
measures of TJ to adopt in accordance to the perceived urgency of actions; in
this sense, fully compensated victims can be a secondary concern as opposed
to the reform of the political, judicial and financial institutions (Barsalou and
Baxter 2007: 8), and the reconstruction of infrastructures (Malarino 2012:
693–694).

Prevention is the other component of TJ, a concept embedded in the history
and theoretical framework of this form of justice (McGregor 2013: 30). All its
instruments share, to a different extent, this ideal. The prosecution of crimes
responds first to a punitive approach, coupled with a negative individual and
collective deterrence (Ambos 2009: 32). Fact-finding mechanisms merge the
demand for truth with the wish to impede history from repeating itself; the reform
of state institutions aim at their transformation “in order both to safeguard the
democratic transition and to prevent the recurrence of human rights abuses”
(Duthie 2007: 30).

When it comes to terrorism, there is overall agreement on the importance of
prevention in the context of TJ. In theory, acts of terrorism addressed, directly
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or indirectly, by instruments of TJ do not present controversy in terms of
preventive measures; in practice, however, this form of justice has seldom
included terrorism in either the mandate of truth commissions or criminal
prosecutions. Contemporary forms of international terrorism, in particular,
display a dichotomy with respect to prevention due to the distinction between
military and criminal justice responses (Hughes 2011: 24–25). On the one
hand, the threat to the stability and well-being of both states and the interna-
tional community is the underlying framework of military approaches to terror-
ism; thereby, the role of the army in counterterrorism is multifaceted, shaped as
response to open hostilities and ranges from intelligence gathering to hostage
rescues, from the training of military forces to the recourse to targeted killings
(Hughes 2011: 38–58). On the other hand, criminal justice interprets terror-
ism as a crime (LaFree and Hendrickson 2007: 782); apart from identifying
and trying the perpetrators, criminal justice provides room to preventive
goals. Demobilisation programmes, for instance, focus on the disarmament
and reintegration of former terrorists and extremists within the society
(OSCE 2014).

THE RELEVANT ACTS OF TERRORISM AND THE DIFFERENCE

BETWEEN STATE AND NON-STATE TERRORISM

Two issues have to be examined to address the inclusion of terrorism within
TJ schemes: first, the definition of terrorism under national and international
law and, second, the difference between state and state-sponsored terrorism as
opposed to non-state terrorism. At domestic level, terrorism is defined by a
country’s criminal code, which usually includes a list of acts. In the United
Kingdom, for instance, the Terrorism Act (2000) and the Anti-Terrorism,
Crime and Security Act (2001) define the crime at issue as an act or threat
thereof “designed to influence the government or to intimidate the public or a
section of the public [ . . . ] for the purpose of advancing a political, religious or
ideological cause” (Terrorism Act 2000, s.1 (b), (c)). The national dimension
of terrorism is not problematic in terms of prohibited actions and their
persecution.

At international level, however, the situation is fragmented as a clear-cut
definition of the phenomenon under international criminal law is lacking.
Transnational terrorism has been criminalised in several international conven-
tions, for example by the Terrorist Bombing Convention (1957), the
Financing Convention (1997) and the Nuclear Terrorism Convention
(2005) as well as United Nations Security Council (UNSC) Resolutions. The
UNSC Resolution 1566/2004, translating at international level the domestic
approach, defines the phenomenon through its intended harm. Accordingly,
international terrorism aims “to provoke a state of terror in the general public
or in a group of persons or particular persons, intimidate a population or
compel a government or an international organization to do or to abstain
from doing any act” (UNSC Res. 1566/2004: para. 3).
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Despite the identification of acts commonly acknowledged as being
terroristic (Young 2006: 64), terrorism is recognised as an international
crime solely when it falls under the categories of war crimes and crimes
against humanity (Cryer, Friman, Robinson and Wilmshurst 2014: 343).
Importantly, only as such can it be included in the mandate of TJ or an
international tribunal.

Other mechanisms of TJ are less concerned by the difference between
domestic and international legislations. The reason is to be found in the
nature of TJ itself, which is oriented towards a combination of the two
elements. Beside the concurrence between international and traditional
forms of justice – as in Rwanda where customary Gacaca courts operate
alongside the international criminal tribunal (Bornkamm 2012: 49–76;
Clark 2011) – an increasing number of international actors support long-
term TJ schemes (Hansen 2014: 107), including UN and European Union
agencies and international NGOs, such as the International Center for
Transitional Justice (ICTJ). In the context of state-building in the
Balkans, for instance, the European Union has sponsored security sector
reforms and missions enhancing the rule of law, such as the EU Rule of
Law Mission in Kosovo (EULEX) and the EU Police Mission in Bosnia and
Herzegovina (Aitchinson 2011: 86–89; Davis 2010).

The second issue that tests the feasibility to include terrorism within the frame-
work of TJ refers to the actors who perpetrate the crime. In this respect, the
literature distinguishes between state and state-sponsored terrorism as opposed to
non-state terrorism. The concept of state terrorism applies when state agents turn
to repressive tools to be used against the country’s population to suppress political
opposition and maintain order (Blakeley 2010: 14). Widespread practices of state
terrorism span from forced disappearance to illegal detention, from kidnapping to
torture to unlawful killing. The dictatorships in several Latin American countries
during the 1980s are among themost known and investigated cases of this form of
terrorism (Davis 2013; Sikkink 2011; Cardenas 2009).

In one of the most accredited research on the nature and forms assumed
by state terrorism, Blakeley (2010) define it as jointly comprising the
following three factors: first, an intentional act of violence against indivi-
duals, or a threat thereof “if a climate of fear has already been established
through preceding acts of state violence”; second, the official capacity in
which the perpetrator is acting; and third, the mental element of the crime,
that is the objective to “induce extreme fear in . . . [the] victim[s]” (Blakeley
2010: 15).

State-sponsored terrorism constitutes a category of state terrorism; the differ-
ence between the two forms lies, once again, in the actors involved. Whereas one
is pursued by public servant, the sponsored version is perpetrated by civilians
who enjoy close connections with the government. According to Cohan (2002),
state-sponsored terrorism includes passive and active forms, and range from
the tolerance to terrorists and extremists to an active sponsorship (Cohan
2002: 90–91). This form of terrorism is often carried out by paramilitary groups;
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this was the case in Colombia, where paramilitaries unified under the acronym
AUC (Autodefensas Unidas de Colombia) systematically kidnapped and killed
civilians and guerrilla members (Raphael 2010: 173–174).

Non-state terrorism, on the other hand, has witnessed a shift from the
historically crystallised notion of “one’s freedom fighter is another terrorist”
(Cassese 2008: 162–164) as a result of the evolution of international terrorism.
Whereas the typical idea of non-state terrorism comprises insurgents and armed
political wings who try to overthrow the political establishment – such as the
Red Army Faction (RAF) in Germany or the Popular Front for the Liberation
of Palestine (PFLP) – at present the predominant frame pictures transnational
networks of cells and individuals, as in the case of Al-Qaeda and its associated
organisations.

Regardless to the typology, however, the aspect that all forms of terrorism
share is to spread among the targets – whether they are a government, the
population at large or the insurgency – the feeling of threat, insecurity and
terror.

THE MECHANISMS OF TRANSITIONAL JUSTICE THAT CAN

BE APPLIED TO THE ACTS OF TERRORISM

Following its increased application in violent and volatile transitions, TJ can
play a positive role in the field of counterterrorism in such contexts; in order to
assess its contributions, this section analyses three mechanisms of TJ: truth
commissions, criminal proceedings and security sector reforms.

Several reasons explain this choice. First, these mechanisms characterise the
majority of TJ experiences. This circumstance has guaranteed to such instru-
ments the opportunity to accumulate over time the necessary know-how to
respond to extensive patterns of violence, as in the case of prolonged terrorism
threat. Second, each mechanism deals with a specific angle of the transitional
puzzle. Whereas truth commissions seek to establish facts and are extrajudicial
instrument, criminal trials respond to criminal justice purposes and aim to
punish perpetrators in accordance to the level of their participation in unlawful
activities (Teitel 2001: 40–41). Although the different perspectives pursued
by truth seeking and criminal justice can give rise to tensions (Ambos 2009:
23), their combined effects equip the overall process of TJ with the possibility
to appraise multiple aspects and fill the missing pieces in an all-embracing
landscape.

Third, each mechanism brings the skills of fields external to TJ (Bell 2009: 9),
hence enriching the knowledge of this form of justice and increasing the like-
lihood to implement successful programmes. In this sense, security sector reforms
are exemplar in that they integrate peace-building and TJ schemes. In contexts of
ongoing and post-conflicts, the reform of security and criminal justice sectors
responds to issues of socio-economic reconstruction and development as much as
of the need to establish and respect the principles of good governance and rule of
law (Patel 2009: 263; World Bank (WB) 2011; Bleiker and Krupanski 2012).
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The disarmament of paramilitary and insurgent groups, the training of law
enforcement, judicial and security personnel are measures aimed to reduce the
level of violence and meeting peace and development criteria.

TRUTH COMMISSIONS

Following the appointment of the first truth commissions in Latin America
during the 1980s, the use of this instrument has spread worldwide, becoming
one of the symbols of TJ. According to Amnesty International (2010), around
forty truth-and-inquiry commissions have been established in the past four
decades (AI 2010: 8–10). Although their diffusion is interpreted in view of
their core values, which focus on the recognition and protection of victims and
the promotion of reconciliation among the whole society (Gónzales 2013: 5–7),
critical studies highlight that inherent practices of truth commissions, such as
publicly listing the names of perpetrators (Hayner 1994: 647–648) and granting
them amnesties, can promote impunity (Bakiner 2014: 26), increase the victims’
frustration and lead to revenge cycles (Elster 2012: 83). As defined by the ICTJ,
truth commissions are “non-judicial, independent panel of inquiry typically set
up to establish the facts and the context of serious violations of human rights or
of international humanitarian law in a country’s past” (ICTJ 2008: 1).

The delicacy of the situations confronted by truth commissions requires that
their mandates comprise some requisites. In the first place, these instruments
should be granted independence from political and judiciary powers. The full
autonomy of the members of the commission not only promote a public image
of transparency and trustworthiness, but it also give to them the instruments to
freely investigate (Ambos 2009: 46) and, in turn, produce truthful reports and
policy advices. Besides independence, the essential requirement for a truth com-
mission is flexibility (International Center for Transitional Justice (ICTJ) 2008: 2).
The fact that TJ deals with extraordinary situations implies that each commission
should seek truth and reconciliation throughout the most suitable tools for the
country. Several instruments can serve this purpose. Hearings are by far the most
used, for they offer direct reports of the facts. Although they are habitually
conducted in public assemblies, closed hearings can be held to avoid a climax of
tension (Democratic Progress Institute 2012: 29–30) and to protect the victims. In
Tunisia, for instance, the preliminary sessions of the Truth and Dignity
Commission made possible for women victims of violence to testify in closed-
door meetings (ICTJ 2013). Other tools, complementary to hearings, include the
publication of final reports, the creation of documentary and research centres,
archives, and public commemorations (ICTJ 2011). They meet the reparative
criteria of making victims and their families visible, and bring the society to terms
with its past.

All the instruments accessible to truth commissions can be beneficial to a
society that has experienced prolonged and extensive acts of terrorism,
although only few commissions expressly mention terrorism either in the
mandate or in the published report. The Truth and Reconciliation
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Commission of Peru, in fact, represents the only case where the mandate
explicitly invested the members with the power to investigate the terrorist
methods used by the state, the Shining Path and the Túpac Amaru
Revolutionary Movement, along with assassinations, torture, disappearances,
displacement and other serious human rights violations (CVR 2003).

Amore common situation is the description in the report of episodes of state or
state-sponsored terrorism following the evidence presented during the hearings,
even if terrorism was not included within the scope of the commission’s actions.
For instance, the Truth Commission to Impede Impunity in Ecuador stated in its
report that grave human rights abuses were committed during the four-year period
of President Cordero’s government (1984–1988), as a consequence of a systema-
tic and generalised policy of state-sponsored terrorism (CVII 2010).

The sporadic inclusion of terrorism in the mandate of truth commissions
derives from the unsettled place of this crime under the framework of interna-
tional law as much as from the choice of words in the mandate itself. Whereas in
the first case terrorism cannot be investigated in TJ tools as distinct crime, the
general wording of a truth commission’s statute, coupled with the indepen-
dence of its members, can play a positive role. The mandate of the Truth,
Justice and Reconciliation Commission of Kenya clarifies the point. According
to the Commission Bill (2008), the objective of the inquiry is to establish “an
accurate, complete and historical record” (TJRC Bill, Art. 5 (a)) of the human
rights abuses inflicted to civilians between 1963 and 2008; the crime falling
under the commission’s jurisdiction included assassinations, displacement,
political violence alongside major economic crimes, such as corruption and
the exploitation of natural and public resources.

The expression political violence refers to the use of “physical force in order
to damage a political adversary” (Della Porta 1995: 2); it is a broad term able to
include state and state-sponsored violence and several other behaviours, from
protests to riots, from kidnapping of political figures by part of guerrilla groups
to bombing. The investigation of political violence gives to a truth commission
the elasticity to expand its field of action, embracing terrorism as long as it
obeys a political ideology.

From a general point of view, to acknowledge the extent of harm sustained by
large sectors of the population as a result of terrorism can prove to be highly
beneficial for the affected society. Not only the victims’ right to truth is met, but
also fact-finding schemes are precious to investigate terrorism-related violence,
especially when terror is used as a weapon of war and clarifying the real course of
events is puzzling. Truth commissions can further positively address sporadic
terrorist attacks. Although lone wolfs act alone, they are often inspired by or part
of networks (Bakker and De Graaf 2010: 2–4), and truth commissions can
consider the violent roots of the attack as well as issues of reconciliation.
Moreover, as noted by a leading scholar of TJ, “the public knowledge of the
identity of wrongdoers may, at least partially, serve the purpose of justice” (Elster
2012: 83). This statement, however, highlights the main dilemma faced by truth
commissions: the prevalence of truth over justice. This occurs when the
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participation of perpetrators to such schemes is conditional to the grant of
amnesties, full or partial. In this case, the unveiled crimes either go unpunished
or perpetrators receive reduced sentences, with the consequence of disregarding
the victims’ right to justice (Slye 2002: 192–193; 198). The ambivalent relation
between truth and justice explains the tensions between commissions and the
criminal justice mechanisms of TJ, as it is addressed in the next section.

CRIMINAL PROCEEDINGS

The criminal justice dimension is an essential element of TJ. Although the term
transitional justice was coined with reference to the transitions in Latin
America and Eastern Europe in the 1990s (Teitel 2008: 1), some scholars
trace the origins of this form of justice back to the military tribunals of
Nuremberg and Tokyo following the end of World War II (Teitel 2003: 70).

Although they have been criticised as imposing “the victors’ justice over the
defeated” (Cassese 2008: 322), these tribunals are considered the antecedents of
TJ for they presented elements successively integrated in contemporary TJ
schemes. It is within the framework of the military tribunals that first evolved
the idea to select the cases to prosecute according to the criteria of gravity
and representativity. As in many present-day trials, such as in Colombia and
Cambodia, post–World War II criminal justice schemes only tried and prosecuted
those people responsible for the planning and organisation of core international
crimes (Cassese 2008: 323). Furthermore, the military tribunals introduced
crimes against humanity and crimes against peace within the international law
prohibition (Cassese 2008), thus orienting the international criminal framework
towards present developments (Laplante 2007: 93); the origin of the ad hoc
tribunals for Rwanda and Yugoslavia and the International Criminal Court,
indeed, are rooted in the experience of Nuremberg and Tokyo (Teitel 2003: 70).

Criminal proceedings respond to three objectives: ensuring the punishment of
serious crimes, deterring such crimes and providing justice to victims (Banks
2013: 106–113; 118–120). Ensuring punishment of terrorism can be proble-
matic, despite the focus of criminal trials on individual responsibility, which
makes them suitable to address all types of terrorism; whether terrorism is
classified as state, state-sponsored or non-state terrorism, the single act is carried
out by individuals. It could be argued, however, that there is an asymmetry
between the national and international dimensions of criminal law with respect to
the principle of legality (or nullum crimen sine lege principle), which states that an
act cannot be punished as a crime unless provided by law (Gallant 2009: 11–12).
Whilst domestic criminal law recognises the crime of terrorism, under interna-
tional criminal law it is not yet a distinct crime and a person can be tried for
terrorism as long as it is a sub-category of war crimes or crimes against humanity.

A key issue on the applicability of criminal trials to terrorism is their potential
conflict with truth-seeking mechanisms, a problem defined as the peace versus
justice dilemma, whereby truth commissions are suspected to weaken the process
of justice when they agree on granting full or limited amnesties to perpetrators as
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condition for the full disclosure of the crimes committed (Hayner 2002: 86).
Since the voluntary confession of a punishable crime is unlikely, it is said, incen-
tives are needed to ascertain the truth, which is the first pillar to pacify a country
emerging from social and political conflicts (Ambos 2009: 23). Moreover, amnes-
ties can be politically motivated when negotiations are held with the former
political or military elites, who committed or ordered the serious breaches of
human rights to be committed (Bassiouni 1996: 12). Although the use of blanket
amnesties is nowadays rejected, the legal community is still divided between the
faction supporting conditional amnesties for they better promote reconciliation
and bring political stability (Dugard 1999: 1005–1006), and those who highlight
the contradiction to build a democratic regime when justice is set aside (Ambos
2009: 23–25). Some scholars, however, have highlighted that the relationship
between peace and justice is far more complex than it first appears (Bassiouni
1996: 11–12; ICTJ 2009b). Truth commissions provide justice to victims when
they are established in countries where the criminal justice system is inexistent, or
corrupted (Hayner 2002: 87), whilst long-lasting peace is built on the credible
commitment of new governments towards justice and accountability, which are
achieved through the punishment of serious crimes (Elster 2012: 84, 88).

A further complication arises from the nature of the transitional mechan-
isms. As mentioned above, national courts have jurisdiction on the relevant
crimes envisaged in the domestic criminal code, thus posing little problems
over terrorism offences. The international level, however, is more fragmented.
Of the international tribunals operating within the framework of TJ, only the
Special Tribunal for Lebanon has jurisdiction over terrorism as a distinct crime
(Art. 1, STL Statute 2006). The International Criminal Tribunal for Rwanda
(2010; Art. 4, ICTR Statute), the Special Court for Sierra Leone (Art. 3, SCSL
Statute 2002) and the Extraordinary African Chambers (Art. 7.2 (d), EAC
Statute) envisage the crime of acts of terrorism as a violation of common Article
3 of the Geneva Conventions. The remaining tribunals – that is, the
Extraordinary Chambers in the Courts of Cambodia (ECCC 2004), the
International Criminal Tribunals for the Former Yugoslavia (ICTY 1999,
2006, 2007, 2009), the Special Panels for Serious Crimes in East Timor, the
Regulations 64 Panels in the Courts of Kosovo, and the International Criminal
Court (ICC 1998) – do not include terrorism in their mandates. Complying
with the established approach of international criminal law, terrorism would
follow under the ICC competence solely as specification of a core international
crime (Van Der Vyver 2010: 540; Cohen 2012).

Some features are worth mentioning. First, the ICTR and the Extraordinary
African Chambers have never prosecuted cases of terrorism.1 Second, the Special
Court of Sierra Leone has charged several people indicted with “terrorizing [the]
civilian population and collective punishment” (SCSL 2003 Documents),2

including Charles Taylor, former President of Liberia, who has been convicted
in 2013 for having pursued a “campaign to terrorize the civilian population of
the Republic of Sierra Leone” (SCSL 2013, Prosecutor v. Taylor, para. 402,
AC). Third, the ICTY has investigated terrorism in the Galić case, basing its
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jurisdiction on customary international law (Prosecutor v. Galić, para. 87–90,
AC). Between September 1992 and August 1994, the city of Sarajevo was
subjected to a “campaign of shelling and sniping” carried out by the Serbian
Army, and in particular by the Sarajevo Romanija Corps under Galić command,
that resulted in the death of hundreds of people (Prosecutor v. Galić, para. 2–4,
Indictment); in this respect, the Trial and Appeal Chambers charged Galić with
the “crime of acts or threat of violence the primary purpose of which is to spread
terror among the civilian population” (Prosecutor v. Galić, para. 69, AC). A
similar approach was followed by the Court in other instances (Prosecutor v.
Blagojević and Jokić, para. 589, TC). Finally, the Special Tribunal for Lebanon
represents an exception in the international landscape for it is the first and only
tribunal of international character – that is, combining Lebanese and foreign
personnel – whose scope is to prosecute terrorism alone (STL 2010a: 1). In fact,
the tribunal investigated the 2005 bombing where the Lebanese Prime Minister
Hariri died along with twenty-one people, and related violence (Art. 1, STL
Statute). Interestingly, the jurisdiction of the tribunal was grounded on the
provisions of the domestic criminal code “relating to the prosecution and
punishment of acts of terrorism” (Art. 2(a), STL Statute).

The second purpose of criminal prosecution is to enforce deterrence in the
society. This concept has several applications in the context of TJ. At the first
individual level, trials aim to impede the ability of the single indicted person to
violate the law again. In addition, deterrence has a collective scope; in this case,
highly symbolic proceedings are part of a wider process of socialisation, whereby
norms are “communicated and reinforced” (Dancy et al. 2013: 8) to state officials
and the general public. Positive outcomes of criminal justice then entail the
promotion of the rule of law and the maturing of a legal culture in all layers of
the society.

Finally, criminal proceedings can produce a domino effect at regional level.
Some authors have linked the establishment of successful trials of serious crimes
in a country with the increase of similar prosecutions in neighbouring countries
(Kim and Sikkink 2010). This process has been described by Sikkink and
colleagues (2010) as a justice cascade, according to which in the past three
decades lawsuits against international crimes has intensified globally. Likewise,
crimes of transnational nature have reached new recognition, including inter-
national corruption and terrorism.

The third goal of trials is to ensure the respect of the rights of the victims, in
particular the rights to participation and reparation. To this end, the Special
Tribunal of Lebanon has established a Victims and Witnesses Unit that has the
mandate to “facilitate the appearance of victims and witnesses before the
tribunal” (STL 2010b). Victims receive psychological support, technical assis-
tance to testify and are entitled to protective measures during trials (STL
2010b). A similar section has been created within the ICC. In addition,
criminal proceedings conform to the reparative notion of justice. The provision
of some form of compensation to the victims and their families has become a
general and often compulsory rule embraced by all tribunals. In Colombia, for
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instance, the Law on Victims (2011) listed monetary compensation, rehabilita-
tion and land restitution as the main tools of reparative justice.

When applied to terrorism, criminal prosecutions show both advantages and
disadvantages. On a general perspective, trials of terrorists acknowledge the
aims of criminal justice. In case that state and state-sponsored terrorism is
involved, deterrence can positively change individuals and the society as a
whole, especially if coupled with vetting practices. The effective participation
of victims is a key element, too. Long-lasting periods of terror in a country not
only affect the well-being of communities, but also create feelings of anger,
insecurity and revenge among the population that can be redressed by taking
part in the criminal justice system. Moreover, the combination of retributive
and restorative justice instils in the victims the perception that the justice
system respects the needs of the vulnerable part of the society, further strength-
ening the legitimacy of state institutions.

On the other hand, some flaws are intrinsic to the circumstances. Compared
to public officials, non-state actors are less concerned with criminal trials, in
particular if they pursue violence as an instrument to destabilise and dismantle
the established system. The crucial problem, however, is represented by the
scale of terrorism; in cases of extended and protracted attacks, the efficacy of
criminal justice is constrained by temporal and financial issues. International
tribunals have restricted temporal scope and mandate, and they can prosecute
only a minor number of persons since the investigation behind each case are
expensive and prolonged in time.

To fulfil their goals, international and hybrid tribunals need to meet certain
criteria. Above all they need to be independent from the social, political and
economic environment in which they operate, so as to attain credibility, legiti-
macy and efficacy (MacKenzie and Sands 2003: 274). For this reason, the
establishment of international tribunals is complementary to the dismissal of
domestic or hybrid forms, due to their unwillingness or inability to genuinely
prosecute crimes (Art. 17(2), (3), ICC Statute) and political divisions.
Furthermore, courts should respect the procedural fairness of trials. As applied
to the judiciary, the concept of procedural justice (Tyler 2003) entails that at all
stages of the proceeding, investigators and prosecutors conform to civil liberties
and human rights laws (Schwartz 2012: 1; Cherney andMurphy 2013), and that
judgements are effective and proportionate to the involvement of the indicted in
the execution of acts of terrorism. Wide political and social legitimacy of courts
and criminal justice at large, coupled with a fair decision-making process (Tyler
2003: 298–299), strengthen the cooperation between the parties and ensure
that justice is achieved (Hough et al. 2010: 205; Thomassen et al. 2014).

SECURITY SECTOR REFORMS

Although they originate outside of TJ, security sector reforms are nowadays
considered a substantial element of institutional reorganisation in transitional
countries. Indeed, they combine TJ, development and state-building
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approaches (Jackson 2015), being their underlying idea to restructure a
dysfunctional system so as to enforce accountability measures and preserve
the rule of law (ICTJ 2015b).

The actors in force in the security sector are several, and are traditionally
divided in the following categories according to their responsibilities: first,
core security actors, which include the armed forces, the police, intelligence
and security services, civil defence forces, and militias; two, management
and oversight bodies, including the executive, the defence, internal and
foreign affairs ministries, and traditional authorities; three, the justice sys-
tem, inclusive of the judiciary, the ministry of justice, prisons and correction
institutes, and customary justice; and finally, non-statutory security forces,
such as liberation armies, guerrilla and paramilitary groups, private security
companies, and political party militias (Wulf 2004: 5). In order to address
the specific needs of each actor, security sector reforms have developed
various mechanisms, which range from vetting to staff training, from dis-
armament to reintegration schemes.

Transitional countries can benefit from the comprehensive reorganisation of
these sectors in many ways. Apart from an enhanced process of democratisation, a
government that endeavours to undertake reforms is likely to increase its internal
and international legitimacy. Moreover, it can reach the necessary stability to
inspire confidence in political and economic regional actors, and improve both,
its own and the regional economy (DCAF 2009: 5). Based on these rationales,
security sector reforms are now pillars of the policies undertaken by all major
development agencies and international organisations, including the Department
of International Development, the World Bank, the UN and the European
Union, and the Organisation for Security and Co-operation in Europe.

Security sector reforms are instrumental to counterterrorism policies. As a
result of the involvement of repressive security and criminal justice apparatus in
serious violations of human rights, including acts of terrorism, their reorganisa-
tion is a key goal for a newly established regime. In this context, reforms
amount to the dismissal of public officials who committed terrorist acts, or
aided and abetted the perpetrators. Death squads, secret police and special
army units are dismantled and their members subject to identification pro-
grammes and thorough evaluations of their suitability for public service (Azad
et al. 2009). The judicial body is reformed in a similar fashion. The purpose of
these processes is to create law-abiding and transparent law enforcement
bodies, which are willing to investigate and prosecute violence related to
state and state-sponsored terrorism.

In addition, reforms incorporate the training of security personnel so as to reach
a high level of professionalism. Despite the acknowledged importance of security
system governance (Ball 2005: 27), security sector reforms are controversial when
adopted in highly unstable countries and with external intervention. Current
scholars highlight that the efficacy of security sector reforms in conflict or failed
states is minimal, for a central authority is lacking and the security forces pledge
allianceswith one or the other party in conflict (Wulf 2004: 6–9). Conflicts result in
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high level of uncertainty in terms of membership to, organisation of and effective
state control over security sectors (Azad et al. 2009: 5).On its side, the involvement
of external actors, such as development agencies or internationally led military
missions, can lack the recognition of the population, thus increasing themistrusted
relations between people and their country’s institutions. Afghanistan is often
indicated as an example of failed security sector reform, where the presence of
internationalmilitary forces, the high political and geographical fragmentation, and
a strong drug economy are considered the primary reasons for unsuccessful institu-
tional reforms as well as increased frustration among the population (Ayub et al.
2009: 15).

In contrast, countries where a transitional process is ongoing are more
conducive to effective reforms. In this case, the willingness of the ruling elites
to commit to peace, coupled with demobilisation programmes and the parti-
cipation of the civil society, results in legitimised and participated institutional
reforms (Wulf 2004: 7). In Northern Ireland, for instance, police reform was
one of the main points of the peace agreement between the British and Irish
governments and the Northern Ireland’s political parties (Geneva Centre
for the Democratic Control of Armed Forces (DCAF) 2009: 5), and widely
welcomed by the population, along with the disarmament of the Irish
Republican Army.

Disarmament, demobilisation and reintegration (DDR) is a further instru-
ment suitable to respond to and prevent terrorism. Its primary purpose is to
disarm combatants, members of militias, paramilitary and guerrilla groups, and
provide them the tools “to integrate socially and economically into society by
finding civilian livelihood” (IDDRS 2006: 6). Although it exceeds the bound-
aries of institutional reforms, DDR is included in the framework of security
sector reforms since it targets security issues in post-conflict countries (Patel
2010: 2).

Traditionally engineered in a peace agreement, DDR develops along two lines
of action. On one side, armed actors who disarm, receive economic and psycho-
logical support to get involved in the society, which includes programmes to
redress violence, confrontation with former extremists, combatants and terrorists
who successively reintegrated. Alternatively, combatants can join the military and
security forces once they are declared fit for duty (Geneva Centre for the
Democratic Control of Armed Forces (DCAF) 2009: 6–7).

DDR displays its full potential for long-term counterterrorism when it is
directed to non-state and state-sponsored terrorism. The reason lies in both the
non-institutional nature of terrorism and its large scale membership, which
makes it necessary to find arrangements alternative to the reform of public offices.
Demobilisation and disarmament, in particular, are better suited than security
sector reforms to deal with the control and disposal of small arms (UNDDR
2010: 4), which represent the primary source of violence endurance in conflicts.
Moreover, the reintegration of former combatants and terrorists encompasses the
broader goals of TJ to long-term peace and social and economic development.
Although it can address both individual members and the group as a whole,
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DDR is commonly a collective measure agreed between the government and the
leaders of the group. In 2005, for instance, the commanders of the paramilitaries
agreed with the government of Colombia to disarm collectively in exchange
for lenient prosecutions for them and amnesties for the remaining members
(HRW 2005). Similarly, complete demobilisation is one of the key issues under
discussion between the Colombian government and the FARC.3

The combination of disarmament and reintegration represents the strength of
DDR as it focuses not only on contingent factors favouring cyclical violence, but
also on the reinforcement of social control at formal and informal level. Whereas
disarmament reflects on the availability of weapon in the society at large, through
processes of socialisation, confrontations with former combatants, peers and
families, and local forms of justice, terrorists and extremists can be encouraged
to abandon violence and meet the ultimate goal of deradicalisation in the society
(Singh 2010: 2; Duthie 2009: 228–261). DDR, however, faces various difficul-
ties. In the first place, the tools available to DDR require long-term commitment
by all parties involved; although disarmament can be completed in few years,
deradicalisation and reintegration are lengthy and costly processes. Moreover,
DDR cannot permanently solve the threat of terrorism nor diminish the level of
violence in the society unless it is complementary to trials, truth commissions and
institutional reforms (Patel 2009). Finally, this tool of TJ can bring unforesee-
able consequences. In Colombia, for instance, many members of the paramili-
taries failed to reintegrate in the society and joined ordinary criminal
organisations (Saab and Taylor 2009).

CONCLUSION

This chapter provides an overview of the application of TJ mechanisms to
terrorism. In so doing, it assessed two lines of enquiry: one addressed the acts
of terrorism qualified to fall within the framework of TJ, while the other explored
the most suitable mechanisms of this form of justice to counter terrorism.

The application of TJ to terrorism is limited. Several reasons contribute
to the situation. First, the historical development of TJ itself, a multifaceted
and flexible form of justice that evolves in response to new challenges. Born
to redress the harm caused by breaches of human rights, it currently con-
siders the broader socio-economic roots of long-term conflicts. Second, the
decision of the newly established political elite with regard to the scope of
TJ; to prosecute terrorism-related violence can be counterproductive if
social reconciliation is the primary concern of the government. Other
forms of justice can be used in this case, including truth commissions.
Third, since many tools of TJ have an international or hybrid nature, the
lack of a clear-cut definition of international terrorism hinders the applica-
tion of TJ. Whereas an operational definition of terrorism in time of peace
exists (Cassese 2006: 934–935), terrorism has not yet reached the status of
distinct crime under international criminal law as it falls under the categories
of war crime or crime against humanity.
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The answer to the questions posed at the beginning of this chapter, however,
shows encouraging signs for the systematic inclusion of terrorism in TJ schemes.
Indeed, the mechanisms analysed – truth commissions, criminal proceedings and
security sector reforms – can address state, state-sponsored and non-state terror-
ism. Criminal trials are the tools suited to deal with all forms of terrorism, as they
focus on individual responsibility. The majority of trials dealing with terrorism
were historically held in Latin America within a domestic jurisdiction and
focused on state terrorism. Recently, the ICTY and the Special Court of Sierra
Leone have convicted several defendants on the charge of creating a climate of
terror in the population at large. The most important development, however, is
represented by the Special Tribunal of Lebanon, the first international tribunal to
investigate terrorism as a distinct crime.

Despite their potential, only the Peruvian truth commissions expressly
include in their mandate the investigation of acts of terrorism committed by
the state, the Túpac Amuru Revolutionary Movement and the Shining Path.
Political violence, however, is included in the mandate of other truth commis-
sions. These commissions are crucial to ascertain the historical facts of extensive
use of terrorist methods as narrated by former public officials, combatants and
terrorists.

Security sector reforms represent the latest development of TJ, and despite
the limited application within its framework, they have high potential to tackle
terrorism in the long-term period. They act on two fronts: first, while the
restructuring and training of security and criminal justice sectors personnel
aim to endorse the rule of law, demobilisation programmes are designed to
disarm groups operating outside the law, such as paramilitaries and guerrilla
groups, and second, they help their members to re-enter the society. Security
sector reforms and DDR programmes have been applied worldwide as state-
building tools; as mechanisms of TJ there are both successful examples, as in
Northern Ireland and South Africa, and unsuccessful ones, as in the case of
Afghanistan. In the past decades, there have been progresses in the application
of TJ to acts of terrorism; however, to further improve the process, more
cooperation between domestic and international actors, and a stronger political
will, must be showed by national elites.

NOTES

1. The Extraordinary African Chambers have been established in 2012. At the time
of writing, the Court is about to start the first trial against the former president of
Chad, Hissène Habré in July 2015. He has been indicted for torture, crimes
against humanity and war crimes; none of the charges include acts of terrorism
(EAC 2013: 156–181).

2. Special Court for Sierra Leone, Documents, available online at: http://www.
scsldocs.org/documents.

3. At the time of writing, peace talks between the FARC and the government of
Colombia are being held in Cuba.
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CHAPTER 7

A ‘Paradigm of Prevention:’ United States
Counterterrorism Strategies in a Transnational

World

Matthew D. Jacobs

INTRODUCTION

Amidst the rubble in lower Manhattan, only days after terrorists hijacked
commercial airliners and crashed them into the World Trade Centers, U.S.
President George W. Bush declared to the assembled crowd of firefighters and
law enforcement officials that “I can hear you, the rest of the world can hear
you and the people who knocked these buildings down will hear all of us soon”
(Silberstein 2002, p.55). Bush’s words proved prophetic, as shortly thereafter,
the United States commenced a global offensive against terrorism. From the
Middle East, to South Asia, and on the home front, American power was
brought to bear on terrorist organizations such as al-Qaeda and its affiliates
dedicated to attacking U.S. interests.

The challenge before the United States in the fall of 2001, the necessity
of crafting a foreign policy for a new threat, was not all-together different
than the dilemma confronting American policymakers in the immediate
aftermath of World War II. At that time, President Harry Truman, and
his national security team debated how best to counter any expansionist
ambitions held by the Soviet Union. Ultimately, concluding that a rebuilt
Europe, a fortified Asia, and pro-U.S. allies in every other corner of the
world were necessary, the United States pursued a globalist vision and
sought what one historian labeled as a “preponderance of power” (Leffler
1992). The obvious difference between the Cold War struggle and the post-
9/11 environment lay in the rise of non-state actors and transnational
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organizations. While Moscow, Beijing, Hanoi, and Havana were easy to find
on a map, following the collapse of the Twin Towers, America’s enemies
could be anywhere.

Since the 9/11 attacks, scholars, security analysts, and policymakers have all
debated how Washington should best confront the new challenges posed by
transnational terrorist organizations. Writing shortly following September 2001,
Georgetown University security expert Bruce Hoffman argued that the United
States must recognize the adaptability of terrorist groups, and counter-terrorism
measures must match that adaptability. He continued that “terrorism is a per-
ennial, ceaseless struggle,” and “for success against terrorism, efforts must be as
tireless, innovative, and dynamic as that of the opponent.” Only a year later, in
2003, the Fletcher School at Tufts’ Richard Shultz and independent journalist
Andreas Vogt posited that a new approach, one which included a doctrine of
preemption, was needed. The authors discarded any argument that a revamping
of American Cold War containment theory was a prescription and noted that
“the lessons from 11 September necessitated a fundamental reevaluation and
overhaul of US policy for facing up to and combating terrorism. This is exactly
what the White House has done through the molding of a new national security
doctrine that adds preemptive military options to the president’s quiver.”
Recognizing the need for a sustained counter-terrorism commitment by the
United States in a post-9/11 world, former Central Intelligence Agency (CIA)
analyst Paul Pillar argued in 2004 that “the chief counterterrorist problem
confronting U.S. leaders in the years ahead will be a variation on an old
challenge: sustaining a national commitment to fighting terrorism even in the
absence of a well-defined and clearly perceived danger.” Focusing his analysis
on U.S. efforts after the potential defeat of al-Qaeda, Pillar wrote that “frag-
ments of al-Qaeda that continue to carry on bin Laden’s malevolent cause and
operate under local leaders as central direction weakens will remain part of the
mix.” He also postulated that “any erosion in the U.S. commitment to counter-
terrorism that may occur in the years ahead will depend not only on popular
perceptions (or misperceptions) of the terrorist threat but also on the broader
policy environment in which national security decisions are made.”

Almost a decade after the 2001 attacks, as the United States waged the
global war on terror, counterterrorism remained a focus of academic
inquiry. Former Defense Department official and professor of international
security Audrey Cronin vigorously argued in favor of a return to “strategic
thinking” for American policymakers as they navigate an ever-changing
counter-terrorism environment. She wrote that “U.S. strategic thinking in
counter-terrorism has aligned comfortably with the sophisticated intellectual
tradition that developed during the Cold War against the Soviet Union.
This is not necessarily wrong, but it is an imperfect fit when applied to
terrorism.” Furthermore, Cronin found fault in an American strategy so
dedicated on long-term counterinsurgency (COIN) campaigns in the
Greater Middle East, and favored a more concerted focus on attacking
the organizational structure of terrorist groups.
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The debates surrounding U.S. counter-terrorism strategies will not soon
cease, in fact, they are likely to greatly increase in the coming years. This
chapter seeks to build on the works by terrorism experts and scholars of the
past decade by comprehensively examining U.S. counter-terrorism strategies
in a post-9/11 world. Since the attack on the American homeland, U.S.
policymakers have been in a search for consensus on how to best confront
terrorist organizations such as al-Qaeda, the Islamic State, and other trans-
national groups. Several important questions confronted American leaders
as the country prepared to combat terrorism. These included determining
just exactly what constituted a threat to the American homeland. Should
Washington chart a strictly offensive strategy? How much should nation
building and the spread of democracy factor into the U.S. approach? What
personal freedoms, enjoyed by American citizens, needed to be curtailed in
order to achieve security? Perhaps the most important question facing U.S.
national security included whether or not global terrorism could be
defeated.

Since the 9/11 attacks, the foundation for U.S. counter-terrorism has
followed, what a former national security official labeled, a “paradigm of
prevention” (Ashcroft 2003). While adhering to approaches based on deter-
rence, preventing potential attacks, and eliminating future threats, the United
States has consistently implemented a program of proactive counter-terrorism
strategies. The George W. Bush administration’s conceptual framework
included three key pillars:

1. Protecting the homeland
2. Capturing or killing suspected terrorists
3. Eliminating state sponsors of terrorism

Bush’s successor, President Barack Obama also adhered to the “paradigm of
prevention,” and in many ways American counterterrorism has not wit-
nessed a fundamental shift since 2009. In fact, Obama accepted the first
two concepts of Bush’s counter-terrorism outlook, protecting the homeland
and capturing or killing suspected terrorists. Where Obama differed, to a
great extent, was on the issue of state sponsors. Opposed to a program of
regime change, where the United States sought to fundamentally alter the
political dynamics inside rogue nations, Obama instead focused his efforts
primarily on dismantling the terrorist network created by al-Qaeda. Often
times, he looked for what can best be described as “targets of opportunity.”
If a top level leader of al-Qaeda found himself in a vulnerable position,
whether in Afghanistan, Pakistan, or Yemen, surgical strikes by unmanned
aerial drones, or small-scale raids by U.S. commandos were viewed as viable
options. Ultimately, the differences in counter-terrorism strategies between
the two post-9/11 U.S. presidential administrations were more often on
approach, not ultimate objective.

This chapter employs a broad approach to U.S. counter-terrorism policy
and begins with a discussion of the pre-9/11 U.S. posture to international
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terrorism. It then shifts focus to how the administrations of George
W. Bush and Barack Obama confronted terrorism on a global scale. Since
that September day in 2001, American leaders and counterterrorism officials
have searched for a consensus strategy, one that most effectively harnessed
U.S. political, diplomatic, and military power. By examining U.S. counter-
terrorism policy both at home and abroad, along with applications of
indirect/direct approaches, military tactics, intelligence, and civilian com-
mitments, a more complete picture of that post-9/11 search for consensus
in U.S. counter-terrorism can be achieved.

THE RISE OF NON-STATE ACTORS AND TRANSNATIONAL TERRORISM

The utilization of terrorism, defined as the use of violence and intimidation
in the pursuit of political aims, has long been an issue in international
security (Oxford Dictionary 2015). Yet, confronting the violent and ideo-
logical aims of terrorist organizations is a relatively new phenomenon for
American foreign policymakers. For much of the twentieth century, the
United States focused on defeating political ideologies wedded to nation-
states. First came fascism in the form of Adolf Hitler’s Nazi Germany and
then a decades-long battle with the Soviet Union’s communist empire. The
superpower conflict, which defined political, economic, and cultural devel-
opments for much of the world, dominated the attention of the United
States. It was not until the 1960s and 1970s that terrorism appeared as a
new foreign policy issue for American leaders. In fact, Washington’s initial
encounter with international terrorism came in 1972 at the Munich
Summer Olympics. Members of the group Black September, now known
to be tied to the Palestinian Liberation Organization (PLO), gained access
to the Olympic village and kidnapped eleven Israeli athletes (Clay Large
2012). After only a few hours standoff, and a failed rescue effort by German
authorities, members of the Black Hand executed all of their Israeli hos-
tages. Such violence, which was aired on television, shocked the world and
introduced American officials to the deadly reach international terrorist
organizations could have. Timothy Naftali, an expert in the history of U.S.
terrorism policies, notes that the attack caught the administration of Richard
Nixon completely by surprise. As a result of what became known as the
Munich Massacre, Naftali writes that “the terms counter-terrorism and
international terrorism formally entered the Washington political lexicon
as the U.S. government established its first groups to manage the problem”

(Naftali 2005, p.55).
The Iranian Revolution of 1979 furthered Washington’s focus on terrorist

organizations as leaders in Tehran quickly began organizing an anti-Israeli
Lebanon-based terror organization known as Hezbollah. At the same time,
U.S. intelligence services, in particular the CIA, began covertly supplying weap-
ons to Arab fighters in Afghanistan contesting the Soviet Union. Moscow’s 1979
decision to deploy troops in order to support an allied government in Kabul
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proved to be a costly judgment. As Soviet soldiers flooded into Afghanistan,
Washington introduced massive amounts of weapon shipments destined for
anyone willing to wage war against Soviet soldiers. In order to defend Islam
against the godless Soviet Union, Arab men from the Greater Middle East
flocked to Afghanistan (Ensalaco 2008, p.125). There, many of them made
use of American-supplied weapons in order to ultimately defeat the Soviets.
Many of these Arab fighters, known as the Mujahedeen, also received support
from a young and wealthy Saudi Arabian known as Osama bin Laden (Riedel
2014; Coll 2005). After making his way to Pakistan, bin Laden established a
network of safe houses where new fighters could stay before embarking for the
battlefield. Ultimately, bin Laden’s complexes became known as the base, trans-
lated into Arabic as al-Qaeda. The legacy of the Soviet invasion of Afghanistan,
and subsequent U.S. covert actions, aided in the creation of training camps
and terrorist networks that would challenge American national security into
the twenty-first century (Kalic 2013, pp.267–268).

Deepening U.S. involvement in the Middle East and South Asia during
the 1980s provoked an increase of terrorist acts directly aimed at U.S.
personnel stationed abroad. The escalation of civil unrest in Lebanon,
followed by an Israeli military intervention against the PLO, prompted
President Ronald Reagan to deploy Marines to the capital city of Beirut.
In April of 1983, an organization known as Islamic Jihad detonated a
suicide car bomb at the U.S. Embassy, killing seventeen Americans (Starr-
Deelen 2014, p.52). Only a few months later the Iranian-supported group
Hezbollah exploded a truck at an American military barracks, killing 241
Marines. Shortly thereafter, President Reagan withdrew all American forces
inside of Lebanon (Simon 2001, p.77). While Munich established interna-
tional terrorism as a global issue, the Beirut bombings demonstrated that
Americans would be targets.

Less than two decades following the Washington’s initial encounter with
transnational terrorism at Munich, the Cold War ended with the revolutions of
1989, the reunification of Germany, and the ultimate collapse of the Soviet
Union. For the United States, the arrival of a one-superpower world offered up
endless possibilities for the expansion of American influence. Yet, while the
conclusion of the superpower conflict created a new order in many ways,
the continued rise of non-state actors illustrated that the post-Soviet Union
world would provide new challenges.

In late February 1993, the specter of international terrorism was brought to
the American homeland when a truck bomb detonated in the parking garage
below the North Tower of the World Trade Center in New York City. The
attack killed six people and injured thousands. A letter sent to The New York
Times by the individuals responsible for the plot shortly after the attack called
on the United States to discontinue its support of Israel and to stop intervening
in the Middle East (Campbell 2008, p.394).

The American response to the 1993 bombing was primarily limited to a
criminal investigation conducted by the Federal Bureau of Investigation (FBI).
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Agents did an excellent job piecing the evidence together, from northern New
Jersey to Pakistan. Very quickly they had several individuals in custody and
soon learned the identity of the plot’s mastermind, twenty-five-year-old
Kuwaiti-born Ramzi Yousef. After having received bomb-making training at
a terrorist camp in Peshawar, Pakistan, Yousef traveled to the United States in
order to initiate the attack. The bureau learned many of the attack details and
quickly ascertained that Yousef had immediately fled the country following the
bomb’s detonation (Martin 2016, 16).

After traveling throughout the Middle East and Southeast Asia, Yousef made
contact with his uncle, Khalid SheikMohammad (KSM) in the Philippines some-
time in 1994. There, he openly discussed a plan to utilize civilian airlines as
missiles against American targets. The two men began preparing the plot, but
in February 1995 Pakistani authorities, along with American officials, arrested
Yousef after he made his way back to Pakistan’s capital of Islamabad (Piszkiewicz
2003, pp.94–95). KSM continued theorizing about the “planes operation,”
eventually bringing the idea to an individual that he fought with in
Afghanistan, Osama bin Laden (Gerges 2009, p.16). The conviction of Yousef,
the trade center-bombing mastermind, in U.S. Federal Court set a precedent for
the American approach to counter-terrorism during 1990s.Moving forwardU.S.
officials viewed terrorist activity as a law enforcement matter. In practical terms,
this meant that the FBI, an organization founded to investigate and not prevent
crimes, would be at the forefront of U.S. counterterrorism policies.

The threat of international terrorism quickly receded in the mind of many
Americans as U.S. foreign policy focused on creating new markets for trade
and maintaining global stability. The bombing of the Oklahoma City Building in
April 1995, which killed 168, did little to stimulate increased attention on the
need to implement counter-terrorism policies in the United States. The arrest
and prosecution of bomber Timothy McVeigh also made the headlines gener-
ated by the attack fade into the background relatively quickly. In essence, during
the mid-1990s the notion of implementing a wide-ranging counter-terrorism
program resonated with fewWashington foreign policymakers. By the end of the
decade, that would all change as Osama bin Laden’s al-Qaeda network launched
several attacks against the United States around the world. Bin Laden made his
intentions known in 1996 and 1997 with a “Declaration of War Against the
Americans Who Occupy the Land of the Two Holy Mosques,” and during an
interview with CNN where he labeled the U.S. government as “unjust, criminal
and tyrannical” (Berner 2007, pp.30–61; Bergen 2006, p.183).

Those words were soon followed with actions as al-Qaeda operatives
exploded truck bombs at American Embassies in Dar es Salaam, Tanzania
and Nairobi, Kenya. Over 200 people died in the attacks, including 12
Americans. The majority of those killed were local Africans. As U.S. inves-
tigators combed through the bomb sites and tied bin Laden’s network to
the attacks, President Bill Clinton ordered retaliatory cruise missile airstrikes
in both Sudan and Afghanistan (Aid 2009, p.52). The targets included a
pharmaceutical factory in Khartoum thought to be producing chemical
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weapons and terrorist training camps near Khost and Kandahar. During a
primetime national address, President Clinton declared that the strikes were
only a piece of “a long, ongoing struggle between freedom and fanaticism,”
and that “there will be no sanctuary for terrorists” (Feste 2011, p.174).
That struggle continued to include a large law enforcement element, as bin
Laden and his top deputy Ayman al Zawahiri were indicted by U.S. federal
prosecutors for their roles in the Tanzania and Kenya attacks. Overall, the
cruise missile strikes ordered by the United States during the summer of
1998 were not part of any long-term strategy or coordinated counter-
terrorism program.

Undeterred by U.S. actions, bin Laden next sought to directly attack
American military power. In October of 2000 a small skiff loaded with
explosives and driven by two suicide bombers slammed into the hull of
the USS Cole off the coast of Yemen. Seventeen U.S. sailors died and over
30 were injured. While President Clinton again promised to bring those
responsible to justice, no action was taken in his final months in office (Coll
2005, pp.537–539).

The newly inaugurated administration of George W. Bush also did not
retaliate for the attack. Even so, in the wake of the Cole incident, top officials
in both the Clinton and Bush administrations began clamoring for a more
coordinated counter-terrorism program to confront the growing al-Qaeda
threat. Director of Transnational Threats Roger Cressey, along with his Chief
Counter-terrorism Advisor Richard Clarke, pushed for a more comprehensive
approach toward al-Qaeda in the early months of 2001. Their requests went
largely ignored (9/11 Commission 2004, pp.294–295).

The Bush administration’s initial focus rested on great power politics regard-
ing China’s rise and a resurgent Russia under Vladimir Putin and rogue nations
such as Iran and North Korea (Dietrich 2005, p.16). Unbeknownst to U.S.
foreign policymakers, bin Laden’s al-Qaeda network already had plans in motion
for an attack that would fundamentally alter U.S. foreign policy and counter-
terrorism strategy. On the morning of September 11, 2001, 19 al-Qaeda–trained
hijackers commandeered four civilian aircrafts in the United States and crashed
them into the World Trade Centers and the Pentagon. The fourth plane went
down in rural Pennsylvania after an onboard struggle between passengers and
the hijackers. By the end of the day, both towers lay in rubble, the Pentagon
burned, and almost 3,000 individuals had been killed (Bullock et al. 2016, p.41).
As George W. Bush, after arriving back in Washington on the evening of
September 11, prepared to address a shaken nation and world, American coun-
ter-terrorism strategy was set for a complete transformation.

GEORGE W. BUSH’S GLOBAL WAR ON TERROR

In his remarks to nation on the evening of 9/11, George W. Bush declared that
“a great people has been moved to defend a great nation. Terrorist attacks can
shake the foundations of our biggest buildings, but they cannot touch the
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foundation of America.” Though a relatively brief speech, Bush concluded his
address from the Oval Office stating that:

The search is underway for those who were behind these evil acts. I have directed
the full resources of our intelligence and law enforcement communities to find
those responsible and to bring them to justice. We will make no distinction
between the terrorists who committed these acts and those who harbor them. I
appreciate so very much the members of Congress who have joined me in strongly
condemning these attacks. And on behalf of the American people, I thank the many
world leaders who have called to offer their condolences and assistance. America
and our friends and allies join with all those who want peace and security in the
world, and we stand together to win the war against terrorism. (Bush 2001a)

Almost immediately, American intelligence analysts determined that Osama
bin Laden and al-Qaeda were responsible for the attacks. Thus, early
administration debates that took place focused less on who perpetrated
the acts, but more on what the scope of the American response should be
and what agency would take the initial lead in the new fight. While the
president had made mention of targeting state sponsors of terrorists in his
9/11 speech, administration policy settled on focusing efforts toward bin
Laden and his sanctuary in Afghanistan. Secretary of Defense Donald
Rumsfeld looked to the military and the Department of Defense, but
given their contacts in Afghanistan, going back to the Soviet war of the
1980s, the CIA became viewed as the best available option (Risen 2006,
p.69). In fact, the early Bush administration’s counter-terrorism policies
focused on increased attention on revamping the United States’ top intelli-
gence agency for a new fight (Mazzetti 2013). Only two days following the
attacks CIA Director George Tenet, along with his top counterterrorism
official Cofer Black, briefed President Bush on potential agency actions
against al-Qaeda and other terrorist organizations around the world. The
men outlined an option that included utilizing paramilitary CIA teams,
aligned with anti-Taliban and anti-al-Qaeda Afghans known as the
Northern Alliance (Swansbrough 2008, pp.94–95).

After receiving briefings regarding possible military plans, including a large-
scale ground invasion, President Bush opted for a hybrid option to open the new
era of U.S. counterterrorism. CIA officers, in concert with the Northern Alliance
and U.S. Special Forces, provided the initial boots on the ground, while the U.S.
Air Force unleashed a massive bombing campaign against both Taliban and al-
Qaeda targets (Berntsen and Pezzullo 2005). This approach aided in establishing
the parameters for U.S. counter-terrorism policies abroad for the next decade.
The combination of a civilian agency undertaking covert operations, coupled
with U.S. military action, all the while seeking alliances with friendly local actors,
initiated a program of actions that would be repeated in the near future.

Without giving too many of the details behind the United States’ fresh
approach to combatting terrorism, President Bush addressed a joint session
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of Congress on September 20 in order to lay out his administration’s plans. He
pledged that:

From this day forward, any nation that continues to harbor or support terrorism
will be regarded by the United States as a hostile regime. Our nation has been put
on notice, we’re not immune from attack. We will take defensive measures against
terrorism to protect Americans . . .These measures are essential. The only way to
defeat terrorism as a threat to our way of life is to stop it, eliminate it and destroy
it where it grows. Many will be involved in this effort, from FBI agents, to
intelligence operatives, to the reservists we have called to active duty. All deserve
our thanks, and all have our prayers. And tonight a few miles from the damaged
Pentagon, I have a message for our military: Be ready. I have called the armed
forces to alert, and there is a reason. The hour is coming when America will act,
and you will make us proud. (Bush 2001b)

Bush also provided a globalist vision for the United States at the dawn of the
twenty-first century, “[O]ur war on terror begins with al-Qaeda, but it does
not end there. It will not end until every terrorist group of global reach has
been found, stopped and defeated.”Only two days before his speech, Congress
had approved the president’s request for the Authorization for Use of Military
Force (AUMF). This invoked the War Powers Resolution and declared that
“that the President is authorized to use all necessary and appropriate force
against those nations, organizations, or persons he determines planned,
authorized, committed, or aided the terrorist attacks that occurred on
September 11, 2001, or harbored such organizations or persons, in order to
prevent any future acts of international terrorism against the United States by
such nations, organizations or persons” (United States Congress 2001).
Collectively, the AUMF and the 20th of September address should be viewed
as a watershed moment in the history of U.S. foreign policy. George W. Bush
outlined a vision of American counter-terrorism that included both defensive,
designed to guard against attacks and offensive, intended to stop terrorists at
the source, measures. Most importantly, the representative body of the
American people had given him the ability to do so.

From the White House meetings and public pronouncements, it was very
clear that from the outset the Bush administration no longer viewed American
counter-terrorism policies as being strictly a law enforcement matter. U.S.
military power, intelligence capabilities, and all components of the federal
government would be harnessed in order to confront Osama bin Laden’s al-
Qaeda network and the specter of global terrorism.

On September 26, 2001, only two weeks following the briefing by Tenet and
Black, several hundred CIA officers landed in the Panshjir Valley of Afghanistan,
and 316 members of the American military’s special forces soon joined them
(Naftali 2010, p.71). As this first wave established contacts and sought out
targets, the Bush administration finalized its list of coalition partners. The out-
pouring of support for the United States in the wake of the 9/11 attacks was
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unprecedented, and for the first time the North Atlantic Treaty Organization
Charter invoked Article 5, which stated that an attack on one member nation is
an attack on all. On October 7 the president announced that together, with
Great Britain, Canada, Australia, Germany, and France, the United States began
an air campaign designed to destroy al-Qaeda training camps and Taliban
government military installations (Bush 2001c).

Within weeks, the combination of covert action, air power, and support of
the Northern Alliance routed the Taliban government. By the beginning
of December 2001, four powerful Afghan rival tribes met in Bonn, Germany
to sign a power-sharing agreement and usher in a post-Taliban interim govern-
ment. Pashtun leader Hamid Karzai became the leader of the group until a
general election could be scheduled. The swift fall of Kabul likely led U.S.
policymakers to believe that they had implemented the correct counter-terror
approach, yet Osama bin Laden still remained at large, and other questions
soon arose (Maley 2009, pp.221–226).

A pressing issue for the Bush administration was how to handle individuals
captured on battlefields in Afghanistan. The president, and his foreign policy
advisers, hoped to extract information from those captured regarding the inner
workings of both the Taliban and al-Qaeda. Perhaps most importantly, the
administration hoped to gain intelligence concerning possible future attacks
against the American homeland. Yet, due to the Geneva Conventions, of which
the United States was a signatory country, certain parameters existed for the
treatment of prisoners of war.

On November 13, 2001, President Bush issued a military order titled
“Detention, Treatment, and Trial of Certain Non-Citizens in the War
Against Terrorism.” This executive action, taken under the auspices of the
September AUMF, authorized the creation of military tribunals for individuals
captured while fighting in Afghanistan. The administration chose to classify
these men as enemy combatants (Pati 2009, pp.327–333). The order became
one of the new tactics taken by the U.S. government to combat terrorism.

By January 2002 the first prisoners under the new policy arrived at a U.S.
detention facility based at an American military installation on Guantanamo Bay,
Cuba. Almost immediately, the administration received criticism from allies and
legal groups around the world, who argued that the United States now violated
the Geneva Conventions. In February, President Bush made clear administration
policy with a memorandum titled “Humane Treatment of Taliban and al-Qaeda
Detainees.” The President wrote that “I accept the legal conclusion of the
Department of Justice and determine that none of the provisions of Geneva
apply to our conflict with al-Qaida in Afghanistan or elsewhere throughout the
world because, among other reasons, al-Qaida is not a High Contracting Party to
Geneva” (White House Memorandum 2002). This meant that those with ties to
al-Qaeda would not have rights granted by the Geneva Conventions. A challen-
ging situation arose in May 2002 when U.S. officials arrested José Padilla for
plotting a “dirty bomb” attack in Chicago. President Bush ordered that Padilla
be held as an “enemy combatant,” not under the jurisdiction of civilian laws.
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Padilla was subsequently transferred to a military prison in South Carolina
where he resided for the next three years. The Bush administration came under
increasing pressure from civil liberty groups as Padilla was a U.S. citizen, and in
2005 the administration transferred him to a civilian court (Amicus Brief 2007,
pp.66–68). He eventually received a 21-year sentence in a civilian trial. Issues
surrounding how to handle American citizens allied with terrorist organizations
demonstrated difficult legal questions for U.S. counterterrorism post 9/11. In
2004 the Supreme Court heard arguments in the case of Hamdi v. Rumsfeld,
which involved Yaser Hamdi, a U.S. citizen detained on an Afghan battlefield.
The court ruled that while the government could hold enemy combatants,
American detainees must maintain due process rights and the ability to challenge
their status as an enemy combatant (Lively and Weave 2006, pp. 11–13).

While the United States’ decision not to grant Geneva Rights drew the ire of
many around the world, and eventually the administration had to alter
American detention policies, the decision to utilize the category of enemy
combatant demonstrated the new level of commitment that American foreign
policymakers had to wage a global war on terrorism. The president’s February
2002 directive also answered an important question plaguing the administra-
tion since the towers fell: What to do with suspected terrorists captured away
from the battlefield? Without being encumbered by the strict protocols of
international agreements, the Bush administration could now continue shaping
a fresh approach to gaining intelligence from enemies. In fact, only a week or so
after 9/11, President Bush signed a covert Memorandum of Notification
(MON) authorizing the CIA to “undertake operations designed to capture
and detain persons who pose a continuing, serious threat of violence or death
to U.S. persons and interests or who are planning terrorist activities” (United
States Senate Select Committee on Intelligence 2014, 11).

While theMONgave policymakers at Langley, and at stations around theworld,
wide latitude to determine what individuals to detain, it did not specifically address
what types of techniques the agency could utilize to elicit information, or where
they could conduct interrogations. In late March 2002, those two issues came to
the forefront of the Bush administration’s counter-terrorism approach. In conjunc-
tion with Pakistan intelligence, the United States captured Abu Zubaydah, a high-
ranking al-Qaeda official and confidante of Osama bin Laden, at a house in
Faisalabad, Pakistan (Lambert 2011). Desiring to obtain valuable intelligence,
the CIA transferred Zubaydah to a black-site facility located in an undisclosed
country where American officials could conduct an interrogation with no foreign
supervision. This policy of rendition was not a new practice, it had been utilized
during the Clinton years on a small scale, but the Bush administration greatly
enhanced the program (Keating 2014, pp.112–114). Officials argued that it gave
the United States much-needed time to adequately question high-ranking al-
Qaeda operatives. Joining the CIA in the questioning of Zubaydah were Arabic-
speaking counter-terrorism officials from the FBI (Stone et al. 2012, pp.11–13).

FBI agents reported back to Washington that Zubaydah provided critical
pieces of information regarding the 9/11 attacks and the leadership

A ‘PARADIGM OF PREVENTION:’ UNITED STATES COUNTERTERRORISM… 173

ACKU



structure of al-Qaeda. Specifically, he disclosed that an individual known as
“Mukhtar” was the plot’s mastermind. When shown a picture of KSM,
Zubaydah confirmed that he was in fact “Mukhtar.” However, CIA
operatives still believed that Zubaydah was holding back critical “threat
information.” Essentially, the CIA believed that he had knowledge of
potential attacks against the United States and wanted that information
divulged immediately. Memorandums sent to Director George Tenet on
April 12 indicated that CIA would lead all future interrogations of the
detainee, while the FBI would be allowed to observe (United States
Senate Select Committee on Intelligence 2014, pp.25–31).

American intelligence operatives also requested that Langley approve a new
set of “enhanced” techniques, which would place Zubaydah at his most
vulnerable, both physically and mentally. Believing that he did not have the
authority to make such an important decision, Tenet contacted the White
House. One of the more controversial measures included waterboarding,
which included pouring water over an individual’s face in order to simulate
drowning. After some consideration, the Bush administration approved the
CIA’s request to conduct enhanced interrogations. President Bush later wrote
that “in the wake of 9/11 . . .Mymost solemn responsibility as president was to
protect the country. I approved the use of the interrogation techniques” (Bush
2010, p.169). The practice of rendition, on such a large scale, and the utiliza-
tion of enhanced interrogation techniques, are critically important, as they
illustrated new American approaches to counterterrorism. In stark contrast to
pre-9/11 tactics, rather than the United States’ primary law enforcement
agency, the FBI, taking the lead, the nation’s top intelligence service now
held much more responsibility.

As the United States implemented new policies toward captured terror-
ists, and U.S. soldiers continued fighting the Taliban and al-Qaeda in
Afghanistan, the Bush administration began the initial move to expand
the war on terror and cement its counter-terror approach as an offensive
strategy. In his first address to the nation following the 9/11 attacks,
President Bush had declared that the United States would not only con-
front terrorists, but also be willing to challenge state sponsors of terrorism.
In the months that followed the attacks, Bush continued repeating that
refrain. His January 2002 State of the Union address singled out the
nations of North Korea, Iran, and Iraq as state sponsors of terrorism,
the so-called Axis of Evil. The president also declared that “our military
has put the terror training camps of Afghanistan out of business, yet camps
still exist in at least a dozen countries. A terrorist underworld—including
groups like Hamas, Hezbollah, Islamic Jihad, Jaish-e-Mohammed—operates
in remote jungles and deserts, and hides in the centers of large cities” (Bush
2002a). Such declarations illustrated the global vision George W. Bush gave
to American counter-terrorism efforts in the post-9/11 world. He linked
groups and countries, often more concerned with their own regional issues,
into a global network that now challenged the United States.
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Soon after the January 2002 speech, the nation of Iraq became the prime
focus of the Bush administration’s counterterrorism strategy. At an April news
conference with Prime Minister Tony Blair, Bush was pressed by a European
journalist on the American attempts to link Iraq to the global war on terror.
When asked directly whether or not he would accept that a direct link from
Baghdad to al-Qaeda did not exist, the president responded that “first of all, I
wouldn’t accept that” (Remarks by President Bush and Prime Minister Blair
2002).

The push for a new American approach to counter-terrorism continued into
the summer of 2002. While congratulating West Point on their graduation,
President Bush articulated an offensive strategy:

We must take the battle to the enemy, disrupt his plans, and confront the worst
threats before they emerge. In the world we have entered, the only path to safety
is the path of action. And this nation will act. Our security will require the best
intelligence, to reveal threats hidden in caves and growing in laboratories . . .Our
security will require transforming the military you will lead—a military that must
be ready to strike at a moment’s notice in any dark corner of the world. And our
security will require all Americans to be forward-looking and resolute, to be ready
for preemptive action when necessary to defend our liberty and to defend our
lives. (Bush at West Point 2002b)

Only a few weeks later, he pushed nations in the Middle East to stand ready
in order to confront Saddam Hussein and “oppose regimes that promote
terror, like Iraq” (Podhoretz 2005, pp.133–134). By the fall of 2002 Vice
President Dick Cheney accused Saddam Hussein of obtaining weapons of
mass destruction and supporting terrorist organizations (Remarks by the
Vice-President 2002). President Bush also delivered remarks to the United
Nations General Assembly that focused solely on the threat posed from
Saddam Hussein’s Iraq (Remarks by the President at the UN 2002). By the
end of the year, the United States stood poised to confront Baghdad.

As more American soldiers and supplies began arriving in the Persian Gulf,
the world prepared for war in early 2003. The key path to Baghdad would
come from the south, as vast numbers of coalition forces gathered in Kuwait. In
the north, members of the CIA’s Special Activities Division had already linked
up with anti-Hussein Kurdish Peshmerga fighters. In totality, 148,000
American soldiers, 45,000 British fighters, 2,000 from Australia, 1,300 from
Spain, and 194 Polish Special Forces amassed in Kuwait. On March 17, 2003
President Bush announced to the world that Saddam Hussein, and members of
his regime, had 48 hours to leave Iraq. The president also declared that:

The regime has a history of reckless aggression in the Middle East. It has a deep
hatred of America and our friends and it has aided, trained and harbored terror-
ists, including operatives of al-Qaeda. The danger is clear: Using chemical,
biological or, one day, nuclear weapons obtained with the help of Iraq, the
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terrorists could fulfill their stated ambitions and kill thousands or hundreds of
thousands of innocent people in our country or any other. The United States and
other nations did nothing to deserve or invite this threat, but we will do every-
thing to defeat it. Instead of drifting along toward tragedy, we will set a course
toward safety. Before the day of horror can come, before it is too late to act, this
danger will be removed. (Bush: Leave Iraq Within 48 hours, 2003, CNN)

Again, by invoking Iraq’s connections to al-Qaeda, Bush displayed his judg-
ment that this new conflict was part of the much broader American counter-
terror offensive. Two days later U.S. airstrikes lit up the skies over Baghdad as
coalition forces began their race to the Iraqi capital. Within just a few short
weeks, the United States reached the outskirts of Saddam’s strongholds. In
April, American troops entered Bagdad and one month later President Bush,
aboard the USS Lincoln off the California coast, declared that “major combat
operations in Iraq have ended. In the battle of Iraq, the United States and our
allies have prevailed” (Sanger 2003, New York Times). He continued by
closely connecting the events in Iraq to the large U.S. approach to terrorism,

The battle of Iraq is one victory in a war on terror that began on September the
11th, 2001 and still goes on. That terrible morning, 19 evil men, the shock
troops of a hateful ideology, gave America and the civilized world a glimpse of
their ambitions. They imagined, in the words of one terrorist, that September the
11th would be the beginning of the end of America. By seeking to turn our cities
into killing fields, terrorists and their allies believed that they could destroy this
nation’s resolve and force our retreat from the world. They have failed. (Bush
2003b).

The initial successes of the military campaign obscured the challenges that lied
ahead. By 2004–2005, American counterterrorism efforts quicklymorphed into a
COIN campaign as sectarian violence between Iraqi Sunnis and Shiites escalated.
As U.S.-led investigations determined that Saddam Hussein had no weapons of
mass destruction, or any operational ties to al-Qaeda, many questioned American
actions. Global support for the Bush administration eroded just as the U.S.
military settled in for a long and difficult war in the Middle East
(IraqWar Public Opinion Polls; Public Attitudes Toward the War in Iraq: 2003–
2008). It became apparent that Washington officials such as Secretary of Defense
Donald Rumsfeld and his deputy Paul Wolfowitz failed to adequately judge the
number of troops necessary to occupy and reestablish governance in Iraq
(Ferguson 2008, pp.25–27). Debates regarding what really motivated the Bush
administration to engage Saddam Hussein’s government will certainly continue,
yet perhaps the best way to understand the American decision to invade Iraq is to
view it as directly tied to George W. Bush’s overall counter-terrorism strategy.
While the administration placed an emphasis on protecting the homeland and
capturing/killing suspected terrorists, Bush also stressed the need to address what
he perceived to be the underlying root of terrorism: the lack of democracy in the
Middle East.
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As the London School of Economics Professor Katerina Dalacoura
writes, “[T]he argument that Islamist terrorism was the outcome of a
democratic deficit in the Middle East quickly gained currency” (Dalacoura
2011, pp.3–4). Bush himself promoted this position in February 2003, only
a month before the initial incursion into Iraq, “[A] new regime in Iraq
would serve as a dramatic and inspiring example of freedom for other
nations in the region. It is presumptuous and insulting to suggest that a
whole region of the world, or the one-fifth of humanity that is Muslim, is
somehow untouched by the most basic aspirations of life” (Bush 2003a).
Thus, the removal of Saddam Hussein proved to be, in the view of the Bush
administration, a necessary step in their overall counter-terrorism strategy.

GeorgeW. Bush’s foreign counterterrorism approach ushered in a new era. The
utilization of the American military, along with other allied forces for such a large-
scale counterterrorism effort was unheard of. The U.S. approach to counterterror-
ism abroad had dramatically shifted from the law enforcement centered days prior
to September 11, 2001. Moreover, U.S. intelligence capabilities, military power,
and economic strength would now not only work to prevent attacks, but would
also be harnessed in order to transform an entire region. A Middle East made safe
for democracy meant domestic security for the United States.

While waging a global war on terror certainly occupied much of President
George W. Bush’s time and efforts post 9/11, his administration also focused on
transforming U.S. counterterrorism policy at home. During his September 20th
address to Congress, the president announced the creation of the Office of
Homeland Security. Tom Ridge, a military veteran and former governor
of Pennsylvania, was appointed to head the new office as an Assistant to the
President for Homeland Security (Newmann 2003, 2). Bush’s use of the term
“homeland” was also new. Prior to the 9/11 attacks, few individuals in the U.S.
government referred to the country utilizing that terminology, but within a very
short period of time, homeland became part of the American vernacular.

The impetus for better coordination of domestic counter-terror policies
became heightened in December 2001 when Richard Reid, a British-born
citizen who received training in Afghanistan, attempted to detonate a bomb
attached to his shoe while aboard a flight from Paris to Miami. Airline employ-
ees and passengers on the flight detained Reid and the plane diverted to
Boston. Within days, U.S. officials charged the suspected terrorist in a
federal court. Reid went on to plead guilty and received a life sentence
(Dzikansky et al. 2012, 159–160). The likelihood of continued threats against
the homeland made Americans, and Washington policymakers, understand
that changes in the bureaucratic counter-terror structure may be necessary.

Ridge’s initial appointment was largely ad hoc, as he advised the president on all
domestic security issues, ranging from border security to terrorist threats. Senators
Joseph Lieberman (D-CT) and Arlen Specter (R-PA) soon proposed that a new
cabinet-level department be created to better coordinate homeland security.
Initially, the Bush administration objected to the need for another federal division,
citing the importance of having a homeland security adviser within the White
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House (Ball 2005, p.28). Press Secretary Ari Fleischer told reporters that “creating
a Cabinet-level post doesn’t solve the issue of how do you coordinate all the
agencies that are involved” (White House Briefing 2002, CNN). A turf war
quickly developed between the White House and Congress. While the Bush
administration hoped to maintain central control over domestic counter-terror
policy, members of theHouse of Representatives and the Senate believed that they
must have a pronounced role in deciding how to best protect the United States.

By the spring of 2002, there were several bills in Congress calling for the
creation of a new federal department. As momentum gained for Capitol Hill to
act, the White House began to hold internal meetings drafting their own
legislation for a new bureaucracy. Chief of Staff Andrew Card, legal counsel
Alberto Gonzales, and Director of the Office of Management and Budget
Mitch Daniels, all gathered to formulate a plan (Ball 2005, pp.28–29).
Rather than be ignored, the Bush administration hoped to force member of
Congress to take up their legislation. During a June 6, 2002 address to the
nation, Bush proposed the creation of the Department of Homeland Security.
He stated that the new organization would

be charged with four primary tasks: This new agency will control our borders and
prevent terrorists and explosives from entering our country; it will work with
State and local authorities to respond quickly and effectively to emergencies; it
will bring together our best scientists to develop technologies that detect biolo-
gical, chemical, and nuclear weapons, and to discover the drugs and treatments to
best protect our citizens; and this new Department will review intelligence and
law enforcement information from all agencies of Government and produce a
single daily picture of threats against our homeland. Analysts will be responsible
for imagining the worst and planning to counter it. (Bush Address on
Department of Homeland Security 2002)

In a shrewd move, the White House now had the advantage in the political
debate growing in Congress over what a new department should look like.
While house members and senators argued over their own competing bills, the
Bush administration had one proposal. An additional reason for the White
House to embrace the creation of another federal program was the view that
Tom Ridge’s current position as a presidential advisor was not adequate for all
of the responsibilities charged to his office. Without budgetary authority,
Ridge was essentially helpless in trying to coordinate cooperation among a
vast bureaucracy of different agencies. Moreover, he lacked the mandate to
require cabinet secretaries to follow through with his office’s guidelines and
recommendations (Ball 2005, pp.29–32). Media reports indicated that Ridge
was “overruled in White House councils and overshadowed by powerful cabi-
net members reluctant to cede their turf or their share of the limelight. When
the Pentagon moved to suspend air patrols over New York, Mr. Ridge was not
consulted” (Becker 2002, New York Times).
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Within a short period of time, the president’s legislation gained suppor-
ters and on November 25 the Homeland Security Act of 2002 created the
Department of Homeland Security (DHS). Tom Ridge soon earned Senate
approval as the first secretary. The DHS incorporated 22 government
agencies into a single unit and became the cabinet department overseeing
the Federal Emergency Management Agency, the U.S. Coast Guard, U.S.
Customs and Border Protection, and the U.S. Secret Service, among others.
In a short amount of time the DHS became the second largest federal
department, only behind the Pentagon. Tom Ridge now oversaw over
170,000 government employees (Oliver et al. 2014, pp.80–83). The DHS
also included its own law enforcement training center, nuclear detection
office, and office of intelligence and analysis. Prior to passage of the bill,
debates ensued over whether or not to include the FBI and CIA in the
newly formed DHS. In the end, the Department of Justice continued to
house the FBI while the CIA remained an independent government agency.
Political scientist Robert Singh noted that the changes made to the bureau-
cratic structure was “part of the largest administrative reform of the entire
federal government since President Truman’s passage of the National
Security Act (1947) and other measures in the immediate onset of the
Cold War” (Singh 2009, p.20). Today, the DHS budget is one of the
largest federal agencies in the United States and its budget has doubled,
from $19.5 billion in 2002 to a requested $41.2 billion for fiscal year 2016
(Homeland Security Budget, dhs.gov).

The creation of the DHS proved to be only one component of Bush’s overhaul
of the United States’ counterterrorism infrastructure. In 2004 the president
signed into law the Intelligence Reform and Terrorist Prevention Act. The law
implemented several recommendations from the congressionally mandated 9/11
Commission. The most significant change to the counter-terror apparatus was the
creation of a Director of National Intelligence. The new position, first held by
John Negroponte, had responsibility for coordinating information, budgets, and
other priorities for the entire U.S. intelligence community (Best 2008, p.53).

Along with reorganizing the federal government, the Bush administration
sought to give American counterterrorism agencies more tools in order to fight
the global war on terror. In October 2001, Congress passed the Uniting and
Strengthening America by Providing Appropriate Tools Required to Intercept
and Obstruct Terrorism (Patriot) Act. This law sought to enhance the capabil-
ities of the U.S. government to thwart suspected terrorist activities and track
down individuals with ties to terrorist organizations. Federal agencies now had
the ability to search a range of an individual’s private documents, which included
telephone, emails, and even medical and library records. Immigration officials
gained wide latitude in detaining and deporting anyone they suspected of
terrorist activities (Ericson 2008, pp.66–67). Furthermore, the FBI no longer
had to earn judicial approval to begin surveillance or obtain a suspect’s records. If
an agent believed access to pertinent accounts was necessary, all they had to file
was a National Security Letter (Ballin 2012, pp.442–443). These new laws
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were designed to allow intelligence agencies and law enforcement wide latitude
in conducting counter-terrorism operations. While the Bush administration
viewed the Patriot Act as a necessary tool in order to prevent future terrorist
acts and investigate individuals with known terrorist associations, there was still
an intelligence gap in the view of some administration officials. Essentially, the
Patriot Act succeeded in giving American officials more flexibility in conducing
operations against threats and individuals they already had knowledge of, but
what to do about unknown plots proved more difficult.

In order to collect even more potential intelligence on possible attacks,
President Bush authorized the National Security Agency (NSA) to conduct
warrantless wiretaps. While prior to 9/11, government agencies had to obtain
a warrant from the Foreign Intelligence Surveillance Act (FISA) Court
to eavesdrop domestically, now the NSA decided when to listen. When the
programs first became public in 2005, the Bush administration argued that
every phone call monitored had at least one individual connected to a terrorist
organization on the line. Moreover, the president stated that he reviewed the
program approximately every 45 days to ensure its necessity (Lind and Tamas
2007, pp.84–85). Privacy advocates argued that program was illegal and
unconstitutional. President Bush defended the program, arguing that it aided
in protecting the American people. By 2007 Attorney General Alberto
Gonzales informed Congress that major changes would be made to place the
program more in accordance with FISA standards (McCormick 2010, p.451).

Further changes of American domestic counter-terrorism operations
occurred within the nation’s top federal law enforcement agency, the FBI.
In the immediate days following 9/11, new agency director Robert
Mueller, only in power for a week, stated that the bureau’s efforts focused
on preserving evidence from the attacks in order to be prepared for prose-
cution. Attorney General John Ashcroft informed Mueller that preventing
another attack was the sole priority (Lichtblau 2008, p.82). For the direc-
tor, a man who spent his entire career in law enforcement conducting
investigations and prosecutions, his new role demanded preventive action.
Almost overnight, the FBI began transforming from a federal law enforce-
ment agency tasked with investigating and prosecuting, to an organization
dedicated to counterintelligence and counter-terrorism. Though the agency
handled terrorist cases during the Clinton administration, President Bush
now looked to the FBI for aiding in protecting the homeland. In the weeks
and months following the fall of the twin towers, the bureau established the
Terrorist Financing Operations Sections, designed to track financing for
terror operations, and the College of Analytical Studies, which soon became
the Center for Intelligence Training. The agency also expanded Joint
Terrorism Task Forces in field offices throughout the country. In
December 2001, the headquarters received a reorganization as four new
executive assistant director positions were created. These included the
Office of Intelligence, which helped disseminate Intelligence Bulletins to
law enforcement agencies around the country (Post-9/11 Timeline of
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Significant FBI Events, fbi.gov). Overall, the FBI’s mission changed, it was
certainly no longer J. Edgar Hoover’s bureau. When testifying before
Congress in 2006, Director Mueller noted that “after the September 11
attacks on America, the FBI priorities shifted dramatically. Our top priority
became the prevention of another terrorist attack. Today, our top three
priorities—counter-terrorism, counterintelligence, and cyber security”
(Mueller House Testimony 2006).

When George W. Bush left the White House, he left behind a counter-
terrorism legacy both at home and abroad. From the wars in Afghanistan
and Iraq, to the creation of the DHS, the Bush administration implemented
policies within the “paradigm of prevention” framework. All efforts,
whether through domestic surveillance to foreign renditions, had the goal
of preventing another attack on the American homeland. Critics charged
that the administration often went too far, and by 2009 it was left up to
Bush’s successor to determine how to continue confronting terrorism in the
post-9/11 world.

BARACK OBAMA’S WAR AGAINST AL-QAEDA

While campaigning for the presidency in August 2007, Illinois Senator Barack
Obama spoke at the Woodrow Wilson Center in downtown Washington D.C.
on the subject of U.S. foreign policy. The senator castigated President George
W. Bush for viewing the challenge of twenty-first century terrorism through a
“rigid” twenty-first-century lens, where one believed that by focusing on
nation-states, victory could be achieved. Obama also offered his own world-
view concerning combating terrorism:

It is time to turn the page. When I am President, we will wage the war that has to
be won, with a comprehensive strategy with five elements: getting out of Iraq and
on to the right battlefield in Afghanistan and Pakistan; developing the capabilities
and partnerships we need to take out the terrorists and the world’s most deadly
weapons; engaging the world to dry up support for terror and extremism;
restoring our values; and securing a more resilient homeland. (Obama Address
at the Wilson Center 2007)

Ultimately, President Obama sought balance in his counter-terrorism strategy.
Believing that the Bush administration had grievously erred in launching a war
on terror, Obama sought to decimate Osama bin Laden’s al-Qaeda network,
but not continue the global crusade launched by his predecessor where the
United States sought an end to all terror organizations.

Almost immediately upon taking office in January 2009, President Obama
attempted to implement his vision, though at times he found navigating the new
environment of American counter-terrorism more difficult than giving a stump
speech on the campaign trail. Only two days following his inauguration, Obama
signed an executive order to close the American detention center housing
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suspected terrorists at Guantanamo Bay, Cuba (Executive Order 13492 2009).
Calling the facility an easy recruiting tool for terrorists around the world, the
president’s move was the first sign that he preferred a counter-terrorism strategy
more closely in line with a traditional law enforcement approach. One of
Obama’s primary concerns regarding Guantanamo Bay was that individuals
detained there remained in permanent detention with no final judgment, and
that military tribunals offered no due process, which made their decisions easily
overturned by the Supreme Court. There was another rational to seeking the
closure of the facility. Members of the administration, including the president,
came to believe that labeling members of al-Qaeda “enemy combatants,” as the
Bush administration had done, elevated the group into something more than
they were. Obama, along with his legal advisers, argued in favor of civilian trials
in U.S. federal courts for suspected terrorists. This approach was not without
precedent, as over 200 suspected terrorists had been convicted in federal courts
since the 9/11 attacks. An early test of this approach came in December 2009
when 23-year-old Umar Farouk Abdulmutallab attempted to detonate a bomb
hidden in his underwear while aboard a flight from Amsterdam to Detroit. Very
quickly, evidence demonstrated that he had received training in Yemen by
members of al-Qaeda. While some American political leaders advocated that
the suspect be labeled an enemy combatant and tried in a military tribunal,
Attorney General Eric Holder announced a six-count indictment against
Abdulmutallab only days after the attempted attack (Gregory 2013, pp.262–
263). A guilty plea was entered in January 2010 and a sentence of life without
parole handed down. While implementing a strict policy of civilian trials in
federal courts was achieved, President Obama had more difficult in permanently
closing Guantanamo Bay, as the facility still remains open as of 2015.

The case of Umar Farouk Abdulmutallab also generated a new issue for the
White House, as evidence indicated that the radical cleric Anwar al-Awlaki had
helped plan the attack. An American-born member of al-Qaeda living in
Yemen, al-Awlaki remained outside the grasp of the American legal system,
yet President Obama determined him to be a threat to U.S. national security.
In 2009, President Ali Abdullah Saleh of Yemen informed Obama and top
counterterrorism adviser John Brennan that the United States could act uni-
laterally within his country to confront al-Qaeda, but if any terrorist attacks
originated from his country he must not receive blame. Saleh also received
American pressure to capture al-Awlaki, but his administration never mounted
a serious effort to do so (Davis 2011, p. 175)

The administration debated what measures could be taken and what legal
justifications existed for action. In July 2010, legal memorandum for Eric
Holder titled “Applicability of Federal Criminal Laws and the Constitution
to Contemplated Lethal Operations Against Shaykh Anwar al-Aulaki,”
argued that a U.S. citizen “who has joined al Qa’ida or its associated forces,”
and had an “imminent threat of violent attack to the United States,” could
be targeted by the United States with lethal force (Memorandum for the
Attorney General 2010). In September 2011, a CIA drone took off from
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a base in the Arabian Peninsula headed for northern Yemen. Once above a
convoy of vehicles, several hellfire missiles ended the lives of Anwar al-Awlaki
and another suspected American terrorist named Samir Khan. The targeting
of American citizens raised new questions for the United States, as many
human rights critics argued that the constitution afforded due process and
the Obama White House was acting as judge, jury, and executioner.
Defenders of the action posited that any American citizen who joins al-
Qaeda is a threat to the United States.

The targeting of Anwar al-Awlaki illustrates two key points regarding Barack
Obama’s counter-terrorism strategy: first, the increased use of drones as a tool and,
second, the intense focus on dismantling al-Qaeda’s network of leaders. While the
very first drone strikes reportedly occurred inYemenduring 2002, only a total of 49
attacks occurred during the eight-year presidency of George W. Bush. In contrast,
52 strikes occurred in Pakistan during Obama’s first year in office and the admin-
istration approved 122 in 2010. The scope of drone use has also widened under
President Obama. Counter-terror operations with a drone element took place in
Yemen, Somalia, Pakistan, and Afghanistan (Kitchen 2014, pp.188–189).

Scholars Warren Aiden and Ingvild Bode succinctly argue that

the Obama administration has made the use of drones a key staple in its counter-
terrorism strategy. While the Bush administration only used drones sporadically,
the number of drone strikes under Obama’s watch has increased decisively since
2009, with strikes occurring both inside and outside declared theaters of war, that
is, not only within the combat zones of Afghanistan and Iraq, but also in Pakistan,
Somalia and Yemen. (Aiden and Bode 2014, 107)

As the strikes increased, the administration came under pressure to better
explain why such lethal measures were being regularly employed. Even
more questions arose when reports indicated that the CIA had control
over the program, as opposed to the Pentagon running the operation.
Critics suggested that the indiscriminate killing of civilians was occurring,
while others focused on the lack of intelligence being gained through
simply killing suspected terrorists. Former CIA analyst Paul Pillar offered
a nuanced note of caution concerning the utilization of drone strikes. He
stated that while it needed to be “kept in the toolkit . . .There is a cost/
benefit analysis and we need to be mindful of the downsides to using
drones, namely civilian causalities and the resentment this causes. The use
of drones may be feeding resentment among the civilian population in
which case, more potential terrorists are recruited after their use” (Starr-
Deelen 2014, p.85). For much of his early presidency, Obama, and mem-
bers of his administration, refused to publicly comment on drone strikes.
Yet, by January 2012 the president himself acknowledged the practice
during a town hall-style event. A member of the audience asked for a justifica-
tion for the use of drones and Obama replied that “this is a targeted, focused
effort of people who are on a list of active terrorists who are trying to go in
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and harm Americans, hit American facilities, American bases’” (McCrisken
2014, pp.29–30). While the number of drone strikes decreased over the
course of 2014 and 2015, the debate over their effectiveness as a tool of
counter-terrorism and the moral questions will not soon recede.

The utilization of drone warfare closely aligns with Barack Obama’s fundamen-
tal counter-terrorism goal: decimating al-Qaeda. In many ways, the political rise of
the president owed greatly to his opposition to the 2003U.S. intervention in Iraq.
Arguing that Saddam Hussein’s rogue nation should not be viewed through the
prism of the 9/11 attacks, Obama stood in sharp contrast to his primary political
opponent in the Democratic Party, Hilary Clinton, who had voted in favor of the
war. Obama’s opposition, going back to the early 2000s, was quite simple—al-
Qaeda attacked the United States, therefore, the primary objective of American
counter-terrorism efforts needed to be a sustained campaign against that organiza-
tion. As the group found a safe harbor in Afghanistan, Obama supported U.S.
actions there. This is perhaps the biggest distinction between the counter-terror
approaches implemented by Presidents Bush andObama.While the former viewed
Iraq as part and parcel of the global war on terror, the latter saw it as a misadven-
ture into the Middle East with no end in sight.

Upon taking office the president made clear that he planned on ending the
American war in Iraq and increasing the fight against Osama bin Laden’s
network of terrorists. During his inaugural address in 2009, Obama declared
that “we will begin to responsibly leave Iraq to its people and forge a hard-
earned peace in Afghanistan” (Obama Inaugural Address 2009). Only five
weeks into his first term, while speaking to soldiers in Camp Lejeune, North
Carolina, the president stated that “let me say this as plainly as I can: by August
31, 2010, our combat mission in Iraq will end” (King and Wells 2009, p.212).

Though he clearly articulated his position on Iraq, Obama now had to focus
on what to do next in Afghanistan. The Pentagon appeared ready to implement
a full-scale COIN campaign, which they perceived would successfully bring
violence down. Other members of the administration, notably Vice President
Joe Biden, favored a drawdown in Afghanistan and a focus solely on counter-
terrorism. The differences in approach were significant. A COIN strategy
required a buildup of conventional military forces, while a counter-terror
approach would decrease the military’s capacity and refocus all efforts solely
on al-Qaeda. Building up Afghan institutions and continuing the process of
nation-building would end. After intense debates within the administration, by
the end of 2009 the president essentially supported a plan of COIN rather
than counter-terrorism (Muñoz 2014, p.241). In February, he had already
deployed 17,000 U.S. troops and during a December address to the nation and
cadets at West Point, he announced an additional 30,000, which brought the
total number of soldiers in country to 100,000. He did note a caveat, that by the
end of 2011 the United States would begin drawing down its military operations
in Afghanistan (Crane 2015, p.141). The speech also illustrated the president’s
focus on al-Qaeda as he recounted the 9/11 attacks that prompted an U.
S. response, “America, our allies and the world were acting as one to destroy
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al-Qaeda’s terrorist network and to protect our common security.”He also briefly
mentioned the “other war” that began in 2003, “it’s enough to say that for the
next six years, the Iraq war drew the dominant share of our troops, our resources,
our diplomacy, and our national attention” (Remarks by the President on
Afghanistan and Pakistan 2009).

Along with an increase on drone strikes and a refocus on Afghanistan,
President Obama’s counter-terrorism approach devoted significant attention
to capturing or killing al-Qaeda’s Osama bin Laden. On June 2, 2009, the
president sent CIA Director Leon Panetta a memorandum that read in part, “in
order to ensure that we have expended every effort, I direct you to provide
to me within thirty days a detailed operation plan for locating and bringing to
justice Osama bin Laden” (Jackson 2011, USA Today). While the CIA officials
working on the bin Laden trail likely did not need prodding, the memorandum
let Panetta know that President Obama viewed finding bin Laden as a top
priority. Such a focus closely aligned with the administration’s overall counter-
terror approach. While President George W. Bush had emphasized democracy
promotion and transforming the Middle East in his global campaign against
terror, Obama viewed the war with al-Qaeda through an organizational lens.
Capturing or killing Osama bin Laden would not only be a symbolically
important event, it would also take al-Qaeda’s most important member off
the battlefield and possibly throw the group into turmoil.

In May 2010 Panetta informed the president that the CIA had a solid lead
on a top al-Qaeda courier thought to be closely tied to bin Laden. Ahmed al-
Kuwaiti had been tracked to Abbottabad, Pakistan, where he apparently lived
in a three-story home. Aerial drones provided images that indicated several
individuals resided with al-Kuwaiti and many of those people never left the
home. Further details included the fact that the trash was burned rather than
collected and high walls around the house obscured outsiders from seeing
inside. After several debates with his national security team, the president
decided on a military raid of the compound, in hopes of either finally capturing
bin Laden or determining that he was not there. On May 2 members of the
Navy Seals raided the Abbottabad home, killing the al-Qaeda leader in his
third-floor bedroom (Milne 2015, pp.487–488). The successful assault has
become one of the most well-known counter-terror operations in global
history.

The death of bin Laden, and the subsequent killing of al-Qaeda’s top
lieutenant in Yemen Anwar al-Awlaki, created the impression that the terrorist
organization had been “decimated” in the words of the Obama administration.
Leon Pannetta went as far to say that the United States was “within reach of
strategically defeating al-Qaeda.” While the group’s radical ideology would
continue to find adherents, the ability of the group to launch large-scale attacks
against the American homeland seemed unlikely to Obama’s top counter-
terrorism officials. Sensing an opportunity, and with keeping to his 2009
West Point address, President Obama announced the American drawdown in
Afghanistan in June 2011. The plan called for 10,000 troops of the 30,000
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surge to leave the country by the end of the year, with all U.S. soldiers
returning home by 2014 (Karlekar 2012, p.6).

A primary motivation for the president in ending the war in Afghanistan, the
longest conflict in American history, rested on a core belief that enduring
conflicts in the greater Middle East were not a component in an effective
counter-terrorism strategy in Obama’s view. While he had initially approved a
COIN campaign for Afghanistan, it became evident very quickly that any effort
to nation-build and win hearts and minds in that tribal nation would take
decades, if not longer. Moreover, with the death of bin Laden and an increase
in the number of al-Qaeda leaders killed along the Afghanistan/Pakistan
border, the president viewed his approach as having made gains in deteriorat-
ing the terrorist group’s ability to launch attacks.

In May 2013 Obama delivered an address at the National Defense
University in Washington D.C. in which he sought to move the United
States past a “global war on terror.” The president admitted that lone wolf
attackers and affiliates of al-Qaeda operating in the Middle East still posed a
threat, but the “core” group that planned the 9/11 attacks was on the verge of
defeat. Obama also argued in favor of a future counter-terror approach that
accepts the limitation of American power, “beyond Afghanistan, we must
define our effort not as a boundless ‘global war on terror,’ but rather as a series
of persistent, targeted efforts to dismantle specific networks of violent extre-
mists that threaten America” (Remarks by the President at the National
Defense University 2013). In some of his most basic language, Barack
Obama articulated his foreign counter-terrorism approach.

Though he pushed for Americans to move beyond never-ending wars and
global ideological conflicts, the president’s plans were met with resistance as a
new potential threat developed in postwar Iraq and conflict-torn Syria. The
group known as the Islamic State began organizing operations in 2013 and
quickly gained power in Syrian cities as the government of Bashar al-Assad
proved unable to maintain central control. By the summer of 2014 the group
had greatly expanded into politically unstable Iraq and took the city of Mosul.
Some argue these events occurred as a result of the U.S. troop withdrawal in
2011, while others posit that the initial American invasion of 2003 resulted in a
political vacuum that created the current conflict. In any event, President
Obama authorized several hundred U.S. advisors back to Iraq and the
American military began conducting airstrikes over Islamic State targets. In
Afghanistan, the plan for all U.S. troops to withdraw by 2014 was amended in
October 2015 when the president decided that U.S. troops would remain in
Afghanistan until at least 2017. When making the announcement, Obama
cautioned that he still does not favor the notion of an “endless war,” circum-
stances on the ground dictated his decision (Rosenberg and Shear 2015). Such
drastic changes were an important reminder of how global realities will con-
tinue to greatly influence American counterterrorism efforts.

While President Obama sought to chart a different course for U.S. counter-
terrorism abroad, at home he kept in place many Bush-era tools and programs.
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The Department of Homeland Security continued to have a prominent role,
with its budget increasing yearly, and the controversial Patriot Act received the
president’s endorsement. As a senator, Obama argued that the act permitted
too much leeway to federal authorities when it concerned wiretaps, record
searches, and other invasions of privacy. Yet, once in the oval office, President
Obama has reauthorized the controversial surveillance elements of the Patriot
Act on several occasions.

One of the more interesting, and complicated, shifts President Obama sought
concerned enhanced interrogations. He had previously pledged to reassert
American values when it came to the questioning of suspected terrorists. Only
hours into office, he signed an executive order banning interrogation methods
previously used by the Bush administration, and inMay 2009 he publicly lamented
that the United States had compromised it ideals in the pursuit of security (Carey
2014, p.194). The practical policy change he hoped to apply included a return to
the Army Field Manual for guiding interrogation professionals. Yet, the president
understood that the possibility existed that the manual may not provide coercive
enough measures to be implemented. A task force, consisting of the attorney
general, members of the cabinet, intelligence professionals, and the Chairman of
the Joint Chiefs, were paneled to give recommendations on how to best equip
counterterrorism officials with effective interrogation methods and practices.

The panel’s report included a recommendation for an interagency team
of interrogators to be within the FBI, not the CIA. In August 2009, the
Obama administration approved the creation of the High-Value Detainee
Interrogation Group (Department of Justice Office of Public Affairs 2009).
A collection of individuals from the intelligence community, law enforce-
ment, and the Department of Defense would now administer U.S. inter-
rogations of suspected terrorists (Taylor and Wittes 2009, pp.309–310).
One of the group’s first high-profile cases included questioning Pakistani
American Faisal Shahzad after he attempted to detonate a car bomb in
Times Square (Cloud and Serrano 2010). The creation and utilization of
such an interrogation unit speaks directly to Barack Obama’s counterterror-
ism approach. The president likely would have opted for the FBI to conduct
interrogations on their own, but the circumstances of the threats faced by
the United States dictated a different approach. Yet, Obama ardently dis-
approved of continuing the CIA’s interrogation program, as he came to
believe it lacked oversight and gave too much leeway to officials at Langley.

From seeking the closure of the Guantanamo Bay detention facility to a
systematic focus on bin Laden’s al-Qaeda network, Barack Obama hoped to
chart a new course for U.S. counter-terrorism. Yet, due to the limits of pre-
sidential power, coupled with the continued threats of international terrorism,
the president often found drastic changes difficult to implement. Where Obama
did implement the largest strategic change was in his renewed focus on al-Qaeda,
yet the administration’s reliance on Bush-era domestic counterterror measures
remained constant. Overall, the Obama administration illustrated more consen-
sus than conflict in American counter-terrorism efforts post 9/11.
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CONCLUSION

The counter-terrorism environment that the United States confronts today
holds no resemblance to the 1970s and 1980s, when American foreign
policymakers first encountered the power of non-state actors. Since the
terror attacks of September 11, 2001, the United States has engaged in
wars in Afghanistan and Iraq, created new organizations that include
the Department of Homeland Security and the Office of the Director of
National Intelligence, and conducted drone strikes in Pakistan, Somalia,
and Yemen, all in the name of counter-terrorism.

In the immediate aftermath of the attacks, President George W. Bush
launched a war against al-Qaeda and the Taliban government in Afghanistan.
Soon thereafter, a second front opened against Saddam Hussein’s Iraq, for
having alleged ties to Osama bin Laden’s network and for possessing weapons
of mass destruction. Domestically, the Bush administration passed new surveil-
lance legislation in the form of the Patriot Act and began a data collection
program on American citizens. In every instance, arguments were made that
these steps were necessary for security at home and abroad. Barack Obama’s
political rise owed in part to his critiques of Bush’s counter-terror approach.
The 44th president sought to implement a program that acknowledged the
limits of American power, while simultaneously seeking to defeat Osama bin
Laden’s al-Qaeda network. Obama also recognized that widespread domestic
surveillance was too important of a counterterrorism tool to give up. In many
ways, the same arguments made by President Bush regarding the necessity for a
robust counter-terrorism effort were made by his successor.

While political commentators and former counter-terrorism officials often
argue over the extent to which conflict or consensus exists in United States
post-9/11 strategies, the truth of the matter is somewhere in the middle, on
the international front. In order to wage two large-scale ground wars in the
greater Middle East, George W. Bush came to rely on the Department
of Defense and a more military-centered counterterror approach. In contrast,
President Obama has opted for a more hybrid approach, one that attempts to
seek a balance between militarization and law enforcement. Moreover, rather
than utilizing the Pentagon as a blunt instrument to capture or kill terrorists
and transform nations, Obama looked to the CIA and a program of lethal
surgical strikes. His interrogation program, in particular the decision to create a
joint unit headed by the FBI, speaks of Obama’s continued belief in the power
of the American justice system, as does his administration’s stance on federal
prosecutions for suspected terrorists.

Future debates regarding American counter-terrorism will likely revolve around
how to best define threats against the United States. Post 9/11, the argument of
connecting state sponsors of terror with individual transnational terror organiza-
tions gained favor, and a global counter-terrorism approach received strong back-
ing. The central question facing Washington includes how wide a scope does the
United States want to use when examining potential terror threats. Today,
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arguments exist that the Islamic State poses a clear and present danger to the
homeland, while critics of such a view posit that the current conflict in the Middle
East rests on internal differences of religion and tribe.

While George W. Bush’s implementation of a preemptive strategy, con-
fronting a possible threat before it develops, found many adherents during
the immediate post-9/11 milieu, Bush’s utilization of the U.S. military as a
counter-terror tool to transform the Middle East likely perished in the
deserts of Iraq. Given the economic constraints brought on by the 2008
financial crisis, a war-weary public, and growing disenchantment for the
prospects of democracy in the Middle East, those championing a continued
global war on terror with a heavy reliance on military interventions may find
themselves in the minority.

The United States now faces an evolving global threat environment, one
where the risk of a large-scale coordinated attack by al-Qaeda has diminished,
but attacks from individuals inspired by the Islamic State and al-Qaeda off-
shoots still remain likely. As debates surrounding the best way forward for
American foreign policy continue, there are three key pillars of the United
States’ counter-terrorism approach that will likely remain unchanged for the
foreseeable future. First, American leaders will not relinquish the right of
unilateral action to confront potential threats. President George W. Bush
made clear his administration’s commitment to do whatever necessary for
American security, while President Barack Obama’s most successful counter-
terror operation, the killing of Osama bin Laden, was strictly a unilateral action.
Second, the hybrid approach of combining traditional law enforcement meth-
ods with targeted military action is likely to become the prevailing approach by
U.S. policymakers. This has been the preferred method of the Obama admin-
istration and is likely to be continued by the next occupant of the White House
regardless of political affiliation. A return to large-scale military interventions
and long-term occupations do not recognize the diverse and diffuse threats
facing the United States today. Third, while many Americans increasingly
question the legality and necessity of widespread domestic surveillance, parti-
cularly in the wake of the Edward Snowden affair, it seems unlikely that officials
in Washington will relinquish their power to track potential dangers within the
American homeland.

Ultimately, American policymakers will continue seeking a paradigm of
prevention in future counter-terrorism efforts. As demonstrated by this chap-
ter, both the Bush and Obama administrations made preventing another large-
scale attack on the U.S. homeland a primary objective. From the war in
Afghanistan to the utilization of drone strikes throughout the Middle East
and Africa, Washington has consistently harnessed its national power to con-
front terrorism. With the recent commemoration of the 15th anniversary of the
9/11 attacks, arguments over how to best implement effective counter-terror-
ism strategies must remain constant. Rigorous debates and exchanges offer the
best avenue to achieve liberty and security in an ever complicated and
dangerous world.
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CHAPTER 8

Canada’s National Counterterrorism
Strategy and Challenges of Community

Based Intervention in Countering
Radicalization

James Fergusson and Kawser Ahmed

INTRODUCTION

It was evident that the Canadian antiterrorism policy would be fast-forwarded
in the aftermath of the October 2014 parliament attack in Ottawa. The
government had already been mulling over a new anti-terror bill for quite a
while and the attack merely expedited its execution. When the bill was tabled
in December 2014, the Minister for Public Safety, Steven Blaney, argued that it
would provide better tools for law enforcement and intelligence agencies to
counter terrorism and radicalization in Canada. In doing so, Blaney carefully
avoided opposition political parties’ questions concerning the supposed inade-
quacy of current laws to deal with the situation. In the months following
the first reading, critiques against the bill have swelled in rank and file including
from former prime ministers, retired judges, academics, privacy commissioners,
and the former UN High Commissioner for Human Rights and Chief
Prosecutor of the International Criminal Tribunal Louise Arbour; two renowned
Canadian law professors even commissioned a website to endorse their protests
(Forcese and Roach 2015). A growing number of Canadians have become more
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skeptical as to how the new bill would contribute toward curbing radicalization
and violent extremism in Canada as reflected in a nationwide protest that was
held on 14 March 2015.

On the international front, our southern neighbor held an international
summit entitled ‘Countering Violent Extremism in the US’. The seminar orga-
nizers notably avoided using the term ‘Islamic Extremism/terrorism’, and US
president Barack Obama stated that by violent extremism ‘we don’t just mean
the terrorists who are killing innocent people. We also mean the ideologies, the
infrastructure of extremists – the propagandists, the recruiters, the funders who
radicalize and recruit or incite people to violence’ (The White House 2015).
Although Canada’s Minister for Public Safety participated in the seminar, a
leading Canadian daily commented that ‘It is sad confirmation that the White
House thinks foreign policy is a college seminar for sophomores and not an arena
for the exercise of leadership and decisive action’ (Burney and Hampson 2015).

The message from the seminar is significant as it re-invigorated public
debate on some of the hot button issues in Canada relating to national
Counterterrorism (CT) efforts. Instead of galvanizing the participants, the semi-
nar divided US and Canadian politicians, policymakers, academics, and Muslim
activists on the issue of ‘not calling a spade a spade’ (i.e. why only ‘violent
extremism’ and not ‘violent Islamic extremism’). Furthermore, the seminar
reiterated that this is not a war against Islam, rather against deviant Muslims
who use Islamic ideologies to justify their actions and called on the Muslim
community to do more to counter extremist ideologies. Calling out Muslims to
do more in Western societies has therefore become clichés in CT and terrorism-
related literature, media releases, and government publications. There is nothing
new about the findings of the seminar, yet the single most repetitive and
discernible question is: are the Muslims in Western countries doing enough to
stop the menace? Muslims (here used as a generic term ignoring the ideological
and cultural variations) are once again painted in broad strokes and of course are
guilty of ‘not doing enough’. Moreover, such high-profile seminars and sympo-
siums (including the recent UN seminar United Nations and a World against
Violence and Violent Extremism – WAVE) make valid points in explaining the
conflict but are seldom able to build consensus or suggest practical resolution of
the conflict. Somehow these initiatives fail to address the underlying fact that
causes of radicalization leading to violent extremism are deeply rooted within a
social structure and are better explained through social conflict paradigms.
Consequently, it is often misunderstood that CT response must be indigenous,
locally grounded and driven by community, yet sincerely supported by state.

This chapter highlights the research findings of a year-long project that
explored the perception of Muslim community members and university stu-
dent leaders (also Muslims) regarding terrorism and counterterrorism in
Canada. This chapter is organized into three parts: (1) it elaborates the current
CT environment of Canada with special emphasis on radicalism;1 (2) qualita-
tive data and analysis highlight the challenges of community-based interven-
tion in Canada; and (3) a strategic and inclusive community-based intervention
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guideline is proposed. Many inferences are also drawn from the policy paper
published in November 2014 under the auspices of the Canadian Network for
research on Terrorism, Security and Society (TSAS) that funded this research
and from Canadian print media.

BACKGROUND

Canadian phenomena of radicalization leading to violent extremism are
diverse, multifaceted, complex, and often conflicting as captured in the follow-
ing quote:

Radicalization is not a process with a clear start, middle, or end. Canada has
struggled with this puzzle. Radicals, whether violent or not, have stark ethno-
religious backgrounds and different family histories. Some have immigrated to
Canada, while others were born there. Some have converted to Islam following
personal struggles, while some have done so having been influenced by their in-
group circumstances. Most radicals are not marginalized within society, and many
support Canadian values (Sabo-Walsh 2012, 86).

The causes of radicalization in the Western context (especially Canada) can
be grouped into three categories: situational, strategic, and ideological. These
categories are illustrated below:

As seen in the Table 8.1, the situational category is emphasized and within it
there are enabling and motivating factors combined with precipitant factors
that motivate an individual or group to become radicalized. In addition,
according to the UK-based Quilliam Foundation, four factors distinguish
Islamic extremism:

Political ideology: the use of political propaganda that describes political systems
and countries as Kufr or anti-Islamic; suspended morality: the development of a
mindset that distorts Islam and focuses on scripture alone without external

Table 8.1 Category of radicalization in Western context

Category Sub-categories Examples

Situational Pre-conditions Enabling Developments within modernity, for example
the Internet.

Motivating Racial and religious discrimination; economic
and social exclusion.

Precipitant Foreign policy, e.g. the Iraq war.
Strategic Long term Defeat of Western modernity/morality.

Short term Attention for aims; fear; etc.
Ideological Non-negotiable beliefs about what is good for

society.

Adopted from Francis 2012
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guidance as to correct behaviour, leading to a position where violence can be
justified; conspiratorial mindset and ‘Westophobia’: the tendency to view the
West in general as the source of all evil; and an ultra-conservative outlook: a
literalist reading of Muslim texts (Spalek 2012a, 7).

However, here I argue that there are two reasons for examining radicalization
leading to violent extremism in Western urban context through the lens of
social conflict: (1) a diverse set of social factors contribute to this phenomenon,
and (2) at the policy level, the inability to conceive or to formulate an inclusive,
holistic intervention plan is the main obstacle in countering radicalization.

Social conflicts ‘in which the parties are an aggregate of individuals, such as
groups, organizations, communities, and crowds’ (Oberschall 1978, 291) are
‘inherent in human relations’ (Kriesberg 1973, 1). Social conflict originates
from existing social structure because individual and group ‘experiences’ are
the starting point: ‘[E]xperiences become grievances, grievances become dis-
pute, and disputes take various shapes’ (Felstiner et al. 1980, 631–632). We
can gain valuable information by studying the experiences and perceptions of
different social actors and their interpretation of experiences while they interact
with the existing social structure.

In a social space, three types of actors operate: at the macro-level the govern-
ment agencies; at the meso-level various Community-Based Organizations
(CBOs); and in the micro-level, the citizenry. The actors situated at the micro-
or macro-levels do not necessarily interact in a linear way; rather, they are
often connected through meso-level non-state actors such as inter-religious
dialogue groups, social movement groups, problem-solving workshop Non-
Governmental Organizations (NGOs), Faith-Based Organizations (FBOs), and
Ethno Cultural Community-Based Organizations (ECBOs).2 These non-state
actors/agencies are commonly grouped under the rubric of ‘Civil Society’, and
they can act as important links between macro- and micro-level actors. However,
‘ . . . the term “community” can be a catch-all phrase used by the government as a
way of simplifying, merging and combining complex social identities and group-
ings for the purposes of policy development and implementation’ (Spalek
2012b, 31). Nevertheless, religious and faith communities are ‘without question,
the largest and best-organized civil institutions in the world today, claiming the
allegiance of billions of believers and bridging the divides of race, class and
nationality’ (Bartoli 2005, 2). These CBOs can play effective roles in building
bridges and connecting various components of social groups through social
networking and identifying and regenerating social capital (Ahmed 2015).
Spalek (2012a) also quoted Briggs et al. (2006) in highlighting that ‘commu-
nities have in the last decade increasingly been expected to take part in counter-
terrorism measures’ (p. 2). ‘Another factor promoting the involvement of civil-
society groups in the prevention and resolution of conflicts with a religious
undertone are the new social media that facilitate the spread of opinions, trends
and manifestation of solidarity at a speed and scope never seen before’ (Bartoli
2011, 28). Our previous research also noted that ‘ . . . the absence of proper
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knowledge of Islam andMuslims in Canadian society and the media, which leads
to both generalizing all Muslims as the representatives of those fringe fanatics
who espouse violence in the name of Islam’ (Ahmed et al. 2014, 44).

Challenges abound in forming a meaningful relationship between law
enforcement agencies and CBOs because within a nation-state framework, this
relationship is based on ‘controller-controlled’ that is grounded on the percep-
tion that ‘ . . . police interaction with various communities – irrespective of reli-
gious affiliation – was that it was based primarily on informant relationships,
using and/or coercing communities to provide intelligence on its members
who were suspected of criminal activity. Thus, there existed a perception
that approaches to communities were largely community-targeted’ (Baker
2012, 76). In the same vein, Spalek (2012b) also noted that ‘ . . . counter-
terrorism officials and practitioners, whether police officers or those working
for the security services, have been traditionally working from a perspective of
applying a community- targeted approach rather than a community focused
approach’ (p. 37).

METHODOLOGY

The data used in this chapter was gathered from a qualitative study that we
conducted in 2013–14 in a Canadian metropolitan city under the auspices
of the TSAS. The research project was qualitative in nature because we
wanted to explore initially the perceptions of Muslim CBOs (FBOs and
ECBOs) on terrorism and CT in Canada. Later, we included the leaders of
the university Muslim student organizations. The research was based on
semi-structured interviews with topic guides and a total of 21 participants
(N = 21, Male = 14, female = 7; 3 leaders of Muslim FBOs, 3 of ECBOs
and 15 leaders of student organizations) were interviewed within a span of
4–6 months. Two focus group discussions with the university students were
also conducted. Our prime motivation was to explore the ‘why’ component
of the domestic terrorism acts that occur in Canada and ‘how’ to counter it.
Recruiting active participants was particularly challenging because it was
widely presumed that we were acting on behalf of law enforcement agen-
cies. Consequently, we had to establish a minimum level of trust with the
respondents before the interviews. We analyzed data using Computer Aided
Qualitative Data Analysis Software, nVivo 10, to find the pattern in
responses and also to visualize data.

NATIONAL SECURITY THREAT (DOMESTIC)
AND CT ENVIRONMENT

In Canada, there is al-Qaeda (AQ) inspired radicalization although the
rapid rise of the Islamic State of Iraq and al-Sham (IS) has challenged
their monopoly. AQ used to draw its strength from its Western followers,
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sympathizers on the grounds that it fights the imperialist West with few or
at least ambiguous political objectives. The brutality, propaganda, and out-
reach capabilities of IS have superseded AQ and their affiliates in quantum
ways, and now the West acknowledges it as the gravest security threat.
According to various media reports, thousands of Western born and edu-
cated young people (men and women) have already joined the ranks of
IS and many more are in the offing (McCoy 2014). IS has emerged and
evolved as a result of a politico-military quagmire created by the West’s
intervention in Iraq and the utter failure of the Iraqi political regime
(Kampfner 2014). According to one scholar, ‘The “uniqueness” of ISIS is
debatable because, not unlike other political experiments in the Middle
East, it targets all manifestations of ethnic difference and religious plurality.
In pursuit of a Salafi caliphate, ISIS fighters target Christian, Kurdish,
Shiite, and Yazidi populations’ (Yaghi 2014, 2). Moreover, the IS-inspired
(not AQ!) extreme Islamic ideologies are considered to be the main drivers
for the current surge of domestic radicalization in many Western societies,
which encourages young Muslims not only to commit violence in their
home countries but also to join the fight in Syria in droves (Foreign &
Commonwealth Office 2015). In this context, it has been observed that the
Canadian national CT efforts lack strategic direction to adapt to the changing
scenario.

Smyth (2007, p. 265) observed ‘a symbiotic relationship between “terror-
ism” and counter-“terrorism” – that counter-“terrorist” interventions by the
state, which are primarily of a military and security nature, tend to escalate
rather than alleviate levels of perceived threat, actual violence and alienation of
the base population’ (Cited in Sluka 2009, 141). In this environment Canadian
CT efforts have placed terrorism, and by extension its principal stakeholders,
Muslims (both as victim and perpetrator), within a broader security-centric
framework (Ahmed et al. 2014). Common discourse is also heard about ‘the
rise of Islamist-inspired political ideologies that justify the use of terrorism, and
their appeal throughout the Islamic world’ (Gurr, Malthaner cited in Schmid
2011, 3). In this connection, the Canadian national CT does not mention
radicalization as a threat but some of the latest efforts of the Royal Canadian
Mounted Police (RCMP) – the lead agency in counterterrorism – outline the
phenomenon explicitly and suggest a greater collaboration among various
stakeholders to counter it. How effective the current CT is in countering
radicalization, however, is not evaluated; even the newly proposed Bill C-51
does not mention any effective means to counter radicalization. Therefore, it
begs the question: if we certainly know the cause (radicalism) and effect
(domestic terrorism) of this conflict, then why do we feel shy in addressing
the cause in the first place? In this regard one study also notes:

Do these [CT] programs work? . . .we discovered that there is an almost complete
absence of evaluation research on counter-terrorism strategies. From over 20,000
studies we located on terrorism, we found only seven which contained moderately
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rigorous evaluations of counterterrorism programs. We conclude that there is
little scientific knowledge about the effectiveness of most counter-terrorism
interventions. Further, from the evidence we were able to locate, it appears
that some evaluated interventions either didn’t work or sometimes increased the
likelihood of terrorism and terrorism-related harm (Lum et al. 2006, 3).

Although CBOs play a key role in a multicultural, multiethnic society (Ahmed
2015), in Canada the roles of Islamic Centers and Muslim FBOs and ECBOs
appear at times conflicting, especially with regard to politically sensitive matters
such as radicalization, as they are mired in the ‘politics of representation’. For
example, there is overt conflict between the ‘moderate-secular’ and ‘conserva-
tive-mainstream’ Muslims; as a result they seldom offer a unified view with
regard to radicalism intervention. The silence and ambiguous position of some
FBO leaders on issues related to national security in general and domestic and
international terrorism in particular has not always been helpful to establish a
firm community position. This often gives rise to the perception that Muslims
are not doing enough to counter radicalization in Canada.

CANADIAN COUNTER TERRORISM (CT) STRATEGIES

Canadian national CT strategy relies on community involvement. ‘A propor-
tionate and measured response to terrorism is the best way to act consistently
with Canadian values and to preserve community support for counter-
terrorism efforts’ (Public Safety Canada 2011). The strategy also suggests
that ‘ . . . violent homegrown Sunni Islamist extremists are posing a threat of
violence . . . today; violence driven by Sunni Islamist extremism is the leading
threat to Canada’s national security’ (Ibid). Additionally, it also emphasizes a
lasting and enduring partnership between government efforts and its citizens
as explained below:

Citizens need to be informed of the threat in an honest, straightforward manner
to foster a deeper understanding of why particular actions are needed in response
to threat. Citizens also have a responsibility to act – a responsibility to work with
Government and security personnel and a responsibility to build strong and
supportive local communities (Public Safety Canada 2011).

From the strategy it is thus amply clear that Sunni Muslims are identified as a
threat to national security. This definitional approach of threat identification
compartmentalizes the majority of Muslim communities in Canada because
‘Sunni Muslims represent almost three-quarters of all Canadian Muslims’
(Delic 2013). Among the Muslims, however, ‘36 percent originated from the
Indian subcontinent; 32 percent Arabs; and about 14 percent Iranians. Smaller
numbers come from other countries like Somalia, Afghanistan, and Turkey’
(Ibid). Hence, the Sunni community is a diverse community and if the CT
strategy solely intends to engage Sunni Canadian Muslims, then the strategy
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appears to be self-defeating (at least in its expression). In addition, the strategy
suffers from a fundamental weakness – since it is a state-driven, agenda-
oriented, and a top-down approach, it will fail to generate trust and dispel
fear among Sunni Muslims.

The structure of current CT environment is depicted in the figure below:
Figure 8.1 above shows how national CT agencies work directly in colla-

boration with a few selected CBOs to reach grassroots-level citizens but they
only share information related to radicalization with the provincial law enforce-
ment agencies. In this environment there remains a gap (dotted lines) between
the top-level law enforcement and policymakers and grassroots-level citizens in
terms of building a cohesive CT policy grounded in ‘a lasting and enduring
partnership’. Figure 8.1 is based on my perception about the current Canadian
CT environment.

Canada plays an active role in sharing terrorism-related information with
four other nations (commonly dubbed as 5 Eyes: US, Canada, Britain,
Australia, and New Zealand) (Ljunggren 2015). The newly proposed antiter-
rorism bill, Bill C-51, is a re-enactment of the post-9/11 antiterrorism laws,
and it seeks to empower Canadian intelligence and law enforcement agencies
with more jurisdictional powers (Global News 2015). In 2013, Parliament

National
CT agencies

Information/intelligence
sharing

Community
outreach
activities

Citizens (at the grassroots level)

Selected community
based organizations

Provincial law enforcement
agency

Fig. 8.1 Current top-down CT Environment in Canada
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enacted legislation that created four new offences intended to deter travel
abroad for terrorism-related purposes. In the past year, the Government listed
six entities under the Criminal Code as being associated with terrorism.
The Government also engaged in a number of long-term projects such as the
Cross-Cultural Roundtable on Security’s dialogue on security-related matters,
Canada’s Multiculturalism Program, the Kanishka Project’s support for aca-
demic research, and efforts to enhance border security through Canada’s
Beyond the Border Action Plan (Public Safety Canada 2014, 3).

In 2011, Canada launched a $10 million Kanishka Project to research
terrorism issues. Thirty five research projects have been funded so far; of
those, five projects addressed radicalization, extremism, and countering violent
extremism (CVE) directly; two projects researched particular ethnic (immi-
grant) communities; two projects studied interfaith and cultural communities;
and one project researched a mainstream Muslim community. Out of these ten
projects, none focused on a coherent, collaborative partnering approach with
the Muslim FBOs and ECBO to devise a grassroots-level intervention program
in countering radicalization.3 Further, under the auspices of the Kanishka
Project, TSAS also funded eighteen research projects and out of these only
five directly approached the above-mentioned aspects. In sum, under the
current CT regime, there are no CBO-driven projects to counter radicalization
in Canada or any evaluation of the currently funded projects. In contrast,
Europe and the UK have launched several projects (for example, Hayat
in Germany, Dutch Slotevaart Action Plan to Prevent Radicalization, and
UK’s Ambassadors for Islam programs) to intervene radicalization at the
grassroots level.

THE CHALLENGES OF COMMUNITY-BASED INTERVENTION

IN COUNTERING RADICALIZATION IN CANADA

This section details responses from interviewees which are grouped according
to the three levels: micro, meso, and macro. My analysis allowed me to locate
the factors at strategic and tactical levels helping me to suggest a strategy for a
practical intervention model. The responses are given verbatim.

Micro-level Factors

Family environment can be an important factor for nurturing youth
positively:

Sometimes motivations might come from family environment. For example, in
much cultural tradition strict adherences to religious beliefs and practices are
encouraged. In such cases, parents though innocently might impart teaching of
religion but those teachings might be turned into different ideology later in the
life of that child. More so, the environment of the young people is also very
important.
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A supportive family environment is necessary for deterring youth who adopt
violence to solve their problems:

In general, if there are people who have poor family environment single parent
families or families who have children who feel insecure . . .not having a good
family support you find these people try to find drugs and other support in other
places and this can be some violent group . . . think about social factors that breed
terrorism . . . in research you try to fit the profile of terrorist who are accused of
being involved in terrorism and many of them will have some problems with their
social backgrounds and sometimes you hear in the media that they come from the
middle class; well they might come from the middle class or upper class but just
because you come from a rich family it does not mean you have a supportive
family.

Direct contact with a state intelligence agency creates an environment
of fear:

Everybody doesn’t know how to deal with CSIS [Canadian Security and
Intelligence Service]. Once CSIS contacts them they shiver because they
think it as a terrible thing. What is happening in our society is that the
people are scared. For example, if you want to know whether Muslims will
go against this bill [C −36] of course everybody is against this bill but are
they going to go in the open to protest? I don’t think so because due to lack
of information they think if they protest against this bill and they think CSIS
will say ‘you know what lets watch this guy, let’s put him on the watch’. It’s a
horrible thing.

Fear is a factor under the top-down CT environment:

The CSIS has been talking to the Muslim communities directly and this is
problematic for many people. I mean CSIS calls to a Canadian doesn’t mean a
lot, they would just tell them I’m not going to talk to you without the presence of
a lawyer but if the CSIS approaches to Afghanistan to Egyptian people it frightens
them to death. It means your future is being challenged. People really get scared
and that is many Muslims think that they are being monitored and are being
watched despite many people may say ‘why do they phone me I’m just a regular
guy and I have nothing to do with these things’.

Past experience also contributes to fear:

In X province, many people come from camps they are refugees there is no
democracy there everyone is afraid of political issues some countries if you visit
Somalia or Kenya these kind of countries all the time they are afraid the police
they are afraid when they talk about politics they can be taken to the jail this
mentality is still right now in their mind they talk if you try to talk they say please
don’t talk about these issues.
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People risk being profiled by state agencies if they follow their religious
practices devoutly:

Most of the time people are being treated with suspicion some people are suspect-
ing them if those who are religious may have experience with terrorism or
radicalism, or other things and these people are feeling tension they feel their normal
religious behavior and practice are being translated as a kind of radicalization.

Discussion

This research shows that multiple social factors cause terrorism (by exten-
sion radicalism) in society. For example, it listed several of them as: ‘the
impact of globalization; the effect of peer networks; a prevailing sense of
humiliation and social isolation; the tendency to express ideological/faith
solidarity against injustices globally; the presence of Islamophobia within
Canadian society, and unfulfilled social-economic expectations’ (Ahmed
et al. 2014, 3). In addition, although the respondents affirmed that radic-
alism is not driven by Islamic faith, a consistent pattern of Sunni Muslims
being apprehended in Canada on terrorism-related offense could not be
adequately explained. Nevertheless, they mentioned that a lack of proper
knowledge on Islam and absence of a source of authentic interpretation of
Islam very well contributes to radicalism (Ahmed et al. 2014, p. 44). Thus,
this situation amply illustrates a perceptual incongruity in determining
national security goals by different stakeholders – a classic case of social
conflict. As, on the one hand, the state believes that Sunni Muslims are
involved in radicalism while, on the other, the Muslims perceive that the
state along with other social factors cause radicalism in Canada.

At the micro-level, two dimensions of family conditions come to the fore
and can be explained using theory of social conflict. In analyzing a social
conflict, social categorization needs to be mapped out first. Social groups
can be based on economic status, ethnicity, and faith or merely on com-
mon interests. Regarding economic status, although the people of the
upper class enjoy most of the privileges in a liberal market economy,
they face the same challenges in raising children (specifically the youths).
On the one hand, the youths are experiencing ‘push and pull’ factors
from a number of sources (i.e. globalized and localized), and, on the
other, they are more skeptical about traditional social norms and values.
Unprecedented access to technology has further compounded the matter as
the youths are not only confused while seeking an answer to social issues
but are also susceptible to ideological manipulation. Parents from all social
classes face the challenge of supporting their youths adequately. Young
people at all economic levels fall through the cracks, and according to my
respondents, a growing number of youths from the middle and lower
classes are gradually turning to their faiths to have satisfying answers to
their moral ambiguities.
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The respondents also highlighted the absence of adequate social platforms
where the youths can congregate and share their ideas, thoughts, and concerns
on social issues. Although a number of student associations are found within the
higher-learning institutions, these are often not connected with the mainstream
faith or cultural institutions. Particularly, converted Muslim youths do not get
adequate support and access to authentic (in whatever way we define it) religious
teachings from reliable sources. Consequently, these young people turn to
the web for authentic Islamic teaching. Within the Muslim community as in the
wider society, there are no concerted efforts to address the inadequacies as the
community, with its ideological differences, (e.g., majority Sunni vs. minority
non-Sunnis), cannot unanimously come to an agreement to address the issues.

All the participants in this research explained the consequences of a top-
down CT approach in the society in general and within the Muslim community
in particular. Within a conventional state-centric structure, the state is primarily
responsible for formulating all CT-related legislations and measures. The state
chooses its strategy based on the ideology of the ruling political regime and
prevailing security environment. In Canada, the ruling Conservative Party has
defined the domestic security threat as coming from ‘Islamists’, therefore, the
national CT strategy is geared toward containing this threat. Consequently, the
party also felt the necessity of enacting a new anti-terror bill, Bill C-51, that
essentially equips intelligence and law enforcement agencies with unprece-
dented power to detain people (rightly or wrongly involved in terrorism) in a
classic US-style pre-emptive doctrine. A wave of criticism by law experts and
academics is reverberating in the media and social media spaces because the bill
fundamentally violates Canada’s Charter of Rights and Freedoms. Playing the
fear card may be a plausible strategy during a voting season; however, it
destroys social cohesion, fuels mistrust, and makes citizens antagonistic to
each other – all detrimental to an effective CT strategy.

Four cornerstones of Canada’s national CT strategy are: ‘prevent, detect,
deny, and respond’. The strategy underpins the necessity of ‘building resili-
ence’ within the community for effective implementation. However, the com-
ponents of the strategy fall into two broad domains of actions – ‘prevent, detect
and deny’ are the components of the pre-emptive part and ‘respond’ falls in the
executive action part. Although the strategy talks about community resilience
and emphasizes the need for community response, it does not elaborate what
community means and in what ways the policymakers wish to see communities
participating in creating and sustaining resilience. Further, the strategy seems
to contradict itself as it specifically mentions ‘Sunnis and related Muslim
organizations’ as the threats, and in doing so it creates a division between
Sunnis and non-Sunnis in Canada. It is clear that the existing strategy is
exclusionary in nature and as a consequence we observe three distinct trends
in community-based intervention: first, majority Sunnis have already been
alienated; they do not trust the top-down approach of the CT strategy and as
a result are hesitant to participate in any government-initiated CT efforts (for
example, RCMP-based outreach activities); non-Sunnis, a small portion of the
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Muslim community in Canada, feel no urge to take part in community inter-
vention-related initiatives; and the rest of the non-Muslim CBOs or think tanks
remain out of the whole process as they view terror-related issues as simply a
security problem and not a social issue. This is further corroborated by the
comment of a policymaker: ‘In terms of radicalization, this is obviously some-
thing we follow . . . I think though, this is not a time to commit sociology’
(Kohen 2015). This strategy has focused too much on internal factors and
ignored the fact that the current mode of domestic radicalization has a clear
and unambiguous linkage with global issues which changed the socio-political-
ideological landscape in the last decade or so. For example, in this study, a
number of respondents mentioned that Canadian foreign policy was a source of
the problem and might be one of the motivating factors to become radicalized.

Fear generated through the current CT strategy and the roles of law enfor-
cement agencies impact Muslims in a number of ways. First, a top-down fear
mode: when an intelligence agent chooses to contact a person of interest
directly on terror-related matters and demands cooperation. The Muslim
person then either concedes, agrees to meet him/her in a place of agent’s
choosing, or he/she decides to hide. This phenomenon was amply demon-
strated by a lawyer describing real case studies during a seminar entitled
‘United Against Terrorism’ that was held in Winnipeg in June 2013.
Muslims who immigrated from war-torn or countries ruled by authoritarian
and repressive regimes bear with them an innate psychological fear, and facing
similar situations in Canada naturally evokes that fear again. In my research,
I learned that in a few cases, some prominent Muslim leaders were approached
to act as informers by law enforcement agencies and this essentially stoked
further mistrust between the agencies and Muslims at large. Many Muslims
remain unaware of their legal rights in the Canadian constitution and fall victim
to the circumstance. Second, a parallel mode of fear, grounded in the current
CT environment, gives rise to situations where some members of the Muslim
community exploit others. In some cases, some respondents thought a person
leveraged his/her apparent connection with the law enforcement agencies to
gain favorable positions within the community. Although it appears to be a
benign attempt to empower oneself, it essentially fosters mistrust in the com-
munity. Such a person is also ostracized and treated as a sell-out. This fear
dynamic has been further explained in our TSAS policy paper (Ahmed et al.
2014, 53–56).

Meso-Level Factors

In analyzing data from the meso-level actors and their views on the phenom-
enon of radicalization, I found disagreement on the meaning of radicalization:

First, we need to define what radicalization is, who is a radical and how do you
define it. It is important because in some silly way, simply going to the mosque
may be viewed by some as radical . . .but if we are talking about radicalism
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meaning having views and beliefs that are not acceptable to others views and
beliefs. Not accepting other people’s choices in terms of their faith in terms of
their beliefs, if that is how radicalism is understood yeah unfortunately it is a
reality now.

There are various ways that one can become radicalized:

I need to ask you who and what activities are promoting extremism? Is it the
Muslim activity, the faith group activity or is it a kind of self- radicalization? When
it comes to radicalization, people might adopt extremism in various forms:
political, ideological, social as well as religious faith.

The reason for radicalization is frustration taking place within the family, from
the society as youth start seeking out for some sort of sympathy. The sympathizers
start feeding those misconceptions about Islam but in this process they feel
belongingness with the sympathizers. So primary motivation comes from some
kind of hatred on something; if people suffer from any hatreds or any racism in
terms of social status, in terms of their origins, in terms of their religious faiths;
the first seed of radicalization is sown and then it is only a matter of time and who
is nurturing the seed.

Youth, suffering from an identity crisis, may turn to radicalism:

And what happens to these youth? They start suffering from an identity crisis,
because they don’t know whether they are Canadian or Y. Because most of them
come here as young at the age of three or four years and when they grow up they
think themselves as Canadian but when they reach up to the university level and
enter into job market they find themselves discriminated in terms of employment.
They start facing problem to relate to the society, the people, their friends, and
even with their parents. So that is why you find Somali youth going to the
universities and then they drop out and some of them tend to go back to their
homeland and may be join the terrorist groups.

Inter-denominational solidarity within the Muslim community does not exist:

We don’t hear from the Ismalili so much, the mainstream is Sunni and a little
bit of Shiite but I don’t think it’s [Ismaili] as much it’s not as big of Sunni
community. Sunni is the majority whoever comes here if you count the countries
they come as Sunni and we should have a united voice that is a very important.

More needs to be done by Muslims to dispel stereotyping:

The Muslim community might take some of the blame in a sense that it has an
obligation to reach out to the larger community. Things are better than they used
to be but more has to be done for other people to understand that there are
Muslim citizens who care about their community, who are professionals, who
have children who have invested in the community.
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There is, however, the problem of representation of Islam within the
community:

It is important to clarify one question that you raised: ‘who representsMuslims’? This
question has never been raised with regards to Christians or other faiths that also have
a number of denominations; but this question has always been posed against
Muslims. However, no one organization or institution can represent Muslims as
they come from a diverse socio-political-cultural background. My question is, ‘do
you know the faith yourself?’ because when it comes to representation of faith your
assumption will get priority in representing a group of people that you know.

One’s faith ideology might contribute to feeling alienated:

It is actually community feeling in Islam which is called brotherhood or
‘Quam’ (in Arabic). Many Muslims really value this word ‘Quam’ and the
word ‘Ummah’ maybe different. I am not a religious scholar so I cannot speak
about details but ‘Quam’ means the Muslim community throughout the
world. It is a very strong perception so there are Quranic verses for these
thing like ‘you have to take care of your brother; you have to share the pain of
your brother’. So if a person sees brothers in Iraq or Syria are being mistreated
or see international forces threatening them it is natural for them to say my
brothers by ‘Quam’ are being threatened and it is their responsibility to say
I am with you brother don’t be afraid.

Discussion

Coming to a consensus about the meaning of radicalism is probably the single
most important factor toward devising a meaningful intervention mechanism.
What we see now in Canada, however, are two mutually exclusive as well as
discursive definitions of the term ‘radicalism’which are impacting people’s percep-
tion on national security. First, popular definition objectifies a group of Muslims
(e.g., Sunnis) as ‘radicals’ in Canada and this is now an accepted notion at all levels.
The main logic behind such categorization sprouts from the evidence that all
apprehended and convicted terrorists since 2006 are Sunni Muslims. However,
the radicals are at the same time introduced as ‘Jihadis’, with these two terms being
used interchangeably in the current political, legal, and media vocabularies. It is
interesting to observe that just as the politicians and mainstream media co-opted
the term so did the terrorist or violent extremists, even though ‘Jihad’ may
encompass diverse sociological phenomena and should only be explained through
extensive theological study. Canadian policymakers, as those in the USA, use
often-touted rhetoric to justify the promulgation of new anti-terror measures
(e.g., Bill C-51) saying that radicals waged war on Canada and Canadian values,
and freedom and liberty are under attack etc. (Bronskill 2015a, b). This rhetoric
serves the purpose of generating fear and dividing a society (Hembrey 2015).4

CANADA’S NATIONAL COUNTERTERRORISM STRATEGY AND CHALLENGES . . . 209

ACKU



The second definitional approach of radicalism rests on the premise that it is
a broad social-psychological state describing worldviews of an individual or a
group of individuals who think and then act differently than other people –

they are essentially deviant thinkers and actors who believe in certain radical
methods of transforming a society. Even the RCMP recognizes that ‘Radical
thinking – even when accompanied by disturbing ideologies – is not proble-
matic. In fact, radical thoughts have contributed to many great advancements’
(RCMP 2011a). In my research, most university student organization leaders
contended that there was nothing wrong with radicalism. In addition, they
asserted that second- or third-generation Muslim youths were becoming more
aware of their faith, attending prayers at mosques, and participating in Halaqas
to share their ideas and these must not be viewed as platforms for radicaliza-
tion. Rather they pointed out that so far the radicalized cases were, in fact,
loners, secular Muslims who had never connected with the mainstream Muslim
communities. However, from the law enforcement point of view, although this
distinction is acceptable, ‘when radical thoughts lead to violence and other
criminal behaviour, society can be put at risk by the actions of individuals and
groups. Before this occurs, authorities need to take lawful steps to target the
illegal behavior’ (RCMP 2011a). Consequently, how to draw the line for
intervention remains controversial. Within the Muslim community, as our
research shows, there is little consensus about radicalism as older generation
Muslim CBO leaders do not even recognize the phenomenon, ‘likely because
the notion of acknowledging the term itself demeans a community’ (Ahmed
et al. 2014, 41). Hence, as our participants stated, forcing a community to
acknowledge radicalism is nothing but political expediency and a tool of wedge
politics, as witnessed recently with the Charter of Rights and Freedoms in
Quebec (CBC News 2013).

Representation of Muslims is a challenging issue especially with Muslims
living in Diaspora because they come from diverse ethno-political, ideological
backgrounds (Esposito and Mogahed 2007). In Canada, ‘37 percent of
Muslims are of South Asian heritage, 21 percent of Arab descent, 14 percent
from the Caribbean and 28 percent from other ethnicities such as African,
Chinese, Turkish, Bosnian, Afghan, Persian, Indonesian etc.’ (Environics
survey, 2007 cited in Hanniman 2008, 272). Although they are identified by
their common faith denomination (Sunni, Shiite, and Ahmadya), an immense
cultural difference prevails among the Muslims in Canada which is seldom
understood by non-Muslim Canadians and often ignored when policymakers
choose to engage with one group. For this research, I chose Muslim CBO
leaders as research participants not on the basis of their authoritative and
representative status on Islam but rather as a gateway to their respective
communities. According to the respondents, lumping all the Muslims together
as ‘radicals’ may serve the purpose of political convenience yet it dangerously
pits groups of Muslims against each other. And then there are the secular-
moderate Muslims who criticize the mainstream conservative Muslims in
the media. One example is the interpretation of women’s rights, particularly
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the wearing of the hijab and niqab. Muslims from Arab and some African
countries have different cultural practices and traditions than those from
Bangladesh, Indonesia, or some Maghreb countries. These practices impact
identity formation in Diaspora.

In Diaspora an ever-widening social and ideological division has appeared
between the Muslims based on their predisposition to Western liberal life-
styles – one group is identified as moderate, secular, reformist Muslims, and
the other as mainstream, practicing, conservative Muslims. These divisions
further compound the issue of representation of Muslims in Canada, and
non-Muslims as well as policymakers and law enforcement agencies are often
left baffled when choosing between the moderate and conservative groups
for engagement. Representing Muslims in Canada is not only complex but
also can become a matter of controversial politics as seen from former
federal conservative prime minister’s comment: ‘Why would Canadians,
contrary to our own values, embrace a practice at that time that is not
transparent, that is not open and, frankly, is rooted in a culture that is
anti-women?’ (Strapagiel 2015).

Given this complex kaleidoscope of Muslims in Canada and how it
affects any community-based intervention strategy to counter radicalization,
an attempt is made to explore and then visualize different types of Muslim
communities based on their degree of social-political engagement (especially
on sensitive issues like national security). In broad terms, like many other
Muslim communities in Western societies, Canadian Muslims (includes
Sunnis, Shiites, Ahmadyas, Isamiliyas) can be divided into ‘Conservative’ and
‘Liberal’ (progressive) camps. Consequently, a deeper insight, which is elabo-
rated in Table 8.2, in fact, identifies a general attitudinal pattern/notion
among Muslims when it comes to community-based intervention to counter
radicalization in Canada.5 Nevertheless, it is worth mentioning the root
cause of such division among Muslims, as one of the leading Muslim scholar
points out:

There is a difference in nature between the Islamic principles related to religious
ritual and those that concern the affairs of the world and society: the first are
very detailed and precise, while the second are, with very rare exceptions,
general and give guidance in a certain direction, rather than fixing a restricting
framework; (b) The methodologies in these two areas are the complete oppo-
sites of each other: only the text is to be relied on for deciding what is allowed in
terms of ritual practice, while the scope for reason and creativity is very wide
when it comes to social affairs, which are limited only by the prohibitions found
in the scriptural sources, and these are in fact not numerous (Ramadan 2004,
144, 145).

It can be gleaned from Table 8.2 that any intended counter radicalization
program should be geared toward engaging the silent majority portion of the
Muslim community.
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Macro-Level Factors

At the macro-level the discussion centered on the impact of the social media in
radicalization:

The biggest problems I have seen are with blogs. They are just spreading hate.
They cannot be censored; they are creating huge tensions. There are more than

Table 8.2 Perceived types and characteristics of Muslim community engagement in
Canada

Types Characteristics What do they believe?

Engaged Overtly secular, have higher
educational qualification,
economically well supported,
liberal values

• Possess a balanced view and treat
radicalization leading to extremism as a
form of social conflict.

• Actively participate in research, seminars,
and community activities.

• Believe that they are the moderate ones
representing compatible Islam.

• They are minorities and differ
ideologically from conservative followers
of Islam.

Laissez-faire Supports secular ideology
with caution, have moderate
educational achievements,
urban middle class

• Consider terrorism and radicalization as
Western concoction grounded in the
experiences of 9/11.

• Believe that they would not be able to
contribute to CT.

• Believe that CT efforts are highly
partisan and government only favours/
funds moderate and secular group.

Disengaged
(silent majority)

Conservative, believes in
traditional Islam, have
moderate to low income,
urban middle and lower class

• Consider terrorism and radicalization as
Western concoction and resultant of
Israel-Canada close partnership.

• Believe that wave of government CT
measures rise and fall with events of
terrorist attacks.

• Believe that they cannot contribute
to CT.

• Believe that they do not have any time
to participate (due to intense pressure
to survive) in social activism within a
broader CT framework.

Frustrated Conservative, believes in
traditional Islam, lowest
income level, lowest
educational achievements,
have deep ties to their place
of origin

• Believe all CT measures target Muslims
and are a prime source of injustice.

• Believe there is 24/7 surveillance by
intelligence agencies and nobody trusts
them.

• Believe that state agencies have already
profiled them to fit as potential
terrorists.
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100 000 hate sites, hate blogs and people are bringing to their blogs different types of
explanations and ideologies that are not really supported by concrete evidence. They are
expressing their opinions, they don’t need to put a source they can just put what they
are thinking. These blogs have tremendous influence in radicalization and for hate
propagation.
The social isolation of Muslim youths contributes to radicalization:

I always felt it was humiliating, and I can imagine another guy coming in as a
foreign worker who settles and takes the first factory job that he gets and can’t go
anywhere with it, and people are sympathizing with him and sort of and they are
killing him with their niceness so he can’t establish himself in the community.
Like that Boston bomber, he said he can’t understand Americans but yet he was
on welfare and his wife did all the work . . . socially isolated and so humiliated he
can’t even move himself forward and I think there is such a huge embarrassment
the family took welfare from the government of Massachusetts, and that added
insult to injury.

Social conditions create social isolation:

I would say one of the biggest factors is actually social condition. Are they isolated
from their communities? Do they belong to any kind of ideological group? Are
they lonely all the time? What do they spend their time on? I guess answers from
these questions would point out to the social conditions as it varies and impacts a
person in multiple ways but for some reason it just happens that people who are
extremists and Muslims, they tend to drift towards violent ideas due to multiple
social conditions they face.

The ongoing social discourse on Islam causes Muslims to feel alienated:

I think there are few reasons this notion is still in our social psyche. There is a
very simple explanation. First, blame it on the primitive religion that hasn’t
changed over 1400 years, it’s much easier to blame it on the religion than sit
down open chapter 2 verse 191 of the Quran and the reasons of revelation to
understand the historical context and then look at these isolated socially
disenfranchised men who are looking for a violent avenue. It is much easier
to just say it’s the religion no one wants to go through that entire mental
heck. Second, it’s just so much easier to sensationalize a very distinct group of
people in general. They belong to a very similar group, usually men, have a
little bit more beard; it’s a visual minority. Third, when it comes to Islam and
Muslims we are seen as a very conservative group of people like our traditions
haven’t changed that much we all still pray the same we all still recite the
Quran the same so I guess it looks like a stagnant group of people coming
1400 years ago from Arabia, still using the same methods. It’s a very nice
scapegoat and completely logical.
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The phenomenon of Islamophobia is seen as growing in Canada:

A statement [on Islamicism and Islamicists] like that clearly shows a lack of under-
standing towards the faith group and being a leader who’s supposed to unite the
country a statement like that only breeds hatred towards a specific group. What is
the term ‘Islamcists’ itself about? Is it a person who is practicing Islam, is it a person
who just happens to wear a headscarf, is it somebody who prays at a Mosque, is it
somebody who commits terrorist acts? Who is that exactly? Basically what happens
people take it to heart and they think these Islamicists, these Muslims are our
biggest threat to national security and so we should hate them so our kids stay safe;
this irrational fear of Muslims starts fomenting Islamophobia.

Well, Islamophobia is like discrimination, there is always discrimination and
I think in terms of Islamophobia there are people who are vocally promoting
Islamophobia for political reasons in Canada . . . there is a type of Islamophobia
that comes out of fear, out of lack of knowledge.

The impact of Canada’s foreign policy causes alienation and frustration:

Canada in general had a great foreign policy. They were peacekeepers in the past
and they did wonderful jobs all over the world and Canada was rated number one
country in the face of the world. We were voted in the United Nations for seven
years as the best country to live in . . . but all of a sudden Bush says to our prime
minster if you’re not going to go to the front you’re not my friend. You’re either
with us or against us. Well we took part and paid the price in terms of 158 soldiers
killed and 1580 injured for life costing the government not only money but also
lifelong agonies for their families.

It [Canada’s participation] has a negative impact; it makes Muslim Canadians
especially those who are from Iraq or Afghanistan feels uncomfortable. It seem
like Canadians are against us. It makes them seem anti-Iraqi anti-Afghanistan
even if they are looking for nuclear weapons or what not.

Discussion

Most of the respondents opined that modern technology has facilitated commu-
nication and enhanced connectivity between and among social groups in an
unprecedented way. It also has helped people to access information. However,
what it has not eased is the process of verification of information from authentic
sources. The ‘blogging and social media phenomenon’ has created a whole new
world of expressing one’s own opinion in whatever way and one has to undertake
serious research to verify information as the number of sources has proliferated
astronomically. Some of the recent research on radicalization of people in Western
countries cites the inherent risk of unverified information especially on matters
related to faith ideologies (Neumann 2013; Ashour 2011). The researchers also
point out that spreading online ideologies is merely a platform; it is rather the
broader social, political, and psychological factors that essentially shift the mode of
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passive reading of text to violent active extremism. In Canada, only a few studies
have discussed this phenomenon (Corb and Grozelle 2014; Wilner and Dubouloz
2010), although, the RCMP has already presented an authoritative handbook on
online radicalization (RCMP 2011b). Stopping online radicalization demands a
broader, deeper, and more compassionate consensus among stakeholders.

To further complicate the situation, there are sources/institutions which
maintain their monopoly on information – a few state and vested interest groups
working to promote certain ideologies or dogma. Since 9/11, in the US, both
state and non-state actors have created their own domains of information (Lean
2012). There is no denying the fact that disenchanted Muslims were found in an
overwhelming number in terror-related incidents, yet politicians and the media
conveniently use ‘terror’ and ‘jihadi’ interchangeably to report an incident if it
has a Muslim connection. Recent research has also pointed to the process of
‘dehumanizing, othering, stereotyping’ by the media, and, most concerning, the
unabated trend of this media vilification in much of Western society, Canada
included (Ahmad 2006; Powell 2011; Ewart 2012; Steuter and Wills 2009). For
example, although the two recent lone-wolf attacks that killed two on-duty
Canadian soldiers were justifiably covered in the Canadian media, no one tagged
it as ‘alleged terrorist’ when the RCMP apparently intervened and foiled
an attack hatched by a university professor in Ottawa (CBC News 2015).
Richardson (2011) has pointed out that Western media ‘reflected and shaped
the events of 9/11 . . . ’ and created a whole narrative grounded in the belief that
it is ‘ . . . predatory, destructive Orientals [who] are intrinsically violent and have
no reason for acting in hostile or defensive ways towards the West . . . it is about
“us and them” . . . (Richardson 2011). There is no doubt that the media plays an
active role in colluding with politicians to package Islam and terrorism together.
As a result, a recent poll suggested that more Canadians are fearful of a terrorist
attack (Hembrey 2015) now than ever in Canada.

Rising Islamophobia in the Canadian context is a sad yet a highly con-
tested reality. On the one hand, researchers, community-based activists, and
the media suggest that it is on the rise and is destroying social relationships,
while on the other the state remains in total denial. Our research clearly
identified the existing perceptions of phobia (Ahmed et al. 2014) and the
extent to which Islamophobia in reinforcing prevailing inter-group mistrust
is creating obstacles for community intervention regarding radicalization.
How can one without trust forge partnerships with CBOs to combat grass-
roots-level radicalization? For example, when the RCMP suddenly withdrew
its support from a faith-based project that was publishing guidelines to
combat radicalization in Canada because of an ‘adversarial tone’, it simply
substantiated the already held perceptions on the growing mistrust between
the law enforcement agencies and CBOs in Canada (CBC News 2014).
Although the concept of Islamophobia first appeared as a French word to
portray the colonizers’ ignorance of the culture of their colonies, it has in
the aftermath of 9/11 and 7/7 gained monumental popularity. Essentially,
it ‘ . . . groups together all kinds of different forms of discourse, speech and
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acts, by suggesting that they all emanate from an identical ideological core,
which is an “irrational fear” (a phobia) of Islam’ (Cesari 2006, p.6 cited in Allen
2010, 5). Further, the Commission on British Muslims and Islamophobia
(CBMI) refers to Islamophobia as the ‘dread or hatred of Islam – and, therefore,
to fear or dislike all or most Muslims’ (Allen 2010, p. 1).

This research project indicated that anti-Muslim sentiment is running high in
Canada. At the macro-level, often ruling political party attempts to reap benefit
by amplifying security vulnerability condition of a state, as seen in the case of
federal conservative party of Canada in 2015. We can also relate Islamophobic
attitudes in the political debate regarding the wearing of niqab in citizenship
ceremonies. What Islamophobia does is it sustains mistrust among the state
(including its law enforcement agencies), the CBOs, and the citizens, who all
are supposed to be working together to eradicate the menace of radicalization.
The current social condition in Canada reiterates the ‘Jewish question’ of pre–
World War I days since the onus of proving their loyalties now rests on Muslims.
The Minister for Public Safety of Canada recently drew a similar analogy while
justifying the need for Bill C-51 (Wherry 2015). Holding Muslims responsible
was also echoed in Barack Obama’s speech in the White House while inaugurat-
ing the conference on CVE as he contended that US Muslims did/could not do
enough to counter radicalization. As an output of Islamophobia in Canada, I
have observed that it is constantly pushing young people to a precipice.

At the macro-level, perceived national security threat arising from the IS or AQ
affiliates is packaged and then presented to the public as a political struggle – ‘IS
declared war on Canada’. This approach is not helpful as it only legitimizes IS and
also lends credence to the extremist causes in propagating their ‘victim agenda’
subsequently bolstering their recruitment drive in Canada. I argue that instead of
legitimizing extremist propaganda, in fact, at the macro-level, we should focus
more on de-legitimizing the claims of extremist groups. In the past, similar strategy
proved useful when the Front de libération du Québec (FLQ) orchestrated its
terrorism manifesto to achieve a separate Quebec in the 1970s. The Canadian
government then employed both a hard (War Measure Act) and a soft approach
(de-legitimization), which eventually diminished FLQ’s legitimacy to wage the
conflict. In this regard, scholars noted that ‘the causes of the final cessation of FLQ
terrorism can be interpreted using the four categories . . .one of the two most
significant factors in our view, was preemption (through arrests), both directly
and through its indirect deterrent effect. More important was the FLQ’s loss of
political capabilities because of backlash, which in turn contributed to burnout
among key activists’ (Ross and Gurr 1989, 413).

STRATEGIC GUIDELINES FOR AN INCLUSIVE COMMUNITY-BASED

INTERVENTION MODEL

Experts believe that ‘success in counterterrorism requires two things: dimin-
ishing a group’s capability to organize acts of violence and undermining

216 J. FERGUSSON AND K. AHMED

ACKU



a group’s motivation to employ violence’ (Daniel Byman, 2008 cited in
Wilner 2011, 4–5). The counter-motivation aspect is seldom understood
and least researched in Canada. Taking into account the challenges elaborated
above at the micro-, meso- and macro-levels, a sound counter-radicalization
strategy should be properly situated in the social context. Consequently,
drawing from the national CT strategy which emphasizes ‘working through
partnerships’ and building relationships ‘between security intelligence and
law enforcement communities and members of civil society’, I suggest four
strategic guidelines.

First, modifications of the CT language at the policymaking level needs to
show due care for majority Muslim sensitivities. This does not necessarily
suggest becoming even more ‘politically correct’, rather the strategy must be
aimed at reducing the rampant use of terms like ‘jihadi’, ‘Islamist’, and
‘Sunnis’. Language is a powerful medium and can sway people’s thinking
without them realizing it. Second, the RCMP’s and the Public Safety depart-
ment’s outreach activities should be further expanded beyond the self-pro-
claimed ‘moderate-secular-pro-government’Muslim groups to the mainstream
FBO and NGOs – even to the non-Muslim groups. Although it is challenging
to engage conservative or mainstream groups, which are often not represented
by NGOs or FBOs, a sustained strategy must be worked out to engage these
groups to help bridge the gap that exists and is illustrated in Fig. 8.1. This
strategy might also liberate the mind-set of state agencies from co-opting and
engaging only like-minded groups who emulate the ideal immigrant behaviors;
this is a widely held perception among Muslims. In the same vein, there must
be some measures put in place to evaluate successes and failures of outreach
activities so that funding can be directed to promote/expand successful
projects. Our research indicates that non-Muslim CBOs, in fact, have a
more meaningful, resourceful and bi-partisan platform to engage peoples
on politically contentious issues.

Third, although a recent Kanishka project aims to engage youths between ages
18 and 30 in six metropolitan cities, our research suggests that there needs to be a
multipronged engagement strategy aimed at involving specifically the youths
attending college and university. Budget cuts in various academic institutions
around Canada have hit the study and research on social issues the hardest. As a
consequence, courses on terrorism, radicalization, faith, and extremism were
not offered in most Canadian higher-learning institutions. Yet young people at
colleges and universities organize and create their own interest groups on such
issues and many others. At the University of Manitoba, 105 such students groups
exist.6 Our previous research also showed that the students at this level are not
only aware of terrorism and radicalization; they are also able to come up with
novel ideas for conflict resolution. Fourth, a multilayered partnership must be
forged between federal agencies (RCMP and Public Safety), provincial agencies
(such as the Ministries of Multiculturalism, Labour and Immigration, and
Justice), and local CBOs (FBO, ECBO, and student organizations). A multi-
layered strategy would effectively contribute toward the four pillars of the
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national CT strategy by (1) Preventing – local CBOs would enable exploration
of and intervention for the factors and causes of extremist motivation in Canada;
(2) Detecting – a partnership built on trust would enable community leaders to
detect potential radical cases, deploy their resources to counsel and demotivate
and if necessary bring it to the notice of appropriate agencies; (3) Denying – a
collaborative approach would enhance understanding of pre-emptive actions
designed to deny ‘means and opportunities of terrorism’; (4) and Responding –

developing context-sensitive intervention initiatives at the grassroots level can
dispel mistrust.

CONCLUSION

Radicalization is the process through which a person gets indoctrinated
toward extreme political views and may be led to violence, whereas radic-
alism is a mind-set aiming to achieve some social-political-environmental
goals. Success of any intervention strategy depends on mutual trust, under-
standing, and acceptance of a common good by all the actors situated at the
macro-, meso- and micro-levels of society. In this chapter, I have described
the current CT environment in Canada from the macro- and micro- per-
spectives. I observed that in the present situation more efforts are directed
toward knowledge generation and less toward devising a coherent interven-
tion approach. The primary reason for this is the prevailing fear and mistrust
among the actors. Further, I analyzed various challenges of community-
based intervention based on the perceptions of the research participants.
The analysis was carried out at the micro-, meso- and macro- levels. At the
micro-level, I discussed family influences; the absence of adequate social
platforms where the youths can congregate and share their ideas; conse-
quences of a top-down CT approach; and prevailing fear environment. At
the meso-level, I explained the difficulty in arriving at a commonly agreed
upon definition of radicalism; the problem of who represents the Muslims in
Canada; and the ideological and denominational differences within the
Muslim community. At this point I showed with a conceptual map of
Muslim communities (based on my understanding of the current situation)
that the largest majority of Muslims are disengaged from the conversation
of radicalism. This remains as the biggest challenge to devise any interven-
tion mechanism. At the macro-level, I discussed the impact of technology in
sharing radical ideas with young people; the role of media in framing
radicalism around Muslims; the rise of Islamophobia in Canada that effec-
tively bars formulating of an inclusive intervention strategy; and the impact
of foreign policy as a driver of radicalism. In the final section on strategic
guidelines for intervention, I made four suggestions: to modify the lan-
guage of national CT efforts; to become more inclusive with outreach
activities; to formulate a multipronged strategy to include university and
college people; and lastly, to devise a multilayered partnership between local
and federal agencies and local CBOs.
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NOTES

1. In this chapter, the word ‘radicalism’ is used to denote an ideology (i.e. violent
extremism) and radicalization as a process of indoctrination to the ideology.

2. ECBOs are typical to Canadian society as they represent various ethno-cultural
social groups. They are funded/supported by Multiculturism ministry.

3. To give a perspective here, besides the regular FBOs and NGOs who work at the
grassroots level, there are over 400 ECBOs funded by the provincial and federal
governments under the ambit of multiculturalism.

4. ‘Two-thirds say it is likely that an attack will occur in Canada within the next five
years, including 42 per cent who expect that it will result in mass death and
destruction. However, only nine per cent think terrorism and national security
should be the top priority for federal politicians, behind unemployment (20 per
cent), the economy (19 per cent) and health care (15 per cent)’. Source: http://
www.huffingtonpost.ca/2015/03/04/terrorism-survey-50-of-canadians-feel-
less-safe-than-2-years-ago_n_6798302.html.

5. This perception, however, is the lead author’s personal view and not based on
actual survey result analysis.

6. UMSU, UM community link, source: https://communitylink.umanitoba.ca/
organizations?SearchValue=UMSU%20Student%20Group&SearchType=
Category&SelectedCategoryId=220&CurrentPage=1.
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CHAPTER 9

Domestic and Transnational Dimensions
of Counterterrorism Policy in Mexico

Barry Mowell

INTRODUCTION

In recent decades, Mexico has experienced significant increases in violent crime.
As reflected in Table 9.1, the murder rate, which was already substantially higher
than that of the USA or Canada, though not atypical within Middle America,
nearly tripled between 2007 and 2011, the largest such increase of any nation in
the western hemisphere during the period (Molzahn et al. 2013). Incidents of
murder, kidnapping, torture, arson, bombings, gun battles and intimidation
directed at law enforcement and government entities, civil society and rival
criminal organizations have become increasingly commonplace throughout
much of the country. With only around 5 % of crimes in Mexico ever being
solved, and only 1–2% of crimes resulting in jail time for offenders, organized
crime syndicates have developed a sense of being above the law and have in turn
become emboldened in their activities, undermining Mexican government, law
enforcement and civil society (Kan 2012, 3). While small insurgent groups and
other non-criminal sources of internal strife do exist within Mexico, nearly all of
the country’s spiraling violence and terrorist-style incidents can be attributed to
the emergence and growth of organized crime syndicates linked to narcotics
production and trafficking. Differences of opinion exist as to whether Mexico’s
brutal drug wars should be classified as terrorism or merely as criminal activity.
The official position of the Mexican government for many years was that the
cartels were solely motivated by financial gain and accordingly are not terrorist
organizations in the conventional sense as they lack a political mission or political
ideology. In recent years, many Mexican leaders have in fact publicly described
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the most violent cartels to be terrorist organizations, and popular sentiment
within the country increasingly supports such a characterization.

Many US lawmakers also support officially designating Mexican cartels as
terrorist organizations and regard their extreme violence, human rights
violations and destabilization of the rule of law as consistent with the
behavior of terrorist groups. In 2010 Rep. Michael McCaul (R-Texas),
Chair of the House Homeland Security Subcommittee on Oversight, pro-
posed adding Mexico’s 6 largest cartels to the State Department’s official list
of foreign terrorist organizations. However, the US government has thus far
stopped short of designating the cartels as terrorist groups, instead formally
describing many of them as transnational criminal organizations (TCOs) and
as constituting an international threat (Hernandez 2013, 200). For consis-
tency in nomenclature, the term “TCO” is used in this chapter (synony-
mously with cartels) in reference to such organizations. Policymakers in both
countries opposed to the terrorist classification, cite the lack of a formal
political or religious agenda on the part of the groups and argue that
existing criminal laws are sufficient to address their activities. Further com-
plicating matters is the question of how to charge criminals involved in the
sale or distribution of Mexican-sourced drugs in the US, as official designa-
tion of the cartels as terrorist groups would presumably necessitate charges
related to the support of terrorist organizations for what is currently deemed
street crime. Definitional criteria aside, the incidence of terrorism and study
of counterterrorism policy relative to Mexico is inexorably linked with the
country’s drug wars and endemic violent crime (Fig. 9.1).

NARCOTERRORISM

The term narcoterrorism was first used in Peru in reference to violent,
terrorist-style attacks directed against the government’s anti-drug task forces
beginning in the 1980s. Whereas terrorism in the conventional sense
involves violent strikes and intimidation behind the goal of advancing a
political agenda, narcoterrorism refers to violence and threats perpetrated by
drug syndicates against government forces, rivals or the civilian population
with the goal of protecting and furthering the financial interests of the
syndicates. Safeguarding their interests can involve using terrorist-style

Table 9.1 Intentional homicide rates per 100,000 people: Comparison among North
America’s 3 largest countries, 2005–2013

2005 2006 2007 2008 2009 2010 2011 2012 2013

Mexico 9 9 8 12 17 22 23 22 19
USA 6 6 6 5 5 5 5 5 5
Canada 2 2 2 2 2 1 2 2 1

2005–2012 data: World Bank 2015a; 2013 data: Harrup 2014; Nationmaster.com 2015
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actions in an attempt to extort concessions from governments related to
prosecuting drug production/trafficking or to deter the media or civil
society from opposing their activities. Those who support labeling violent
drug cartels as terrorist organizations argue that an indirect political agenda
does underlie their brutality in that the cartels seek to influence legal policy
and enforcement, intimidate the press and civil society into tolerating their
activities and weaken the government and security forces. Candidates openly
representing the interests of drug cartels and financed by them also fre-
quently ran for public office in Colombia and other countries, though this
has not generally been the case in Mexico.

Some variation exists as to the forms narcoterrorism can assume. In
many countries, the activities of drug syndicates or other criminal opera-
tions are linked with and financially supportive of insurgent groups which
in turn help protect the criminal organizations/activities from government
security forces: for example, the Colombian and Peruvian civil wars. In the
latter scenario, lines can be blurred in attempting to distinguish between
insurgents and criminal syndicates. While insurgents in Colombia (FARC,
ELN) and Peru (Shining Path, Tupac Amaru) initially possessed a political
agenda, their close association with and increased financial dependency

Fig. 9.1 Mexico and primary districts (Source: Seelke and Finklea 2014.)
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upon drug cartels and engagement in kidnappings and other criminal acts
undermined any political message/legitimacy they may have otherwise
pursued and this made it difficult to distinguish between “rebel” activity
versus criminal activity. In other instances, insurgent groups such as the
Taliban have been more directly responsible for narcotics production,
distribution and other criminal activities in order to finance their activities,
meaning no clear distinction exists between insurgent and TCO
operations.

While the emergence of extreme violence and narcoterrorism practices within
Mexico is a relatively recent phenomenon, drug production and trafficking
within the country can be traced back many decades. By the 1950s substantial
quantities of narcotics, primarily marijuana and heroin, were smuggled across the
US border by Mexican-based TCOs. However, compared to the brutal violence
associated with the Mexican narcotics trade today, the conduct of the early
narco-traffickers was almost genteel. Criminal operations frequently bribed gov-
ernment and law enforcement officials but were otherwise largely deferential
toward authorities, usually respected the established territory of competitors,
only infrequently engaged in kidnappings, murders or other overtly violent
conduct, and for decades largely avoided inflicting the social ills of their own
products upon theMexican population via the understanding that their narcotics
would generally be exported across the border rather than sold for local con-
sumption (Grayson 2010, 29–30). Even after the onset of the extreme violence
of the Mexican drug wars (2006–present if the militarization of the conflict and
associated escalation in violence delineate the formal origin of the “drug war”),
crime lords often sought to present a positive public image. Many cartels and
their kingpins, such as the infamous Gomez Martinez of the now-disbanded
Knights Templar cartel or Carillo Fuentes of the Juarez cartel, have cultivated
popular images via creating jobs and engaging in various acts of philanthropy
such as building churches and distributing money, clothes, food and medicine to
those in need in their communities in order to garner support among segments
of the population (Carpenter 2012, 19–20).

Several events of the 1980s and early 1990s contributed to the growth of
Mexico’s drug cartels. By the 1980s the US War on Drugs had brought
significant resources to bear via interdiction efforts in Florida and the Gulf
and Caribbean coasts as well as bilateral agreements with Colombia and
other nations to impede the flow at the source. Reduced safety for smug-
glers via existing transit routes, decreased supply of cocaine and other drugs
from South America, coupled with increased demand and prices for narco-
tics in the USA combined as catalysts for significant increases in drug
trafficking via Mexico. Until the late 1980s, drug trafficking in Mexico
had been largely centralized under the control of Miguel “The
Godfather” Gallardo. In 1987, thinking that a more dispersed leadership
structure would be more efficient and also less vulnerable to law enforce-
ment, Gallardo opted to decentralize the organization of his narcotics
monopoly and control of its trafficking routes into compartmentalized
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syndicates based in different regions of the country. However, following his
arrest in 1989 for the torture and murder of a DEA agent, the branches of
his organization splintered into autonomous cartels which began to under-
take increasingly violent competition with each other. A further catalyst was
the implementation of the North American Free Trade Agreement
(NAFTA) in 1994 which facilitated easier movement of cargo across the
border and created greater opportunities for smuggling illicit goods such as
narcotics. In NAFTA’s first year, smuggling cases involving commercial
vehicles posted a record 25 % increase and the number of meth-related
emergency room visits in the USA rose dramatically primarily due to
increased supply from Mexico (Kan 2012, 4). The profits at stake were
staggering and concomitantly, by the mid-1990s, many Mexican TCOs that
had largely respected each other’s territories in the past began to violently
compete with each other for control of the US border/markets and also
strike at government or civil society elements that opposed their activities.

Political developments within Mexico in the late 1990s would further
accelerate the incidence of murders, kidnappings and other terrorist-style acts
related to the country’s drug wars. Since 1929, Mexico had been governed by a
single political party, the Institutional Revolutionary Party (Partido
Revolucionario Institucional) or PRI. Corruption within the party, the federal
government and the state and local governments it controlled was endemic for
decades. In exchange for bribes, PRI leaders at all levels of government and the
law enforcement and military forces under their influence ignored or even
helped facilitate the operations of TCOs. While it remained in power the PRI
did serve as arbiter among the cartels, doling out geographical territories to
each via a well-organized system that kept internal competition and violence
among criminal groups largely in check. Widespread public antipathy toward
the PRI, primarily a reflection of popular disgust over corruption, led voters to
expel them from power in the legislature in 1997 and the presidency three years
later in favor of the National Action Party (Partido Acción Nacional) or PAN.
With the loss of the PRI-controlled government as patron and mediator, the
once ordered system among criminal organizations became anarchical and
increasingly violent. Not only did increased competition for territory and
market share erupt among the cartels, they were also now faced with a new
government headed by President Vincente Fox and the opposition political
party which had pledged to combat criminal activity and corruption within the
country.

The volume and often garish types of violence stemming from cartel-related
activities is sobering and often reflective of terrorist-style activities. A study of
organized-crime-style murders between 2006 and 2012 revealed some basic
patterns: 91 % of victims were males; the average age of victims was 32 –

contrary to the view that primarily youths are involved with drug wars; and
the bodies of around 1 in 6 victims had been desecrated with some form of
cartel/gang message denoting reprisal, usually referencing either the Los Zetas
or La Familia organizations which are among the most violent (Molzahn et al.
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2013, 29). While a large percentage of fatalities are thought to be persons
connected to criminal activity, thousands of innocent civilians, civic leaders and
government officials have died in the violence. A significant toll has also been
taken on the country’s security forces, as reflected in an estimate published by
Mexico’s Reforma newspaper that 2,539 police officers and 204 military per-
sonnel had been killed in cartel-related violence through 2012 (Molzahn et al.
2013, 31). While estimates of casualties in Mexico’s drug wars vary – due to
inconsistent reporting and classification of crimes and the inherent difficulty of
distinguishing drug-related deaths from others – as many as 150,000 people or
more may have died since Mexican TCOs began exponential growth in the
1990s. As illustrated in Fig. 9.2, the rate of overall violence has increased
steadily in recent years with as many as 70,000 fatalities between 2006 and
2013 alone (Seelke and Finklea 2014). Patterns of violence are fluid and not
evenly distributed across the country, with most activity occurring in either
northern Mexico, largely a reflection of competition to control access to border
transit routes for smuggling, or more recently central Mexico, which been
characterized recently by struggle for territory among competing cartels
based closer to the capital.

Narcoterrorism as a phenomenon, of course, mirrors many of the character-
istics of conventional terrorism. For example, in either case the brutal acts

0 2,000 4,000 6,000 8,000 10,000 12,000 14,000 16,000 18,000
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2008 (6,838)

2009 (9,614)
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2011 (16,700)

Drug-related killings in Mexcio 2007–2011*

Fig. 9.2 Drug-related killings in Mexico, 2007–2011* (Adapted from Hidalgo
2012.) (*The Mexican government has not tracked or reported national data related
to drug/cartel-related murders since 2011, possibly out of concern that numbers have
worsened. A Mexican newspaper undertook a detailed analysis released in 2014 estimat-
ing that 23,640 such homicides occurred between December 2012 and January 2014,
an average of 1,688 monthly or 20,263 yearly, running afoul of government claims that
such violence was decreasing (Heinle et al. 2014.))
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perpetrated are often intended not just for specific targets, but to shock,
frighten, demoralize and intimidate government and society in order to gain
some form of leverage; some underlying causal factors may be held in common
such as lack of economic opportunity or real or perceived marginalization;
and in terms of response, the almost inevitable military countermeasures are
not always successful in quelling the violence or eliminating the threat of
future attacks. More conventional terrorist groups are also often involved in
criminal enterprises, but in order to finance their activities rather than crim-
inal profiteering as their primary function or sole reason for existence as an
organization.

However, narcoterrorism in many respects is distinct from traditional
terrorism, as illustrated in Table 9.2. Whereas conventional terrorist groups
are motivated by a political or religious agenda to pursue asymmetric
military strikes against a perceived enemy, narcoterrorists are motivated by
financial gain to engage in crime and protect their criminal operations and
ill-gotten gains. Whereas conventional terrorism is defined via the indiscri-
minate/random targeting of innocents, narcoterrorists usually deliberately
target those individuals or institutions that may undermine their operations,
although innocents are often collateral casualties. Interestingly, when a
group previously engaged in terrorist acts attains some political influence
or legitimacy, its use of terrorist tactics often diminishes or ceases altogether
(Goldstein and Pevehouse 2014, 206). However, as the intrinsic nature of
cartels/TCOs is to profit from criminal activity, the ongoing use of violence
to safeguard their financial interests is to be expected, though levels of

Table 9.2 Examples of distinctions – Conventional terrorism versus narcoterrorism

Issue Terrorism Narcoterrorism

Goal of
perpetrators

Unconventional/asymmetric
warfare

Pursuit of crime; intimidate or
eliminate impediments

Motivation Political or religious agenda Protection or furthering of financial
interests

Is a true political or
religious ideology
present?

Yes No

Most common
targets

Innocent civilians; often
indiscriminate/random

Usually deliberately target those
who stand to impede operations/
profit

Possible future
transition away
from current
nature?

May seek politically legitimate
status in future and evolve from
violence – e.g. IRA, PLO

The very nature of TCOs is to
pursue and perpetuate criminal
activity – precluding future
legitimacy

Possibility of
negotiation or
political
compromise?

Negotiation/political
compromise possible under
certain circumstances –
e.g. IRA, PLO

Substantive negotiation/
compromise less likely as would
undermine government legitimacy
and criminal laws
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violence may fluctuate with circumstances. Also depending upon circum-
stances, the possibility of a negotiated solution including political conces-
sions may often exist with insurgent groups that have engaged in terrorist
acts. However, the lack of political legitimacy inherent to narcoterrorism
and the required compromise of rule of (criminal) law would seem to make
any substantive negotiated settlement or compromise with narcoterrorists
less feasible.

As a distinct phenomenon, responses to narcoterrorism may potentially
require different policy initiatives and involvement of different elements of
government. Conventional counterterrorism or counterinsurgency measures
such as utilization of clandestine operatives/informants, interception of com-
munication, seizure of personnel and resources, and implementation of defen-
sive security measures may apply to many aspects of combatting cartels/TCOs.
However, unique circumstances exist within the context of narcoterrorism,
such as the innately criminal nature of perpetrators and those associated with
them which would presumably necessitate a greater degree of direct integration
of police and other conventional law enforcement agencies that would not
ordinarily be integrated countermeasure process of a conventional terrorism
scenario.

THE CARTELS

Precise earnings data and other statistics concerning illicit activities are not
known with certainty, and estimates concerning such matters can vary. The
consensus of opinion is that at present over 90 % of the cocaine and 70–90%
of heroin and methamphetamines consumed in the USA now either originate in
or transit through Mexico. The latter three drugs generate the majority of illicit
narcotics exports, collectively valued as much as $25 billion annually . . .higher
revenues than 40 % of Fortune 500 companies (Brands 2009, 5). Due to recent
decriminalization initiatives and increased domestic production in parts of the
US, marijuana exports are currently much less profitable for Mexican cartels,
incentivizing them to shift their operations toward meth and opiates (Kilmer
et al. 2010). High levels of consumption in the USA and the opportunity to earn
immense profits satisfying this demand facilitate the continuing operation of
large, well-organized criminal enterprises that are willing to assume great risk and
undertake violent campaigns against each other as well as government forces.

Mexico has 7 primary drug cartels, each in control of a distinct geographical
area of the country and often deriving their name from the state or city in which
they are headquartered. The most powerful and geographically extensive of the
7 TCOs are the Sinaloa cartel based in western Mexico and the Los Zetas
organization, concentrated in eastern and southern areas of the country. The
latter are thought to be the primary rivals for control of the country’s organized
crime and have sharply contrasting styles, with the Sinaloa organization his-
torically more prone to bribery than overt violence as opposed to the much
more brutal Los Zetas. The Zetas originated as a private army drawn from the
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ranks of corrupt Mexican military forces under the control of the then-powerful
Gulf cartel in the early 2000s. By the end of the decade the Zetas had
established their own independent criminal operations, aligned with rivals of
the Gulf cartel and ultimately seized control of much territory via years of
violent conflict with their former bosses and Gulf cartel allies. Other smaller
organizations include the Beltran-Levya, Juarez and Tijuana cartels in the
north and the remnants of the largely defunct La Familia Michoacana/
Knights Templar cartel in the southwest (Box 9.1).

Box 9.1: Los Zetas
Etymology – Whereas most Mexican cartels derive their names from the
geographical area in which they are based, the Zetas name is believed to
have derived from either the police code name for them or the color of
uniforms many once wore (Grayson 2014).

Origins – In 1999, paranoid about assassination, the leader of the Gulf
cartel recruited an original group of around 35 corrupt current or former
members of Mexico’s most elite commando forces to serve as a nucleus
for his private army. By 2010, the Zetas had aligned with the Beltran-
Levya Cartel and were openly at war with both their former Gulf cartel
bosses and the powerful Sinaloa cartel.

Significance – (1) far more brutal than other cartels; (2) more inclined to
target civilians – to instill fear; (3) escalated internal fighting among
cartels; (4) their vicious conduct has to a degree been adopted by other
cartels in the drug/turf wars; (5) deemed by both the Mexican and US
governments as the greatest threat to order and accordingly as the highest
priority for elimination among the cartels.

OTHER CRIME-RELATED ISSUES

Narcotics smuggling is not the sole criminal activity in need of effective
countermeasures in contemporary Mexico. Many categories of economically
motivated crime have increased markedly in recent years, perhaps reflecting
the destabilizing effects and distraction of the drug war upon law enforce-
ment resources and also the changing nature and priorities (i.e. diversifica-
tion) of the TCOs, which in past decades often discouraged street crime
within territories they controlled. In many categories, Mexico rates as
having among the world’s worst crime problems as illustrated in the follow-
ing examples: violent crimes – assault – ranked 20th (highest) of 93
countries analyzed, manslaughter – 1st of 65 countries, rape – 18th of
57; nonviolent crimes – auto theft – 22nd of 74, fraud – 9th of 79, robbery
– 4th of 71 (Nationmaster.com 2015). The Los Zetas TCO has among the
most diversified range of criminal activities of any group including arson,
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extortion, car and cargo hijacking, contract killing, harvesting and sale of
human organs, human trafficking, loan sharking, money laundering, pros-
titution, protection rackets, smuggling of guns and other contraband, tax-
ing other TCOs wishing to transit Zeta-controlled territory, and stealing
massive amounts (estimates of losses range as high as half a billion dollars)
of gasoline from the state-owned oil monopoly PEMEX (Grayson 2014,
23–24).

Kidnappings in Mexico are commonplace and have come to characterize the
state of lawlessness in many areas of the country. In 2012, the Mexican National
Institute of Statistics and Geography compiled the most comprehensive esti-
mates to date concerning kidnappings. That year there were an estimated
105,682 kidnapping cases, of which only 1,317 were officially reported to law
enforcement (OSAC.gov). The number of kidnapping cases is believed to have
increased in 2013. While some kidnappings are undertaken to intimidate gov-
ernment and law enforcement officials, the majority appear to be economically
motivated cases in which ransoms are demanded, in most cases successfully, in
exchange for the release of the victim. Criminal street gangs often with affiliation
to drug cartels are thought to be responsible for a large percentage of the
kidnappings. Mexican nationals are targeted far more often than foreigners and
targets are often people of average means in which case ransom demands are
more modest – such as the daily withdrawal limit for ATM machines. As illegal
activities such as kidnapping, extortion or murder-for-hire have become far more
common and the potential pool of victims increased from not just the wealthy or
well-connected to middle or working-class people, commoditization has
occurred in which the cost to hire criminals to perpetrate such acts has dropped,
providing both cartels and street gangs with abundant, affordable labor (Kan
2012, 26). The growing incidence of kidnappings and other violent crimes has
been an important factor in instilling fear among the population and has
prompted widespread use of security precautions including bodyguards and
armored vehicles among the wealthy and international business travelers.

ALLEGED LINKAGES WITH INTERNATIONAL TERRORISM

Concerns have been raised by US policymakers and others that existing
pipelines for smuggling drugs and people across the porous US-Mexican
border may be a source of vulnerability for the USA in terms of infiltration
by international terrorist groups. Since the US war on terror was initiated,
speculation has existed that Al Qaeda, or more recently ISIS, could cultivate
an arrangement with Mexican-based TCOs to cross the border in order to
perpetrate terrorist attacks. The Iranian-backed Hezbollah terrorist group
has been hypothesized to have links to Mexican and other Latin American
cartels via shared international drug smuggling, money laundering and
other criminal networks, but Hezbollah’s ability to operate in Mexico or
strike the USA from the border remains unsubstantiated. Mexican as well as
US government agencies including Homeland Security have repeatedly
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indicated that no credible evidence exists of any active plots on the part of
international terror cells and claims of such plots were rated by Politifact in
2014 as “mostly false” (Carroll 2014). An analysis by Stratfor of all foreign
jihadist plots against the USA between 1990 and 2013 failed to confirm a
single case with a US-Mexico border link, yet several such cases involved the
US-Canadian border as a transit point, and most terrorists known to have
entered the USA did so by direct flight (Stewart 2014). The latter study
further posited that given the billions in profits made by the Mexican cartels
in narcotrafficking it is likely not logical that the Mexican criminal syndi-
cates would risk large-scale military reprisals and substantially increased
scrutiny via knowingly aiding international terrorist groups in striking
against the US, a view commonly shared in the US law enforcement and
intelligence communities. In its 2014 appraisal of Mexico’s security climate,
the US State Department Bureau of Diplomatic Security indicated that no
known international terrorist organization has an operational presence in
Mexico (OSAC.gov 2014).

Such speculation has been fueled in part by periodic social media posts or
public pronouncements by Islamist militants threatening to penetrate the
Mexican border in order to attack the USA and also by certain specific incidents
that were ultimately inconsequential in nature. In 2011 a bizarre plot was
discovered via informants wherein an Iranian-American businessman and an
officer of the elite Iranian Revolutionary Guard conspired without success to
hire the Mexican drug cartel Los Zetas to assassinate the Saudi Ambassador to
the US, bomb the Israeli embassy in Washington and the Israeli and Saudi
embassies in Argentina, and transit large volumes of opium from the Mideast
through Mexico into the US. Attorney General Eric Holder accused the Iranian
government of complicity in the bungled plot, a claim which Tehran vehemently
denied (Savage and Shane 2011). Headlines were once more made in 2014
when a group of four members of a Turkish separatist group were detained while
trying to enter the USA through Mexico. The men were members of the
Kurdish Worker’s Party which is deemed by the Turkish government and via
deference to Turkish authorities by the US government as a terrorist organiza-
tion. While technically classified as a “terrorist” group by several foreign govern-
ments, the group is a de facto ally of the USA in actively fighting against ISIS,
and there was no evidence of malicious intent toward the USA on the part of the
men or the organization with which they are affiliated. The incident was none-
theless cited by many lawmakers and media outlets (some incorrectly describing
them as ISIS-affiliated) as evidence of international terrorist groups with links or
access to Mexico (Hosenball and Edwards 2014).

INSURGENT GROUPS/ACTIVITIES

While no active guerilla insurgency currently exists in Mexico, two such move-
ments garnered international attention in the 1990s: (1) the Zapatistas and
(2) the EPR. On New Year’s Day 1994, thousands of armed members and
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supporters of the Zapatista National Liberation Army (Ejercito Zapatista de
Liberacion Nacional – EZLN) took to the streets of the state of Chiapas in
response to what they regarded as the marginalization and oppression of rural,
indigenous people. The group quickly seized control of several towns and
burned several government buildings. The Mexican army was dispatched,
and following less than two weeks of fighting a truce was effected with the
Zapatista movement. Subsequently, anti-discrimination laws were implemen-
ted which ostensibly protect the rights of the indigenous, and government
support was promised for development programs in Chiapas – which have thus
far gone largely unfulfilled. The Zapatista movement still exists, but pursues
policies of civil disobedience and social/political activism rather than military
action. The EPR or Popular Revolutionary Army (Ejército Popular
Revolucionario) emerged out of similar circumstances in 1996 in the neigh-
boring state of Guerrero. Also a leftist guerilla group, the EPR advocated the
military mobilization of disenfranchised peasants. Following several small-scale
engagements with Mexican security forces in 1996–1997, the group was
largely dormant for several years before claiming responsibility for several
high-profile attacks upon oil and natural gas pipelines in 2007. Thousands of
government troops were dispatched both to rout the guerillas and protect
potential targets within the country’s infrastructure. No new activity has since
occurred, possibly reflecting the death of the EPR’s leadership either at the
hands of government forces or TCOs.

BORDER SECURITY

The US-Mexican border remains a focal point for criminal enterprises. As
indicated in Table 9.3, levels of illegal narcotics seized along the US border
are substantial and fluctuate significantly over time. Despite increased interdic-
tion efforts on both sides of the border and periodic variation in the volume of
narcotics trafficked/seized, the lucrative nature of the US market and the
porousness of the border will continue to facilitate large-scale transnational
criminal operations. An increasingly lucrative market in human trafficking

Table 9.3 Illegal narcotics seizures along the US-Mexico Border, 2005–2009
(in kilograms)

2005 2006 2007 2008 2009

Cocaine 22,653 28,284 22,656 16,755 17,085
Heroin 228 489 404 556 642
Marijuana 1,034,102 1,146,687 1,472,536 1,253,054 1,489,673
MDMA 23 16 39 92 54
Methamphetamine 2,918 2,798 1,860 2,201 3,478
Total 1,059,924 1,178,274 1,497,495 1,272,658 1,510,932

Congressional Committee on Homeland Security 2011.
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along the border has motivated many TCOs and local gang affiliates to also
pursue the latter activity on a large scale, often in a brutal and callous manner.
The remains of over 6,000 men, women and children who died attempting to
cross the US-Mexican border illegally have been recovered to date, but the
total number of fatalities is likely much higher (Insolacion 2013, 187). A recent
study by the Institute for Women In Migration (2014) estimated that between
2008 and 2014 as many as 47,000 illegal migrants from Mexico or other
nations attempting to transit to the USA through Mexico may have been killed
by criminal elements.

Border security and the associated issues of smuggling and illegal immigra-
tion have become highly politicized issues in the US, often linked to partisan
agendas related to immigration policy. Reflecting the importance of border
security as a policy issue, the number of US Border Patrol personnel more than
doubled between 1999 and 2009 and the federal budget for border security
spending expanded nearly five-fold in the same period (CCHS 2011, 79). State
and local law enforcement policies have also been enacted in the USA – in
effect, attempts to extend certain types of federal authority to state and local
law enforcement – behind the goal of immigration enforcement such as
SB1070/HB2162 in Arizona which if implemented would have added addi-
tional penalties and requirements and permit police to verify immigration
status if while investigating compliance with other laws (e.g. traffic stops)
they have reasonable suspicion that a person’s status in the USA is illegal.

Three of Mexico’s five most-violent states border the US: Baja California,
Sonora, and Tamaulipas, which combined account for nearly 40 % of the
Mexico’s organized-crime-style murders (Molzahn 2013, 24). Due to the security
situation in Mexico, concerns have been raised by US policymakers regarding the
possibility of spillover violence such as cartel attacks upon government institu-
tions/representatives, civilians or businesses in the US. Thus far Mexican-based
TCOs have restricted such acts in US territory, likely reflecting their desire to
protect their business model from a militarized or otherwise expanded US
response. However, in a 2010 testimony before the US Senate, officials of the
FBI andDEAwarned that the possibility of spillover violence may exist on the part
of younger-generation traffickers “whose approach to the drug trade is less rational
and profit-minded than that of their elders” (Perkins and Placido 2010). Another
issue stemming from the cartel-driven bloodshed is the large volume of displaced
persons (narco-refugees) fleeing the violence. Hundreds of thousands of people, as
many as 200,000 from Ciudad Juarez alone, have fled the more lawless areas of
Mexico, both to safer regions of their own country as well as to theUSA, adding to
the numbers of undocumented migrants entering the country (Kan 2011, 2–3).

DOMESTIC POLICY

During his tenure as president (2000–2006) Vincente Fox sought to dismantle
corruption in law enforcement and the government and accelerated federal efforts
to combat the drug cartels. His anti-cartel initiatives were driven in part by
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post 9–11 security concerns in the USA and associated fears that if the security
climate was not improved, access to the US border may be impeded, which would
negatively impact the Mexican economy. Fox deployed over 12,000 federal police
and 20,000 soldiers to Nuevo Laredo and other key areas – principally in the
north, in the initial phase of the militarization of the conflict (Brands 2009, 14).
Arrests and seizures of contraband increased, and some progress was made against
corruption within the government and police. However the overall volume of
drug-trafficking activity in border regions and elsewhere in Mexico actually
increased during his tenure in office as did drug-related murders and violence
including progressively brazen attacks against the government and civil society.
Such developments contributed to Fox’s administration being regarded by many
as largely ineffectual in combating the cartels and their terrorist-style acts which
expanded in severity and scope throughout much of the country (Longmire 2011,
112). Fox himself has described the war on drugs both in Mexico and interna-
tionally as failures and has recently expressed public support for the global
decriminalization of drugs and the shifting of policies related to drug use toward
the health care system rather than the criminal justice and penal systems. In the
unlikely event that Mexico did unilaterally decriminalize drugs, the problems
associated with criminal cartels would not be solved as incentive would still exist
for the organizations to continue smuggling along the border given that the USA
is the primary market for narcotics and source of their profits (Kilmer et al. 2010).

Fox was succeeded as president in 2006 by Felipe Calderon, also of the PAN.
Calderon was more aggressive in countermeasures against the cartels – particu-
larly in targeting their leaders – as reflected in increased cartel-related arrest rates,
peaking at 36,332 in 2012, and a two-fold increase in the national security
budget (Molzahn et al. 2013). Calderon felt justified in expanding the war on
the cartels initiated by his predecessor for several reasons: violence among
competing criminal elements and directed by the latter toward government
and civil society had become unprecedented; while some progress had been
made by the Fox administration, corruption remained widespread at all levels
of government; cartels had become so powerful that their influence threatened
the rule of law and governmental authority in areas of the country; and public
opinion driven by fear and disgust at the situation demanded decisive action
(Castañeda 2010). Promises of increased US aid and support also likely factored
heavily into Calderon’s decision to more aggressively pursue the cartels.

One of the first actions the new president undertook was to further militar-
ize government efforts, ultimately deploying some 45,000 military personnel
throughout much of the country (Longmire 2011, 113). Increased utilization
of military resources was not solely a strategy to deploy additional manpower:
the army was a centralized force and as such was more easy to coordinate than
the more than 2,000 local and regional police agencies; the military was less rife
with corruption at the time than much of the country’s police forces; police
forces were outmatched by the firepower of the well-funded cartels which
could only be effectively countered by military forces; and whereas non-federal
police forces are restricted in which jurisdictions they can operate, military
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forces can be deployed rapidly as needed to any region of Mexico (Longmire
2011, 113–114). Calderon argued that aggressive militarized strategies were
needed to weaken the cartels and reassert government authority, and while
many agree with the approach including the militarized government response,
the strategy has thus far yielded mixed results and potentially contributed to
the escalation in violence since 2006.

The increasing degree of militarization has complicated the operations of
the cartels and eliminated much of the leadership of many organizations, but
this has not been without problems. Soldiers were not well-trained to function
as police or counterterrorism units. The difficulty of their new mission com-
bined with poor pay led to approximately 150,000 desertions between 2000
and 2009, with many of the deserters joining the ranks of the cartels which lure
them with offers of salaries many times greater than their military income
(Brands 2009, 17). Concerns also exist of growing corruption among person-
nel who remain in the military but are potentially being enticed into function-
ing as informants or operatives for the cartels.

One of the greatest concerns raised by the policy of militarization to combat
the cartels has been that of human rights abuses by the country’s military forces.
Amnesty International (2014) reported that in 2013 over 1,500 citizens had filed
complaints alleging torture or mistreatment, primarily at the hands of the military,
a 600 % increase in such claims since 2003. The Mexican army, which has a long
history of human rights abuses, has in recent years been accused of various
injustices against civilians including summary executions, illegal detentions/
searches, theft, sexual assault, and torture (Brands 2009, 17). Though the number
of incidents is believed to be much higher, only 123 cases of torture were
prosecuted between 2005 and 2013, resulting in a mere 7 convictions (Gordts
2014). The US State Department must annually certify that certain human rights
conditions are being met in Mexico or a percentage of US military/security aid is
withheld (Isacson, Haugaard, Poe, Kinosian and Withers 2013, 15–16).

President Enrique Nieto assumed office in 2012 amid promises to improve
the violent climate in the country. His election as a PRI candidate marks the end
of 12 years of PAN rule and reflects popular discontent with the latter party’s
inability to address crime and violence in Mexico as well as sluggish economic
growth. Nieto has pledged to alter anti-cartel policies via focusing upon pursuing
those responsible for reprehensible acts against civilians as well as government
authority rather than continue a carte blanche, militarized war on drugs which he
has criticized as a catalyst for Mexico’s violence. His administration can claim
some successes such as modest declines in Mexico’s murder rate in both 2012
and 2013 and the capture of several high-profile cartel leaders such as Joaquin
“El Chapo” Guzman Loera, the head of the Sinaloa Cartel. However concerns
exist over the possibility of the PRI returning to historical patterns of corruption.
Also brutal terrorist-style incidents continue to plague the country such as the
2014 incident in the southern state of Guerrero in which 43 university student
activists were abducted and murdered by a local criminal gang acting in collusion
with corrupt local leaders and police. In 2013Mexico’s Congress passed reforms
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intended to actualize more independent investigative and prosecutorial capabil-
ities at the federal level by increasing the independence of the Attorney General’s
office from that of the presidency. Additional policy initiatives include plans to
increase cooperation between federal agencies that focus upon relevant issues
such as terrorism, organized crime, or money laundering and also to expand the
capacity to collect biometric and other information from travelers to facilitate
better screening and tracking (US State Department 2013).

US POLICY AND TRANSNATIONAL COOPERATION

The US “war on drugs” was initiated by the Nixon administration begin-
ning in 1969, catering to increased concerns among the US population
regarding rising levels of drug use and drug-related crime. Nixon supported
a multifaceted approach involving new federal legislation – chiefly the
Controlled Substances Act; the establishment of a congressional subcom-
mittee specific to the issue; and increased funding and manpower for local,
state, and federal law enforcement anti-drug initiatives ultimately including
the creation of the DEA in 1973 (Mowell 2012). A key element of the new
war on drugs was to combat the increasing flow of marijuana, opiates, and
other narcotics from Mexico. The Mexican government initially dismissed
White House requests to more aggressively combat the production of drugs
within its territory and smuggling along the US border. Although bilateral
cooperation eventually began to manifest between the nations, US policy
became focused principally upon interdiction via increased security and
scrutiny at border checkpoints and increased efforts to intercept narcotics
shipments via air and sea.

By the 1980s Florida had become a primary transit route for illegal
narcotics being trafficked into the US. The volume of drug traffic and the
increasing frequency of violence and corruption related to Florida-based
drug trafficking was a source of embarrassment for Washington and seen
as a case study in the failure of the much touted war on drugs. As additional
law enforcement resources were allocated to interdict narcotics transiting
through Florida, the geography of the drug pipeline to a great degree
shifted back to the porous Mexican border, the original locus of drug
shipments into the USA as of the 1950s and 1960s. The latter development
combined with NAFTA (1994) cargo traffic making the smuggling of drugs
into the USA easier, the PRI’s loss of power in the Mexican legislature
(1997), and the presidency (2000) facilitated significant increases in the
volume of narcotics trafficking and increasingly violent competition to con-
trol the drug trade.

To a great degree, security initiatives along the US-Mexican border
reflect unilateral policymaking on the part of Washington, yet transnational
cooperation is pursued and examples of the latter have become increasingly
common in recent years (Kilroy, Sumano and Hataley 2013, 180–184). US
security interests in Mexico and Central America are formally codified in the
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Central American Regional Security Initiative (CARSI) which is funded
through the US State Department and comprised of five key elements:
creating safe conditions for citizens within the region; disrupting the trans-
national movements of criminals and contraband; aiding the development of
strong and capable governments within the region; re-establishing capable
government and law enforcement presence within at-risk communities; and
enhancing security coordination and cooperation among countries in the
region (Quintana 2014).

Levels of bilateral cooperation betweenMexico and theUSA related to security,
anti-narcotics, and counterterrorism initiatives have reached unprecedented levels,
culminating in theMerida Initiative. Since 2008, theUS government has provided
over $2.5 billion in total funding, primarily to Mexico, but also Central American
nations, Haiti, and the Dominican Republic to combat narcotics trafficking and
other activities associated with international organized crime. A minority of the
funding supports training and policy initiates such as judicial, prosecutorial, and
human rights reforms as well as facilitation of stronger interagency cooperation.
The majority of Merida Initiative funds finance US-made equipment for Mexican
and other law enforcement and military agencies actively engaged in combatting
TCO activities. Examples of such resources include canine units and high-tech x-
ray and gamma-ray scanners used in detection and interdiction efforts, telecom-
munications equipment to facilitate secure information exchanges and commu-
nicationsmonitoring, as well as helicopters and other aircraft. Critics of the project,
who derisively label it Plan Mexico in reference to its predecessor Plan Colombia,
have condemned the program’s cost and note that the volume and estimated value
of illegal narcotics trafficked across the US-Mexican border have not experienced
significant reduction since the program was initiated.

The Mexican government is actively involved in numerous collaborative
international policy initiatives related to terrorism and transnational crime.
Mexico participates in a range of organizations related to combating the
financing of terrorism including the OAS Inter-American Committee
Against Terrorism, and Financial Action Task Force, and via observer or
special status with the Council of Europe Committee of Experts on the
Evaluation of Anti-Money Laundering Measures and the Caribbean
Financial Action Task Force. New policies are being implemented which
will establish more detailed guidelines and require additional due diligence
for financial institutions with regard to scrutiny and reporting of suspect
transactions and that will more easily permit the government to freeze the
financial assets of suspected TCOs/terrorists, and to investigate suspicious
transactions that may be indicative of money laundering or financing on
their part. Other new financial countermeasures include establishing a
financial intelligence unit, enhanced information sharing among Mexican
agencies and international counterparts, increased scrutiny and strengthened
reporting standards for domestic and international remittances of funds, and
stricter obligations as to financial document validation and verification and
identification obligations for recently constituted companies (APEC 2013).
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The Mexican government has actively worked with international partners in
developing joint counterterrorism plans in several areas including border
security, nonproliferation, and WMD interdiction initiatives, and in 2013
Mexico hosted the Global Initiative to Combat Nuclear Terrorism confer-
ence (US State Department 2013).

FUTURE PROSPECTS

Some have suggested that the escalating drug wars and rampant narcoterrorism
may indicate Mexico’s present or future status as a failed state or, at minimum,
undermine the effectiveness and legitimacy of the Mexican government (e.g.
Carpenter 2012; Grayson 2010). Most analysts would likely stop short of
referencing Mexico as a failed state, as the country’s government, security forces,
and civil society remain intact and functional. However, a 2010 Rand
Corporation study noted that “there is no quick, politically feasible fix to redu-
cing the (cartel) violence inMexico” due to a range of fundamental issues related
to the justice system, profitability due to high demand for drugs in the USA, and
the logistics of border access (Kilmer et al. 2010). The country’s economic
climate also remains conducive to criminal activity. World Bank data indicates
that the percentage of Mexico’s population living in poverty has increased from
47% in 2005 to 52.3 % in 2012 and indications exist that the upward trend may
be continuing (2015b). Approximately 18 % of the population lives in extreme
poverty and rates are higher in many predominantly rural, agrarian regions of the
country and among Mexico’s indigenous and mestizo populations (Brands
2009, 19). The country’s educational system lags behind most western nations
and short of large-scale reform is ill-suited to remedy the poverty and inequality
that help foster organized crime. One key to substantive improvement of the
situation is the galvanization of civil society and public will within Mexico and as
of 2015 the country’s population appeared to be growing increasingly resolute in
opposing the cartels and their violent and destabilizing influence.

Data concerning recent crime trends offers reason for some optimism,
but not all emerging trends are positive. Homicides in Mexico overall
declined in 2013 for the second straight year, dropping 12.5 % from
2012, and major TCOs have become somewhat less violent (Harrup
2014). Yet homicide rates actually increased in some parts of the country
including the states of Puebla and Michoacan, near Mexico City, apparently
reflecting escalating violence among fracturing and competing cartels for
control of certain areas. Many other types of crime such as kidnappings have
increased significantly, and most of the major cartels, the underlying source
for the terrorist-style brutality and destabilization plaguing Mexico, remain
active. A recent study by the University of San Diego’s Trans-Border
Institute argued that since Mexico’s war on drug cartels began, the govern-
ment’s partially successful efforts to eliminate the leadership of TCOs have
contributed to networks devolving into smaller (often competing) factions
and subsequently to increased levels and more geographically dispersed
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patterns of violence (Molzahn et al. 2013, 37). Conversely, indications also
exist that some TCOs that have been fragmented and otherwise weakened
by prolonged aggressive countermeasures may be consolidating via alliances
with former rivals (Stewart 2012).

Bilateral cooperation between Mexico and the USA in combatting organized
crime and narcoterrorism has progressively increased since the emergence of the
war on drugs and has facilitated many successes in damaging the cartels and their
operations that may not otherwise have been possible. However, opportunities
exist for substantive improvements and evolution in the partnership. In the new
millennium, transnational policy efforts on the part of the USA have largely
reflected federal-to-federal cooperation focused mostly upon material and tech-
nological aid and training rather than meaningful institution building and stra-
tegic partnerships, in part indicative of Mexican concerns over issues of national
sovereignty (Schaefer, Bahney and Riley 2009, 51–52). Hopefully, the founda-
tional framework has been established for more substantive institution building
and increased levels of cooperation which will effectively serve the stability and
mutual security interests of both nations.
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CHAPTER 10

‘Glocalizing’ Counterterrorism Law
and Policy in the Caribbean: Between
State Vulnerability and Independence

Kevin Barker

INTRODUCTION

Writing this chapter coincided with the arrival of President Barack Obama
in Jamaica, on April 7, 2015, for his meeting with Caribbean heads of
government. Paramount on the agenda were security, energy and economic
cooperation. On that occasion, security was qualified by the more compen-
dious term “transnational crime”, with the trafficking of illegal guns high-
lighted as a pressing concern. Yet, on March 12, 2015, just ahead of
Obama’s arrival, General John Kelly, Commander of the US Southern
Command, told an audience at a Pentagon press briefing that recruits
were travelling from a number of Caribbean states to join IS militant
groups, naming Jamaica, Trinidad and Tobago and Suriname. That charge
was laid against the background of supposed limited resources available in
the region to detect, monitor, let alone prevent, such activities, leaving
citizens vulnerable to radicalization. This prompted a swift rebuttal from
the Jamaican government, stating that there was no evidence to support
such a claim. Trinidad and Tobago was already listed as having had recruits
leave its shores to join IS militants in the Middle East (Briggs and
Silverman 2014 p. 11, fn.11). Nonetheless, the charge placed Jamaica’s
security authorities on alert, giving added impetus to its special police
intelligence unit, the Counterterrorism and Organized Crime branch
(CTOC).
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In the immediate wake of President Obama’s visit to Jamaica, the Prime
Minister of Trinidad and Tobago announced a Caribbean Security Summit
scheduled for June 2015, where the global threat of ISIS would be high on
the agenda, a convenient echo of General Kelly’s earlier intimations. After all,
General Kelly’s charge was also laid against the background of known radical
Islamic clerics residing in particular member states of CARICOM (or the
Caribbean Community and Common Market), notably Abdullah El-Faisal in
Jamaica, a radical cleric who had been deported from the United Kingdom.
Jamaica is also noted as the nation of origin of the London 7/7 bomber,
Germaine Lindsay. Trinidad and Tobago has the legacy of an Islamic coup
attempt in 1990 by Jamaat Al Muslimeen, under the leadership of Yasin Abu
Bakr. The coup failed, but that history lingers into the present post-9/11
lexiconization of terrorism and counterterrorism. Coincidently, not long after
Obama departed Jamaica, reports emerged that a 15-year-old Jamaican boy was
deported back to Jamaica from Suriname after he was stopped from allegedly
attempting to travel to Turkey in order to cross the border to join ISIS. The
story eventually made headlines inNewsweek. It is anticipated that the Caribbean
region is about to enter the wider global space of counterterrorism discourse,
which, since 9/11, has long extended beyond the formalities of international
conventions, treaties and untested national legislative frameworks.

Ivelaw Griffith, editor of a defining text on the impact of terrorism on the
Caribbean, designated the 9/11 variety of terrorism as an “age-defining phe-
nomenon” (2004, p. xxiii). While recognizing the long, centuries-old history
of terrorism, he noted: “ the nature, scope, and impact of 9/11 terrorism now
virtually defines the age in which we live” (2004, p. xxiv). Griffith accepted that
Caribbean states possessed all the universal features of statehood, but high-
lighted unique features that only small states carried: small economies, small
populations living on small territories that “accentuate[s] their vulnerability”
(2004, p. 4). Griffith presented these unique features as “objective [ . . . ]
realities” as distinct from “inherent vulnerabilities” [his emphasis] that are
more about the subjective perception by small states of the power of larger
dominant states to exert their will (2004, p. 7). This contextual background
has been the reality and field of perception against which the main actors in the
global war on terror could be analysed, those state actors whose own vulner-
abilities were already exposed by the attacks of 9/11 and subsequent attempts
on Western targets by terrorists.

Given the global threat of terrorism, security scholars of the Caribbean, writing
in the course of 2001–2004, had to consider the region’s specific vulnerabilities
as long-standing security challenges: economic viability (Pantojas-Garcia andKlak
2004, pp. 176–198; Palmer 2004, pp. 334–349), capacity (Bishop and Khan
2004, pp. 391–412), violence and corruption (Maingot 2004, pp. 129–153) and
drugs (Munroe 2004, pp. 154–175). All this while taking stock of the way the
world, and relations with dominant states, was changing as counterterrorism
strategies took shape (Grant-Wisdom 2004, pp. 252–272; Clegg 2004,
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pp. 273–309; Knight 2004, pp. 435–461). Scholars writing about the region at
that time would not have anticipated just how the details of global counter-
terrorism policy and legality would develop over the next ten years, so much so
that Vasciannie devoted his chapter to the implications of US interventions in
Afghanistan and Iraq in international law (2004, pp. 52–71) and Griffin on
regional law enforcement (2004, pp. 485–507). Those were early days, and
much has transpired since 2004. Despite those interventions, the academic dis-
course of counterterrorism in/about the region has not yet extended to, or
anticipated, the micro-level analysis of the kinds of legalities that set in once
individual states apprehend, surveil or prosecute terror suspects, or seek to prevent
or neutralize terrorist activities on their soil.

This chapter advances a two-fold argument on the centrality of state
vulnerability as a conceptual framework in global counterterrorism theory.
At the level of international instrumentation, counterterrorism has been
driven by assumed shared characteristics of statehood – states that command
tremendous global economic leverage and the rule of law, and whose vested
security interests allow them to police immediate territorial and extra-terri-
torial borders. Not all states are so generously endowed. It is not impossible
to map particular types of counterterrorism measures to anxieties about
failed or weak states, susceptible to such dangers as religious extremism,
internal radicalization and ethnic conflict, to name a few. What will be made
clear in this chapter is that, as the “third border” of the United States, the
role of small states within CARICOM in global counterterrorism has been
determined and undermined by a paradoxical oversight-turned-preoccupa-
tion with the region’s specific vulnerabilities. This chapter seeks to frame
this regional discursive space of counterterrorism as paradigmatic of a more
expansive concept of state vulnerability, evident in the reception, application
and expected localization of international and extra-regional legal instru-
ments and models.

The argument is arranged as follows. First, it raises crucial questions for
the theorizing of global counterterrorism policy where small states, such as
those grouped in CARICOM, are concerned, specifically the significance of
vulnerability and the necessity of cooperation. Second, it brings into focus
the particularities of “local” security issues that continue to eclipse global
concerns about terrorism and the risks associated with radicalization and
offers a view on why this is so. Third, it provides a glance at the state of
legal consciousness or, specifically, a Caribbean jurisprudence of politically
motivated violence that crosses the divide between pre and post-9/11 – in
particular, judicial attitudes to possibility and actuality as bases for maintain-
ing boundaries between state security and constitutional rights. This has
implications for our understanding of the diffusion of emergent globalized
counterterrorism legalities to small states in the Global South. The global
post-9/11 “war on terror” is the focus of discussion in this chapter. This
era marked and intensified the global re-orientation of efforts to defeat
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terrorism, even as such actions contend with myriad local sensibilities and
realities, supposedly below the plain of leading states. Despite surface adop-
tion of counterterrorism law and policy in small low-risk states, implemen-
tation is redirected by local discursive agency, where other security concerns
are considered more urgent, and threats of a different kind deemed more
constant, or more imminent. The (re)positioning of global counterterrorism
in small states is propelled, first, by necessity of cooperation and specific
vulnerabilities and, second, by processes of glocalization in which local
conditions and discourses actively shape the generation and reception of
global norms. The next section discusses these two moves in turn.

NECESSITY AND THE VULNERABILITY OF THE STATE
IN THE FACE OF TERROR

In an international society characterized by multi-polar power dynamics, coop-
eration is driven by necessity, attached to shifting conceptions of the vulner-
ability of the state. As in all matters in international relations, counterterrorism
requires cooperation among states, in principle on equal terms (Rosand 2006).
This level of equality appears very differently for states outside the axis on
which the realities of multi-polarity are conceived and practised (Hjorth 2011).
Small states are less able to engage directly in the kind of competitive arena that
marks the space of dominant powers, but nonetheless exercise some influence
on international politics (Chan and Maass 2010; Gvalia et al. 2013). For small
states, counterterrorism is determined primarily by more local characteristics of
necessity and vulnerability. These two characteristics are the focus of this
chapter insofar as this view enables local features of small states greater scrutiny
than would otherwise be. The view outlined here is that the threat to the state,
as conceived in global counterterrorism policy, is premised on a particular kind
of vulnerability framed in dominant liberal democracies in the Global North,
and with it particular types of counterterrorism legalities.

Necessity of cooperation arises from the urgency of terrorism as a transna-
tional phenomenon, and counterterrorism responses that are tied to broader
international structures and norms (Johnstone 2005). The UN Security
Council Resolution 2178 (2014) [S/RES/2178 (2014) is indicative of the
depth of normative purchase in pulling states under relatively common coun-
terterrorism legal frameworks (on the legal construction of necessity see the
International Law Commission, Articles on the Responsibility of States for
Internationally Wrongful Acts, GA Res. 56/83 (2002)). At its core, necessity
is premised on the preservation of existence (survival) and has mutually reinfor-
cing and antagonistic practical, legal and political resonance. A challenge for
small states is in shaping their counterterrorism policies to meet both domestic
and international concerns, although international narratives of terror threats
often trump their own domestic imperatives, leaving limited options for loca-
lization (Stritzel 2011). Much of counterterrorism discourse places emphasis
on threats to security, as distinct from security as an end in itself (Gjørv 2012).
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Despite the absence of a universal consensus on the definition of terrorism
(see Schmid 2004; Coady 2004; Walzer 2006), responses to the 9/11 and
post-9/11 terrorism phenomena have been cast in global terms – “the global
war on terror”. For small states, this globalization of counterterrorism policy,
pegged to the domestic priorities of dominant states, is necessary for avoiding
the phenomenon of soft targeting (of porous borders, lifestyle routines, weak
financial regulations etc.). Notably, necessity of cooperation for small states is
also informed by the possible consequences of non-compliance with emerging
international and transnational legal obligations, as well as lack of resources,
weak infrastructure and limited technical expertise.

This is not to suggest that dominant states do not act out of necessity –

all states reserve the political, if not legal, obligation to take extraordinary
action when faced with less-than-typical choices. Indeed, a running con-
troversy in international law is concerned with the invocation of necessity as
the basis for states to depart from international rules and norms (Sloane
2012; Johnstone 2005; Boed 2000). Dominant states have had to forge
alliances with otherwise incompatible, undesirable partners (such as the
uneasy US-Pakistan cooperation against the Taliban). Indeed, the post-9/11
wave of terrorism has spawned a web of uneasy alliances, as a matter of
military and policing strategy, as a consequence of obligations under inter-
national law, and as the outcome of actioned political imperatives (Byman
2006; Darnton 2014, pp. 173–175). Yet, the necessity of cooperation for
dominant states is much narrower than that which influences small states:
economic leverage, diplomatic clout, institutional and resource capacity,
including the capacity to manage general security challenges, reduce the
effect of threats to the core elements of state vulnerability. Small states, on
the other end, have to balance the full spectrum of vulnerabilities simulta-
neously, on a finer tightrope.

Vulnerability

Recall that Griffith (2004b) invoked vulnerability as the shadow that engulfs the
regional security discourse of small states in the Caribbean, seen as either objective
(economic, geographical, criminogenic) or subjective (psycho-political). Consider
too that vulnerability is open to many general interpretations in the humanities
and social sciences: the vulnerable human condition, the vulnerable human sub-
ject, state vulnerability to natural disasters and insecurity. Butler (2004) and
Fineman (2008) pose vulnerability as inherent to the human condition, albeit
with different points of emphasis. Others question the exclusion of this variety of
vulnerability in the rationalist discourse in international relations (Beattie and
Shick 2012). Vulnerability has been applied to the political discourse surrounding
susceptibility to radicalization (Githens-Mazer 2012), as well as affect and emo-
tion in responses to 9/11 (Solomon 2012). Indeed, the very construct and
practice of statehood has itself been challenged by the role of religion, cultural
values, ethnicity and race in the wake of 9/11, as sites of vulnerability: features of
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modern nation-states that may well be sources of weakness, requiring particular
interventions (Bachman and Hönke 2010; Ben-Isreal 2011).

In the current context of global counterterrorism policy, vulnerability is
premised on the immediate threats to security and wider factors that threaten
the territorial viability of the state – “state failure” or “failed states” (Brooks
2005; Piazza 2008). The international legal instruments underpinning global
terrorism prevention reflect concentration on territorial integrity and the most
pressing tactical targets of terrorists – nuclear material, maritime and aviation
facilities. Notable examples of such instruments since 9/11 are instructive: the
2005 Amendments to the Convention on the Physical Protection of Nuclear
Material; the 2005 Convention for the Suppression of Acts of Nuclear
Terrorism; Protocol of 2005 to the Convention for the Suppression of
Unlawful Acts against the Safety of Maritime Navigation; 2010 Convention
on the Suppression of Unlawful Acts Relating to International Civil Aviation;
the 2010 Protocol supplementary to the Convention for the Suppression of
Unlawful Seizure of Aircraft. Notwithstanding this emphasis, the asymmetrical
nature of terrorism makes wider underlying security concerns more acute.
Where small states are concerned, their inherent vulnerabilities and specific
vulnerabilities – that fill out the rest of the spectrum – may become added,
contextual security concerns for dominant states.

A significant aspect of this wider spectrum of vulnerability often over-
looked in global counterterrorism discourse is the economic dependence of
weak and/or small states on wealthy dominant states for resources. State
responses to terror attacks and the undertaking of robust preventive strate-
gies are also shaped by economic conditions (Chow 2015; Howell & Lind
2009). Dependence is manifest in the prevailing forms of foreign aid and
inordinate reliance on foreign direct investment, with varying outcomes,
some unintended, some undesirable (Bandyopadhyay et al. 2015; Bøas &
Jennings 2005; Gries et al. 2015). As a regional subset of small states,
CARICOM shares these embedded, structural elements of vulnerability as
long-standing residents of a post-1960s postcolonial global system. This is
not distinguishable from the political discourse around other vulnerabilities,
such as crime and the choice of state responses. The appreciation of power
and influence vis-à-vis dominant economically powerful states reflects the
centre/margin axis on which small states feel able to act.

By contrast, dominant states construct vulnerability around specific targets
and consequences of terrorism, including threats to civil liberties and the way
of life in the West. As an undercurrent, the implementation of counterterrorism
policy has itself become associated with curbing civil liberties, and undermining
human rights and the rule of law – what Kostakopoulou (2008) calls “double
asymmetry”. The current embedding of counterterrorism legal frameworks in
national jurisdictions is concerned with managing these Janus-faced construc-
tions of vulnerabilities – seeking to strike balances among competing, often
incompatible, security demands (Posner and Vermeule 2007; Jenkins 2014).
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Furthermore, in both principle and practice, the domestic politics of adopting
counterterrorism law is determined by shared and conflicting ideas of the
vulnerabilities of the state, nuanced by the legal heritage and legal traditions
in particular jurisdictions. The expanding discourse in dominant liberal democ-
racies has produced templates for thick legal frameworks, arising from a process
of judicializing the borders between security, the rule of law and human rights.
Of note are the shifting boundaries in favour of security which re-align state
action with the rule of law, the relationship between the state and citizens, and
the effect of human rights in the face of emergencies.

Since the terrain of vulnerability on which small states operate is much
wider, adopting legal frameworks to implement global counterterrorism poli-
cies move unevenly across domestic politics and realities and the external
relationships with more dominant states. By way of instantiation, the adoption
of counterterrorism law and policy in the CARICOM region of small states
illustrates this well. Arguably, in the course of the twentieth-century post-
independence period, this region’s only experience with violence that comes
closest to current understandings of terrorism occurred on two occasions:
Grenada in 1983 and Trinidad in 1990 (Puri 2014; LaGuerre 2008). Post
9/11, the region was drawn marginally into the global war on terror by familial
connections with a 7/7 bomber in London, a radical cleric then living in
London and subsequently deported, and terror plots on US soil by nationals
of Trinidad and Tobago and Guyana (Diffo 2010). Yet, it is difficult to know
the extent to which the threat of Islamism has been hanging in the imagination
of the citizens of Trinidad and Tobago or the wider region since the Islamist
coup attempt in 1990. That, however, did not stop Jamaica from refusing entry
to Abu Bakr on the occasion of the Million Man March hosted by Louis
Farrakhan in 2014. Beyond this, regionally grown Islamic fundamentalism
has not yet had discernible purchase.

The wide spectrum of vulnerabilities in the CARICOM context is not yet
depressed by real internal anxieties about the threats of terrorism to a way of
life or a local tradition of civil liberties and the rule of law. Instead, threats to
security have been levered on other endemic problems, notably: drug traf-
ficking, high homicide rates, gang violence (Jamaica and Trinidad and
Tobago in particular) and corruption (UNDOC/World Bank 2007; Leslie
2010), all compounded by the responses of anaemic criminal justice systems,
extra-judicial killings and human rights violations (AI 2001; US State
Department 2011, 2014). Such are some of the more notable features of
the region’s (inherent and specific) vulnerabilities which, on entry into the
global discourse on counterterrorism, are reframed as weak security infra-
structures that pose threats to its most immediate dominant neighbour – the
United States, and by extension the global “war on terror”. There is, in this
re-orientation, a requirement to meet external obligations that reflect the
domestic realities of dominant states. But, to date, counterterrorism policy
design in the region has been premised on possibility, not actuality, with
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significant implications for how the boundaries between security and con-
stitutional rights may be re-configured. The primary reasons for this may be
summarized as follows:

1. The CARICOM region is not among states traditionally considered
susceptible to terrorist activities.

2. Historically, the CARICOM region has not been known to contain
states that facilitate the varieties of terrorism that are the focus of the
global war on terrorism.

3. Internal community relations among ethnic groups at the forefront of
the global war on terrorism have not been a feature of the region’s
political landscape.

These characteristics have enabled thin legal frameworks on counterterrorism,
compared to jurisdictions that have been in the direct line of attack and/or
responses to threats of terrorism. Thick legal frameworks reflecting extensive
judicialization of apprehension, prosecution, detention and punishment of
foreign and “home grown” terrorists have not yet exercised local or final
appellate courts of the region to the extent seen in major liberal democracies.

GLOCALIZATION AND THE REACH OF COUNTERTERRORISM

LEGALITY

It is noteworthy that counterterrorism legality is also the effect of an increas-
ingly global, transnational policy space. Rules and norms emerge from specific
localities, but must cut across national boundaries and jurisdictions,
and involve non-state actors. The global must contend with the local in an
active process of exchange. Glocalization is that interactive-relational process of
engagement between global forces and local contexts, where the local remain
active in the eventual mapping, reconfiguration and re-engagement with the
global (Robertson 2012). Global models, ideas and tropes do not arrive and
remain substantively unmarked. Firmly planted within this process of glocaliza-
tion are the micro-dynamics of “localization”, what Stritzel (2011) formulates
in “socio-linguistic” and “socio-political terms” to identify discursive agency at
the moments global frames meet local conditions (pp. 2493–2497), with
specific reference to “global narratives on the (perceived) nature of threats”
(p. 2494). Stritzel relies on the very instructive conception of localization
advanced by Acharya (2004) which places emphasis on “catalysts” of localiza-
tion (cited at 2495). While Archarya (2004) emphasizes conditions that drive
localization, Stritzel (2011) focuses on three “mechanisms of translation” –

one assuming that the “threat text” is elusive, another requiring “compatibility
of the threat text with the new local context” and third “socio-linguistic and
socio-political processes of adaptation” that determine reception in local con-
texts (p. 2494). The movement of rules and norms in global counterterrorism
law and policy, especially among states differently positioned in the discourses
of power, is a phenomenon illustrative of these processes of glocalization.
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Counterterrorism policy has shifted the content and focus of important, and
supposedly universal, concepts and principles clustered around security, criminal
liability, human rights and civil liberties (Waldron 2003; Ackerman 2006;
Neocleous 2007; Jenkins 2014). Much of this has been driven by framing
specific threats and vulnerabilities within dominant liberal democracies
(Kostakopoulou 2008; Murphy 2015), effecting a process of securitization of
legal principles and practices. Particular influential domestic counterterrorism
legalities have, in turn, taken hold as defining manifestations of global counter-
terrorism policy: the collapsing of suspicion and culpability, the re-conception of
due process and fair trial, the recalibration of disclosure of evidence in criminal
procedures, the narrowing of certain boundaries of civil liberties (on control
orders see Bright 2012; on banning of the veil see Hunter-Henin 2012; on
TPIMS in the United Kingdom see Middleton 2013; on stop and search powers
in the United Kingdom see Ip 2013). These legal reconfigurations continue to
shape counterterrorism policy in dominant liberal democracies and are expected
to travel, be transplanted or transferred to small states in the Global South. Small
(2011), for example, advocates for the legal transfer of anti-terrorist models
appropriate for “low risk societies”, such as New Zealand. However, such move-
ments of legal frameworks are not inevitable, and are as much reflective of global
geo-political power dynamics as they are of local sensibilities.

Part of the glocalizing of counterterrorism policy has to be understood within
a wider range of issues that arise in the international legal system that governs
relations between states, both in terms of normative coherence, and the utility of
its rules (Van Den Herik and Schrijver 2013). For example, post-9/11 devel-
opments on the lawfulness of the use of force as self-defence in response to
terrorism is a noteworthy theme in point (see the debate between Guiora 2008
and Gazzini 2008). The principle that the lawful use of force does not necessarily
require that a terrorist attack be committed by a state, and so captures non-state
actors, is very significant (see for example, the Legal Consequences of the Wall in
the Occupied Palestinian Territory, Advisory Opinion, July 9th, 2004, of the
International Court of Justice, especially the opinions of Judge Kooijmans and
Judge Simma interpreting Art. 51 of the UN Charter, and UN Security Council
Resolutions 1368 (2001) S/RES/1368(2001) and 1373 (2001) S/RES/1373
(2001). Also of considerable salience is the right of a state to take action against
non-state actors on the territory of another state where that state is unwilling or
unable to neutralize the threat that emanates from their territory, and by virtue
of the terrorist act, rather than whether or not it is attributable to the host state
(Democratic Republic of Congo v Uganda, 2005; Bosnia and Herzegovina v
Serbia and Montenegro, 2007; affirming the previous landmark case Nicaragua
v The United States, 1986). These developments have shaped the effect of
counterterrorism policy well beyond the specific geographical spaces that have
been in the direct line of immediate domestic policy implementation. State
security is directly affected by non-state actors acting in local contexts but with
global reach, without the need for any demonstrable alignment of interests. All
states are therefore vulnerable to militant non-state actors, and equally to the use
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of the principles governing the lawful use of force in the current age of terrorism.
Necessity of cooperation is given greater impetus in this climate (Post 2013). At
the very least, small states are less able to resist the infiltration of their territories
by militant non-state actors, who increasingly rely on information and commu-
nication technologies to propagate extremist ideas and recruit adherents.
Further, small states are less able to resist coercive action, or demands, by larger
more dominant states who assess their own security concerns with greater spot-
light on the specific shortcomings and weakness of other states to secure their
own borders or neutralize radicalization.

This global-local-global movement, however, has been vaguely anticipated in
the broad outlines of the current era of global counterterrorism legal frame-
works, despite also reflecting a legality premised on a reductive framing of state
vulnerability, codified in a series of instruments that came out of the UN Security
Council and the UNGeneral Assembly in the wake of 9/11. Relying on Chapter
VII of the United Nations Charter, the UN Security Council adopted
Resolution 1373 (2001) S/RES/1373 (2001), passed on September 28th,
2001. The UN also established a Counterterrorism Committee to oversee
implementation at regional and national levels (S/Res/1535(2004) – the
Counterterrorism Committee Executive Directorate (CETD). There has also
been renewed focus on specific themes via particular counterterrorism conven-
tions, for example, the International Convention for the Suppression of the
Financing of Terrorism (1999): states to create offences for the financing of
terrorism. CARICOM member states, as members of the Organization of
American States, became parties to regional implementation mechanisms in the
Americas, the Inter-American Convention against Terrorism 2002 and the
Coolum Declaration 2002 in respect of members of the British
Commonwealth. Under this resolution, UN member states are obliged to
criminalize terrorist acts, or any act that supports terrorism. States are to crim-
inalize the preparation or financing of terrorism, and to freeze the finances of
those who commit or attempt to commit terrorist offences. Recognizing the
asymmetrical and transnational dimensions of 9/11-type terrorist attacks,
Security Council Resolution 1373 (2001) (S/RES/1373 (2001) at 3) also
obliged member states to adopt international counterterrorism legislation, to
make provisions for stronger cooperation and to adopt preventive measures. The
specific nature of the 9/11 attack highlighted the threat posed by porous
borders and unverified movement of people: states were thus required to
adopt provisions to ensure security of borders, travel documents and personal
identification papers. The broad terms of these resolutions gave impetus to the
subsequent formulation of legal frameworks to tighten cooperation among states
in a range of areas that focused on the specific and emergent characteristics of
terrorist activities and targets.

As if to recognize the deeper systemic factors that may give rise to, or intensify
terrorism, or the threat of it, the UN General Assembly adopted the UN Global
Counterterrorism Strategy, in resolution 60/288 (2008), to create conditions
that would neutralize the factors that produce terrorism, especially the violation
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of the rule of law and of human rights A/RES/60/288 (2006) (note too
A/RES/64/297 (2010). Alert to the slippery slope that comes with responding
to terrorism post-9/11, the UN Security Council deemed it necessary to under-
line the boundaries of law-making and the measures adopted at the municipal
level, or in the cooperation among states. Security Council Resolution 1456
(2003) (S/RES/1456 (2003)), stipulated that: “States must ensure that any
measure taken to combat terrorism comply with all their obligations under
international law, and should adopt such measures in accordance with interna-
tional law, in particular international human rights, refugee, and humanitarian
law” (ibid, at 6). This obligatory balance between security and human rights has
taken root in counterterrorism policy with tremendous unevenness, especially
among states and regions where the emergency of security has reduced the
conception of state vulnerability to the immediacies of credible threats and effects
of terrorist attacks. Domestic application of these often conflicting obligations has
had far-reaching implications for civic and social relations, and constantly strained
by new realizations of the nature and complexity of the antecedents to terrorism
and state responses (see Bux 2007; Spalek 2012; Conte 2013). In theory, all
states are constrained by limits on their power to act against terrorists, and also
constrained in their capacity to protect citizens (Van Kempen 2013, p. 11). With
the depth of discourse that ensued over the decade beyond 9/11, and given the
rise of IS-ISIL-ISIS and the threat of foreign fighters to international peace and
security, the UN Security Council adopted Resolution 2178 (2014) (S/RES/
2178 (2014), recognizing the breath of challenges that members of the interna-
tional community have to confront and the pitfalls best avoided. The double-
weight of these constraints of security and the rule of law is antagonized further
with each emergent terrorist tactic, and varied views about what constitutes the
right response.

The Spectre of the Rule of Law and Thick/Thin Legal Frameworks

Using the rule of law as legal constraint on state action shapes the development of
counterterrorism law from surface adoption in legislation (thin) to deeper for-
mulations of principles and rules around the implementation of particular mea-
sures (thick). Post-9/11 counterterrorism policy makers, human rights advocates
and the judiciary within dominant liberal democracies have made competing
claims on the rule of law, in particular the variant that secures civil liberties (De
Londras and Davis 2010; Feldman 2006). This has heralded a new dispensation in
the application of the foundational principles of legality. For the purposes of this
chapter, much focus is placed on England and Wales, notable as the leading
common law jurisdiction that has significant influence on the legal traditions in
CARICOM member states, alongside the interpretive force of international legal
instruments. There is no suggestion here that legal diffusion will necessarily move
from centre to periphery, or that there is a blank canvas on which norms devel-
oped outside the region will flow in without further localization (Twining 2009,
pp. 269–292; Xanthaki 2008; Pollard 2007). The point to note here is the way in

‘GLOCALIZING’ COUNTERTERRORISM LAW AND POLICY IN THE CARIBBEAN . . . 257

ACKU



which preoccupations with the rule of law and civil liberties as birth rights,
attached to the fabric of social and political life, are imposed on the desired
objectives of counterterrorism policies and will inevitably influence future devel-
opments in small states in the CARICOM region. Indeed, this imposition of the
rule of law on the operational desires of counterterrorism policy has given added
purchase to the principle of legality, as both sword and shield. How this will travel
to and settle in CARICOM member states will turn on the local sense of legal
tradition and the urgency of localization.

Jurisdictions such as England and Wales, the source of legal tradition of most
member states of CARICOM, have developed what has been referred to in this
chapter as thick legal frameworks for counterterrorism. In England and Wales, this
thickening was triggered by measures such as detention without charge, wide
ranging stop and search powers, control orders or mechanisms tantamount to
house arrest/super-intensive surveillance, and the conduct of trials for suspects
charged with terrorist offences. This has deepened the conversation, not just about
how the right balance is to be secured, but also about the power of the executive
and what role judges play in the policing of limits to state action, wherever placed
(Jenkins 2014; for a view on the US-UK convergence see Tushnet 2014). The
notion that terrorism is in essence an external threat to the West – the binary ‘us’
vs. ‘them’, ‘citizen’ vs. ‘other’/’foreigner’ – has been etched in global counter-
terrorism legal discourse. In the United Kingdom, in the early days of post 9/11,
detention without charge was posited on the distinction made between Britons
and foreign nationals. Challenges in the courts followed swiftly, and judges shifted
from deference to drawing carefully crafted limits on executive powers (see shift
from the ruling inRehman v Secretary of State for the Home Department (2001) to
A and Others v Secretary of State for the Home Department (2002) and to A and
Others v Secretary of State for theHomeDepartment (2004), theBelmarsh Case).As
a result of the court declaring that the detention of foreign nationals without
charge was incompatible with the applicants’ human rights (see the Belmarsh case,
2004), a new Act was passed to bring policy into line – the Prevention of
Terrorism Act (2005). This brought in control orders for terror suspects. To effect
control orders, theHome Secretary needed only to have reasonable suspicion of an
individual’s involvement in activities associated with terrorism, and a control order
was necessary to protect the public (S 2 (1) Prevention of Terrorism Act 2005).
However, the use of control orders disturbed the supposedly settled balance
between the prerogatives of the state and individual freedoms (see Lord
Hoffman in A v Secretary of State for the Home Department (2004)). A series of
cases made way through the courts challenging the use of control orders, notably:
Secretary of State for the Home Department v AP (2010); Secretary of State for the
Home Department v E (2007); Secretary of State for the Home Department v JJ
(2007). Meanwhile, a shift in the political landscape resulted in a new coalition
government in 2010 which subsequently brought the Terrorism Prevention and
Investigation Measures Act 2011 (TPIMA 2011) replacing control orders with
TPIMS – Terrorism Prevention and Investigation Measures (for cases that influ-
enced the legislative formulation of TPIMS see: A v United Kingdom (2009);
Secretary of State for the Home Department v M; Same v AF (2007); Secretary of
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State for the Home Department v E and Another (2007); Secretary of State for the
Home Department v F; Department; Secretary of State for the Home Department v
N (2009);AP v Secretary of State for the HomeDepartment (2010). TPIMS allows
monitoring and investigation of suspects, partly for intelligence gathering and
partly to facilitate a level of incapacitation that was intended to be less onerous
than control orders.

Further, the task of preventing terrorism by the manipulation of civil liberties in
public spaces, such as freedomofmovement on themost ordinary of days, has been
considered a significant and necessary one. Stop and search powers, or “stop and
frisk” inUS parlance, which already had a long history of discriminatory use against
ethnic minority groups, became embedded in the “us” and “them” counterterror-
ism policy discourse. This appeared to make sense in contexts where certain ethnic
and religious minority groups are more visible and are notably Other to the main-
stream in those societies. In the United Kingdom, stop-and-search powers under
sections 44 and 47 of the Terrorism Act 2000 were challenged on human rights
grounds inGillan vUnitedKingdom (2010), out of which came a ruling signalling
a re-statement of the boundaries in favour of freedom of the person in a space in
which the rule of law is expected to prevail, regardless of policy formulations based
on the framing of vulnerability in terms of threats to lives and the state. To the
extent that this model of counterterrorism legality is available to draw on, it is a
measure againstwhich to appreciate the current situation inCARICOM, as a group
of small states whose security priorities are framed differently.

Thin Legal Frameworks

Counterterrorism strategy in CARICOM reflects the region’s geography and
global geo-political position, and especially its long-standing crime and security
concerns. Terrorism is not considered an imminent existential threat to its
member states, compared to the transhipment of drugs, organized crime,
internal violence and corruption. Even the long-established Caribbean Basin
Security Initiative (CBSI), coordinated with the United States, has not placed
terrorism at the centre of its strategy – cooperation has not been defined in
such terms (US State Department 2013). Yet, global counterterrorism strategy
had to be attached to CARICOM’s slow-moving regional integration process
in light of wider international obligations. These forces combine to shape thin
legal frameworks for counterterrorism. Counterterrorism law and policy in this
region have been designed on the basis that there has not been any discernible
terrorist activity in or across member states of the kind that is the current focus
of the global war on terror, though there are known individuals who have been
associated with such activities in other jurisdictions outside the region.
Terrorism is thus a more distant, latent risk that may, for the most part, be
addressed via the mechanisms adapted to respond to other crime and security
threats considered most urgent and current to the region.

The structure, reach and depth of CARICOM as an emerging supranational
entity set the scene for a regional counterterrorism legal framework.
CARICOMwas established by the Treaty of Chaguaramas in 1973, and revised
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in 2001, to create a regional economic bloc for free trade, free movement of
people and services and, among other objectives, to effect “enhanced co-
ordination of Member States’ foreign and [foreign] economic policies”
(Article 6(h), revised treaty). The revised treaty of Chaguaramas also enshrines
security as its fourth pillar, arguably conceived as a corollary of its central
mission of economic integration. CARICOM’s law-making and enforcement
arms – the heads of government conference and the secretariat, complemented
by the establishment of the Caribbean Court of Justice – have yet to loom large
enough in the imagination of citizens within member states. Though
CARICOM, as a regional entity, shares the ambitions of the EU, its structure
of law-making, and its mechanisms for enforcement, are not as advanced; its
effect on everyday life within member states is not yet as granular. It certainly
has not reached a level of integration as deep as the EU to the extent that it may
seek to transcend national distinctions as it influences global politics (Pelinka
2011). As such, counterterrorism policy has been designed primarily out of
domestic and bi-lateral imperatives between member states in their external
relations with dominant non-CARICOM states. Along with the Dominican
Republic, CARICOM member states work with the United States via the
Caribbean Basin Security Initiative on a range of crime and security issues, as
yet without specific focus on terrorism. They are also part of the Organization
of American States’ (OAS) Caribbean Financial Action Task Force (CFATF).
Beyond this part of the world, CARICOM implements collaboration with third
states on security policy, notably the Joint CARICOM-UK management com-
mittee that coordinates the CARICOM-UK Security Cooperation Plan
(CARICOM 2010). In other words, coordination among member states,
insofar as channelled through CARICOM institutions, remains relatively soft
and rudimentary.

Crime and security policy in CARICOM is implemented via the CARICOM
Implementation Agency for Crime and Security (IMPACS). This agency works
in conjunction with the Caribbean Customs Laws Enforcement Council
(CCSL) to facilitate cooperation, mutual assistance and enforcement. The
aims of this institutional design are information sharing, detection and preven-
tion (see the preamble of the CARICOM IMPAC-CCLEC memorandum).
The decision to establish the Agency for Crime and Security was taken at the
26th Heads of Government meeting on July 3–5, 2005, in St Lucia, and
the final agreement was signed in 2006. This agency has an overarching
mandate which includes, but without special emphasis on, counterterrorism.
Notable examples of cooperation by way of treaty arrangements are instructive,
insofar as they are drafted with terrorism in mind. Take Article 1(2) of the
CARICOM Maritime and Airspace Security Co-operation Agreement 2008:–

“an activity may compromise the security of the state to encompass a range of
offences: a) illegal trafficking of drugs, psychotropic substances, arms and ammu-
nition b) an act of terrorism c) a threat to national security d) smuggling e) illegal
immigration f) serious or potentially serious pollution of the environment,
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g) injury or potential injury to off-shore installations, or piracy h) piracy, hijacking
and other serious crimes.”

Similarly, a notable product of IMPACS, the CARICOM Arrest Warrant
Treaty 2008, drafted in wide terms, is capable of application to a wide range
of offences that may touch and concern terrorism. Article III, which sets
out the scope of the CARICOM Arrest Warrant Treaty, at (1) reads: “This
Treaty does not apply to – a) a political violence, except where it involves
death or violence against the person, or b) an offence under military law
which is not also (1) an offence under criminal law”. Any application of
these terms against suspects should be subject to appropriate limits on the
measures taken by member states. Article III (3) reads: “Nothing in this
Treaty shall be interpreted as (a) modifying any obligation to respect
fundamental rights and fundamental legal principles; or b) preventing the
state from applying its constitutional provisions relating to due process,
freedom of association, freedom of the press or freedom of expression.”

Until powers under these arrangements are challenged in a sufficient
range of contexts, the tolerable boundaries of lawful conduct and the
exercise of discretion will remain aspirational. As in extant global counter-
terrorism legal frameworks, where there is a heightened sense of insecurity,
the applicable standard necessary to trigger an arrest under the treaty is that
of “reasonable suspicion”. Article IV of the CARICOM Arrest Warrant
Treaty echoes similar provisions in other comparable jurisdictions, and
“may be issued for the arrest and surrender of a person who – a) is reason-
ably suspected of having committed an applicable offence.” How reasonable
suspicion will be applied in the region to post-9/11 terror suspects – with
the specific challenges that sit at the nexus of information, evidence and
security – is difficult to say. Much will depend on the local, regional context
of judicialization that rests on an emerging but still largely derived legal
tradition, and local pragmatism where the vulnerability of individual states is
concerned.

Substantively, CARICOM’s crime and security strategy CARICOM Crime
and Security Strategy, 2013, adopted by the 24th inter-sessional meetings of
the conference of heads of government of CARICOM, February 18–19th,
2013, Port-Au-Prince, Haiti, lists a range of crimes targeted for intervention
using a four-tier scale. Terrorism appears on tier three as a high-impact but
low-probability risk to the region, along with “attack on critical infrastructure”.
Appearing above terrorism on the scale, at tier two, as “likely and high impact”,
are “human trafficking and smuggling, natural disasters and public order crimes”
(CARICOM Crime and Security Strategy, 2013 at pp. 28–29). The tier one
“immediate significant threats” list is presented as follows: “ . . . transnational
crime, illicit drugs, illegal guns, gangs and organized crime, cyber-crime, finan-
cial crime and corruption” (Ibid. pp. 23–27). The overlap among those listed in
tier one is acknowledged, along with recognition that financial crime may be
linked with terrorism. For the most part, “terrorism” is presented as a discrete
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term in an otherwise overarching crime and security strategy, underscoring a
policy focus that displaces a concentrated counterterrorism policy. More note-
worthy in this regard is the list of 14 strategic goals in CARICOM’s crime and
security strategy as at 2013 which does not mention counterterrorism specifi-
cally. This is an apparent diminishing of emphasis on counterterrorism in the
region, compared to the 2007 CARICOM Crime and Security Strategy, which
showed greater concern with international terrorism and counterterrorism.

Yet, individual CARICOM member states have had to respond to global
counterterrorism requirements: criminalizing acts (including preparatory acts)
that fall within the features of terrorism commonly seen since 9/11 (for example:
Jamaica – ss. 1–13, Prevention of Terrorism Act 2005; Trinidad and Tobago –

ss. 1–14, Ant-Terrorism Act 2005), including adopting preventive measures
around money laundering and the financing of terrorism (for example:
Barbados – Money Laundering and Financing of Terrorism (Prevention and
Control) Act 2010; Trinidad and Tobago – s. 22, Anti-Terrorism Act 2005) and
tightening travel arrangements and mutual legal assistance for the arrest of
fugitives. These requirements, as explicitly adopted in particular member states,
are not unique to terrorism and are closely connected to transnational organized
crime and trafficking of illegal drugs and guns, all urgent threats to regional
security – the region’s long-standing specific vulnerabilities.

What is not evident in the CARICOM region is the depth of application of
such measures to criminalize, prevent or apprehend – the occasion has hardly
arisen. General legal frameworks in individual member states reflect, first, the
tendency to append terrorism to other long-standing and more urgent crime and
security concerns and, second, a very limited testing of the boundaries of pre-
ventive counterterrorism measures. A close look at these two elements in the
CARICOM context suggests that the focus on the specific vulnerabilities to crime
and insecurity leaves the region exposed to yet unrealized, serious threats of
terrorism. Such threats may materialize as a consequence of displacement from
other zones, now the centre of such terrorist activities and counterterrorism
measures, as current concerns about IS recruiting from the region would suggest.
This region is susceptible to the securitization of its legal traditions, which
could turn on the possibilities of counterterrorism threatening, or further erod-
ing, the existing boundaries between security, freedom and dignity, or to a new
agreement on the necessary expansion of legitimate state conduct to meet emer-
gencies of this kind.Observers will have to await a process of judicialization akin to
other comparable influential jurisdictions, with full cognisance of the politico-
criminogenic, contextual background in which such processes must interact.

If the viability of the state per se is under threat from terrorism, the conception
of state vulnerability should capture a broader range of specific, endemic, histor-
ical, endogenous factors. Such is the background in which counterterrorism law
is adopted in small states where such factors are present in concentrated forms.
Member states of CARICOM have for much of the independence period, but
for the most part since the 1980s, been the centre of focus for drug trafficking to
the North. Some member states have been plagued by organized crime,
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corruption and an unenviable record of exceptionally high rates of homicide –

especially Jamaica and Trinidad and Tobago (UNODCGlobal Study onHomicide
2013). Part of this period also saw localized political violence (Jamaica, Guyana,
Grenada, Trinidad and Tobago), often associated with organized crime, drugs
and violence embedded in inner-city garrison communities (Blake 2013; Bourne
et al. 2012; Leslie 2010; Clarke 2006; Gray 2003). Though the connection
between political violence and garrison communities led by area dons have
been loosened in Jamaica, that association remains part of the discourse, resur-
rected in part by the very violent high-profile extradition of Christopher ‘Dudus’
Coke in 2010, the subject of the Manatt Phelps Inquiry 2010 and the West
Kingston Commission of Enquiry 2014–2015. In certain countries the threat of
political violence has been based on ethnic divisions in the political arena, between
Indo-Trinidadians and Afro-Trinidadians in Trinidad and Tobago, and Afro-
Guyanese and Indo-Guyanese in Guyana (Meighoo 2008; Wilson 2012;
Premdas 2004; Perry 2001). Stamping out political corruption, shoring up
transparency and buttressing civil society are essential areas of focus in the region
aimed at neutralizing the threat of political violence. Though in the foreground,
this threat remains – violence-free elections are neither assumed nor taken for
granted. Recent overtures from the United States have placed human trafficking
(especially of children) on the agenda (see the Trafficking in Persons (Prevention,
Suppression and Punishment) (Amendment) Act 2013). US domestic security
interest was also affected by a surge in lottery scamming via Jamaica targeting
elderly American citizens. The Jamaican government was, in effect, required to
take action and adopt legislative measures to strengthen its response to this
problem (see The Law Reform (Fraudulent Transactions) (Special Provisions)
Act 2013, in part out of concern for its effect on US–Jamaica relations, and the
rising death toll associated with turf wars over scamming in Jamaica. Despite the
urgency of terrorist threats and attacks to its immediate border with the Global
North, CARICOM, as the fourth border of the United States, has other more
pressing realities. It is thus unsurprising that the crime and security strategies in
the region append counterterrorism as a necessary requirement, but without the
need for deep transplantation, adaption or theoretical sensitization of thickened
models of counterterrorism legality.

It is against this background that CARICOM member states have promul-
gated a set of specific anti-terrorism legislation, for example – Trinidad and
Tobago 2005 amended 2010, 2011 and 2012 (Anti-terrorism Act 2005);
Antigua and Barbuda, 1993, 2005, 2008, 2010 (Prevention of Terrorism Act
2001, Prevention of Terrorism Act 2005; Prevention of Terrorism
(Amendment) Act 2008, Prevention of Terrorism (Amendment) Act 2010;
Jamaica 2005, amended, 2010, 2011 and 2013 (Terrorism Prevention Act
2005). In addition to such specific anti-terrorism legislations CARICOM states
have adopted a range of related sector-specific legislation to cover financing of
terrorism. For example, Belize adopted a raft of measures over a 15-year period:
Money Laundering Prevention Act 2000, which was revised in 2003. Similarly,
Barbados brought in the Money Laundering and Financing of Terrorism
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(Prevention and Control) Act 2010, the Companies (Amendment) Act 2011,
the Private Trust Companies Act 2012, and the Corporate and Trust Service
Providers Act 2015. In general, these pieces of domestic legislation may be said
to shape a British Caribbean Commonwealth counterterrorism legal framework,
reflecting a common, though not necessarily collective, regional policy. The
design and modes of legal interpretation are shaped by the relations of the region
to Europe (especially the United Kingdom) and the United States – the former
the source of its legal heritage, the latter its first border with the Global North
and most immediate dominant security influence. As yet unremarked in the
region are the many challenges posed about the boundaries of the counter-
terrorism measures adopted in dominant liberal democracies that may be mir-
rored but remain untested in the CARICOM region. Tensions to do with fair
trial, due process, criminal liability of terror suspects, preventive measures, civil
liberties, the transmission and/or communication of terrorism-related informa-
tion, freedom of speech, proscription of organizations, freedom of association
have bothered the judiciary in the United Kingdom (see Kavanagh 2011), as well
as generating considerable academic commentary (notable collections include:
Ramraj et al. 2012; van denHerik & Schrijver 2013). However, developments in
Trinidad and Tobago since its post-9/11 anti-terrorism legislation took effect
may well have set the local/regional scene for what is to come.

LEGACY, ACTUALITY AND POSSIBILITY

The region has had little cause to examine the constitutional boundaries of
counterterrorism measures, insofar as such measures unsettle long-held expecta-
tions that human right rights and civil liberties will be protected. In light of the
absence of terrorist activities in the region, CARICOM member states have not
had reasons to deal with major post-9/11 terror investigations on their terri-
tories, or curtail the liberties of a significant set of suspects or undertake surveil-
lance techniques that target particular individual profiles or communities.
Citizens have not yet had cause to bother the courts and trigger an intense
process of judicialization that has already taken root elsewhere. The shape of
current legislative frameworks in the region reflects this reality. So too does the
paucity of academic discourse on terrorism and counterterrorism in or concern-
ing the region (though see Griffith 2004a). Nonetheless, much may be gleaned
from the legacy of the attack on the integrity of the state of Trinidad and Tobago
in 1990, by a local Muslim organization Jamaat-al-Muslimeen, led by Yasin Abu
Bakr. The group staged an unsuccessful violent coup, which left a number of
people dead, and the shooting of the then sitting Prime Minister. The discourse
contemporary to this event in Trinidad, in the early 1990s, was framed primarily
in political terms, without the taint of terrorism, though the event shared
elements that could be compared to the Northern Ireland troubles then at the
centre of terrorism discourse in the United Kingdom during that very period
(Zarakol 2011). Yet, it was the more globally significant event of 9/11 that
shifted the focus and gave new register to the language in which the legacy of
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Trinidad’s coup attempt in 1990 could be re-examined. This event of 1990,
neutralized via an amnesty and pardon promised to the perpetrators, was taken
up in Lennox Phillip O/C Yasin Abu Bakr and 113 Others v 1) DPP and 2) the
Attorney General of Trinidad and Tobago and Lennox Phillip and 7 Others v 1)
the Commissioner of Prisons and 2) the Attorney General of Trinidad and Tobago
(1991) UKPC. Two cases emerged later to test the power and limits of state
action under post-9/11 counterterrorism legislation that are early indications of
the local foundations on which counterterrorism legality may be premised.

Legacy and Counterterrorism Legality: The Abu Bakr Case

In 2006, Yasin Abu Bakr was charged with terrorist-related activities under
Trinidad’s new anti-terrorism legislation passed a year earlier. At the time these
charges were brought, Abu Bakr was already facing a murder trial, and one of his
deputies had been convicted in the United States for trafficking guns from the
United States to Trinidad. These more recent activities and the legacy of Abu Bakr
as leader of the Jamaat al Muslimeen group that mounted the coup attempt in
1990 became the subject of analysis in his appeal against a decision in the lower
court to deny him bail for the charge laid against him under the Anti-terrorism Act
(2005). The appeal was heard in the High Court of Trinidad and Tobago, in
which the judges were asked to rule on the factors that should be taken into
account in determining bail (Yasin Abu Bakr v The State (2006)). The lower
court had considered the terror charges to be sufficiently aggravating to warrant a
denial of bail. TheHigh Court, however, ruled in a very short judgment that while
it accepted the gravity of the terror charges, set against the background of his
central role in the coup attempt in 1990, and his connection to his deputy who
had been extradited to the United States on serious charges, there were other
factors that indicated that his liberty, pending trial, should not in principle be
curtailed. The court considered that his cooperation with the authorities on the
murder charges against him and his strong family responsibilities were sufficient to
indicate that he would not abscond. Nonetheless, the court agreed with the state
that if Abu Bakr were to be released on bail, he would commit on offence.

It is noteworthy that there was no further argument for preventive measures
of the kind that had, at the time, exercised judges in other jurisdictions dealing
with terror suspects and, especially, leaders of Islamic organizations deemed
radical or dangerous. The charges against Abu Bakr – of knowingly promoting
the commission of terrorism in Trinidad and Tobago (s.14, Anti-terrorism Act
2005) – fell well within the range of activities that would, had these been
committed in the United Kingdom, have attracted the use of preventive
measures that gave cause for legal challenge in the UK Supreme Court
(House of Lords prior to 2009), and with it the struggle to maintain appro-
priate balance with civil liberties (Middleton 2011) and the fundamental values
of criminal justice (Zedner 2014: 107–116). Nonetheless, that discussion
beyond the region did not feature in argument in this case.
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Legality and the Weightlessness of Possibility: Sharma v Attorney
General of Trinidad and Tobago

In Sharma 2006, the High Court of Trinidad and Tobago was presented
with an opportunity to rule on the question of the boundaries between
counterterrorism measures and constitutional rights. Chandresh Sharma,
then a Member of Parliament for the Opposition party in Trinidad and
Tobago, argued that the measures and powers contained in the Anti-terror-
ism Act (2005) could be abused by the ruling party, in particular, to arrest
and detain political opponents “on the pretext that they are suspected
terrorists” (Sharma v Attorney General of Trinidad and Tobago (2006),
quoted at para 4). Much hinged on “possibility”; the court was not prepared
to deal with political possibilities – the legacy of Jamaat al Muslimeen and
1990 would be elided.

This case was a challenge to anti-terror legislation premised on states of
emergency, in which the state may wander, or be propelled into, illegitimate
exercise of authority. The state of Trinidad and Tobago, like other British
Commonwealth Caribbean states, is to be governed under the principle of
constitutional supremacy. The law-making powers of its parliament, though a
sovereign authority in its function vis-à-vis other branches of government, are
ultimately subject to the supremacy of the constitutional text, even for the
legislating of emergency powers (For example, Section 13(1) of Trinidad’s
constitution states: “An Act to which this section applies may expressly declare
that it shall have effect even though inconsistent with sections 4 and 5 and, if any
such Act does declare, it shall have effect accordingly unless the Act is shown not to
be reasonably justifiable in a society that has a proper respect for the rights and
freedoms of the individual”). That constitutional text provides the basis on
which the legality of counterterrorism measures and powers are to be evalu-
ated. In Sharma, Justice Pemberton saw the need to ground her decision in
that foundational principle: “this power and responsibility is circumscribed by
the constitution, the supreme law of the land’” (per Madam Justice Pemberton
at para 1), one that also requires law-making to accord with “proper respect for
the rights and freedoms of individuals” (ibid). Sharma’s demand on the court
was for a declaration that (1) the Anti-terrorism Act (2005) in its entirety was
“unconstitutional, illegal, null and void” (at para 5a) on the basis that it
breached sections 4 and 5 of the constitution, the sections which provide
protection for individual rights and freedoms, or (2) that specific provisions
in the Anti-terrorism Act (2005) were also in breach of sections 4 and 5 of the
constitution. The court ruled that the Anti-terrorism Act (2005) as a whole did
not breach the constitution, and that its particular provisions of immediate
concern to individual rights and freedoms were also not in breach of the
constitution. Put in other terms: the passing of the Anti-terrorism Act (2005)
and its provisions had sufficient safeguards for individual rights and freedoms.
Crucially, the matter turned on the relevance of “possibility” – a legal frame-
work may only be tested on the weight of experience (labelled in this chapter as
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“actuality”). Justice Pemberton took the view that possibility of contravention
could not give rise to a cause of action:

Mr Sharma’s entire case is based on the premise that an event may/might occur.
He advances no factual basis to buttress his fears. There is nothing which touches
him. Thus the task of establishing a factual matrix within which we can operate to
consider the constitutionality of the Act has not been embarked upon. The
authorities are clear. The position was succinctly stated by Dean–Armorer J. in
the Small Case. The Learned Judge stated redress under Section 14 must be
specific. On that basis, I find that Mr Sharma’s concerns over the Act have not
ripened into a cause of action permitting him recourse to the Court under
Section 14(1) [at para 48].

One cannot pronounce on an Act of Parliament qua Act. The right to bring an
action only arises when the State, the Executive purports to put into effect the
provisions of an Act by doing something and such employment leads to a breach
of or a likely breach of the fundamental provisions set out at Sections 4 and 5
[at para 49].

The spirit of legality is thus not a protective device in its own right, such that a
citizen may invoke the possibility of infringement as a basis for evaluating
legislation of this kind. The violation must have happened (actuality) in order
to be able to seek redress. Yet, so much of global counterterrorism legality turns
on the legislation of preventive measures to seek to avert the possibility of
terrorist activities – to neutralize particular state vulnerabilities. The constitu-
tionalization of preventive measures, by implication, necessarily invokes some
duty to judicialize against the possibility of abuse. That, however, depends on
the urgency of the question. That Sharma, as well as Yasin Abu Bakr were
decided without the weight of a post-9/11 species of terrorism in the region or,
more specifically, in Trinidad and Tobago, left the political nexus of the possi-
bility of threat and the possibility of abuse of state power without purchase in
current local judicial discourse. “Mr Sharma’s concerns” had no possibility-in-
reality. Actuality – or the weight of experience of invasive but supposedly
necessary counterterrorism measures – is the gate through which the journey
to the judicialization of counterterrorism policy implementation may begin.
This, however, is not inevitable. As the region seeks to immunize itself against
recruitment, radicalization and preparatory terrorist activities, the weight of
possibility will hang heavier, and the legal discourse of comparable jurisdictions
with thickened counterterrorism legal frameworks will merit added significance.

CONCLUSION

The CARICOM bloc of small states has adopted the broad outlines of
global counterterrorism policy and attendant legislative frameworks without
the sedimentation of the finer details on the ground. In light of recent
developments, not least the virtual interconnectivity of IS and extremism,
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other bases on which state vulnerability may be conceptualized are already
apparent in this region. This more expansive local formulation of vulner-
ability has displaced counterterrorism, a phenomenon that is not readily
separable from future developments in global counterterrorism policy.
CARICOM member states remain relatively untested, and the existing
boundaries between security and constitutional rights undisturbed. For
now, it would appear that only an actual threat to both security and
constitutional rights of the kind seen elsewhere is likely to trigger a process
of judicialization that would tell us how this region would localize the
reconfiguration of these boundaries. Until then, where this region is con-
cerned, we cannot yet speak of thick legal frameworks for counterterrorism,
or a defined glocalized space of counterterrorism legality. This region is
illustrative of how small states exemplify wider conceptions of state vulner-
ability that should enable other ways of theorizing global counterterrorism
policy, not least how “low risk” regions or countries may, or may not, be
exposed to newer emergent terror threats, and how local discourses interact
with global forces.
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CHAPTER 11

Counterterrorism in Brazil: From Dictatorship
to Democratic Times

José Pedro Zúquete

INTRODUCTION

In 2016, for the first time in its history, the Federative Republic of Brazil enacted
special legislation to combat terrorism. Until that year, and as Brazil advanced into
the twenty-first century as a credible continental and, it hoped, a global power, it
still did not possess a legal framework to combat terrorism. This absence was
particularly striking given the existence of a global context in which terrorism is a
salient security issue for a vast majority ofWestern countries, which are increasingly
concerned about the growing nexus between internal and external security. Also,
the constant call from the United Nations to increase worldwide cooperation as
well as harmonization of national counterterror legislations only shed a brighter
light upon this absence. Looming behind this peculiarity is the cultural memory of
the experiences of dictatorial rule and political repression in the twentieth century,
which has cast a long shadow over the country’s democratic present and has made
the slow implementation of counterterrormeasures in Brazil a structural affair. The
way to understand why the Brazilian policy on terrorism has been developing so
slowly – preventing it from becoming a counterterror actor in the twenty-first
century – is to take a cursory look at the echoes and lessons of its history.

HISTORICAL OUTLOOK (I) – THE FIRST DICTATORSHIP

For most of the twentieth century, and especially until the beginning of the
military dictatorship (1964–1983), the word “terrorism” (and this was not
unique to Brazil) was barely mentioned in official judicial and political docu-
ments pertaining to matters of defense and national security. Instead, the
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focus was mostly on “criminal” and “subversive” activities that threatened the
security of the State and the broader political and social order. This is the
legal framework that would serve to justify the ideological and political
repression, in the first two decades of the century, of anarchists (whose
influence on the labor movement was viewed as evil and led to arrests and
to deportations of “dangerous foreigners”), and military personnel involved
in acts of rebellion against the State. All this was compounded with the
creation, in the 1920s, of a special police force – a political police – dedicated
to prevent, investigate, and repress political dissent (Bretas 1997, p. 30). The
Brazilian revolution of 1930 initiated the Vargas Era (1930–1945), a dicta-
torial phase named after Getúlio Vargas, who was the Brazilian strongman for
15 years (and, after 1937, the leader of its New State) until his resignation in
1945. This period – in line with a trend that started in fascist or fascist-
inspired regimes in Europe – is characterized by the creation of special courts
that judged what the regime viewed as either as social and political crimes or
as crimes against the State. From the outset, the supporters of the previous
regime fell under the jurisdiction of a special court, which accused them
of political crimes and sent many into exile. The passing of the new Law of
National Security (1935), which established “crimes against the political and
social order,” meant in practice that all political activity in Brazil was forth-
with under vigilance, giving legitimacy to the repression and imprisonment
for all those suspected of subversive behavior (LSN 1935). After a failed
communist revolt, the regime’s repressive apparatus was put into full gear,
and the newly established Tribunal of National Security, which specifically
targeted the political opponents of the regime, symbolized the regime’s
control over the judicial system. Within this apparatus the secret state police
wielded significant power against the state’s perceived enemies – first among
them, communists. Vargas was adamant about the need to put forth a work
of “purification” against the “subversive and exotic” communist creed, which
insidiously, and (so the regime suggested) with Moscow’s sanction, attacked
the Brazilian nationality (Vargas 1936, p. 144).

This myth of the communist international conspiracy, which led many
nationals and foreigners to prison and exile, would persist throughout the
decades. Especially after the foundation of the New State, an openly authoritar-
ian period (1937–1945), which outlawed all political parties, the fascist-inspired
Integralist movement (the so-called Green Shirts) also became the target of
political repression. This is because the new regime was hell-bent on centralizing
its power, as well as on the nationalization of the masses, and spread a Brazilian
ideal of nationality (based on a positive view of racial mixing) that was at odds
with “extremist,” exogenous, and potentially treacherous, political movements
(Gonçalves 2014; Fagundes 2014). This was also the main reason why Nazi
activities were repressed and many Germans were prosecuted for political crimes
(e.g., they engaged in “suspicious activities,” constituted a “fifth column.” and
so forth) and then, starting in mid-World War II, sent (together with Japanese
and Italians) to internment camps (Lucas 2014). Even with the advent in 1946
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of a democratic constitutional order – fragile and shaky as it was, with repeated
coup attempts, especially from the military with occasional civil sector support –
the theme of the “enemy within” (which in the context of the Cold War was
overwhelmingly associated with communism) loomed at large. Not only was the
new Law of National Security (LSN 1953) extensive in its enumeration of
“crimes against the State and the political and social order,” such as those
intended to “promote terror.” It was also the case that the organs in charge of
national security (and of the subsequent repression) remained for the most part
intact and in the hands of the armed forces (Vieira et al. 2010, p. 117). This state
of affairs was only reinforced in the dictatorial period that followed.

HISTORICAL OUTLOOK (II) – THE SECOND DICTATORSHIP

Following a period of political turmoil, and in order to “save” the nation
from mayhem and decadence, the armed forces seized power in 1964, giving
rise to one of South America’s longest-term military government. In order
to justify its rule, the new military junta enacted a series of Institutional Acts,
the first of which made clear the rationale of the self-proclaimed “victorious
revolution” for taking control. In order to counteract the predisposition of
the previous government to “bolshevize” the country, a work of “economic,
financial, political and moral reconstruction of Brazil” had become a national
imperative (AI-1 1964). At the roots of this campaign to reconstruct Brazil
and rescue it from subversive and disintegrating forces was the Doctrine of
National Security. Strongly influenced by what became known as the global
ideological war between the communist and the free world, and shaped and
promoted by the military Escola Superior de Guerra (ESG, in its Portuguese
acronym, or War School), this doctrine set forth a narrative that transformed
politics into a battlefield, a sort of domestic warfare, against the insidious,
all-out “revolutionary war” (a total war) permanently being perpetrated by
enemies of the State. Colonel Golbery do Couto e Silva, one of the mentors
of the doctrine, had proclaimed (as early as the 1950s) that in the Cold War
the divide between external and internal threats to national security made
little sense because the subversive forces within the nation constituted a
powerful fifth column. In sum, the global ideological war was also fought
at home (Silva 1981).

The emergence in the country of left-wing armed guerrilla groups – part of the
Third Wave of Terrorism (Rapoport 2004) – that saw the State as a legitimate
target, and resorted to violence in the name of “revolutionary democracy” or
“revolutionary popular government,” only reinforced the perceived need by the
State for an all-out assault on these internal threats to national security. One of
these subnational groups, the Ação Libertadora Nacional (Liberating National
Action), was led by Carlos Marighella, who was named by the military regime as
its “Public Enemy Number One.” Marighella wrote “The Minimanual of the
Urban Guerrilla” (which gained notoriety worldwide) in which he stated that
“against the terrorism that the dictatorship launches against the people, we
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oppose revolutionary terrorism” (Magalhães 2013, p. 505). The all-out assault
led to draconian legislation by the government. One of the key themes of the
new Law of National Security, decreed by the military junta, was the combat
against this “revolutionary war,” that was “inspired by an ideology or supported
from the exterior, aiming at the subversive conquest of power by the gradual
control of the nation” (LSN 1967). This law was followed by Institutional Act
number 5, which operated as a parallel law to the enemies of the state, becoming
in practice the “law of the enemy”: it giving free-rein to the persecution and
repression of all perceived state enemies and suspended the right to habeas corpus
for political crimes and crimes against national security (AI-5 1968). In the
Brazilian collective political imaginary, this Act has remained as the epitome of
political repression under military dictatorship. These hard-hitting legal measures
were applied by many bodies, particularly by police and intelligence units, which
were under the watch of the armed forces and whose modus operandi often
consisted in resorting to torture in order to get information from prisoners.
Oppositional groups deemed subversive to the interests of the State were infil-
trated; torture led to deaths and disappearances. Even after the repression had
passed its height, the sense of the inevitability of such procedures lasted among
the military rulers, such as the General Emilio Medici (President of Brazil from
1969 to 1974), for whom the war against subversion “was a war, after which it
was possible to restore the peace in Brazil. I put an end to terrorism in this
country. If we had not accepted war, if we had not acted drastically, we would
still have terrorism today” (Medici, cited in Gaspari 2004, p. 8).

The participation of Brazil in the 1970s Operation Condor, the clandestine
cross-border network through which South American military regimes shared
intelligence and extrajudicially persecuted and even executed opponents in
covert counterinsurgency (“counterterror”) operations (McSherry 2005),
testifies to the extent to which the military rulers were willing to go in order
to destroy perceived subversion at home and abroad.

Nevertheless, a gradual liberalization of the regime happened, with significant
moments such as the abolition of AI-5 (and consequent reinstatement of political
rights); the concession of an amnesty for all those accused of political crimes
(except for those condemned for “crimes of terrorism”) which granted permis-
sion of many exiles to return, energizing the democratic opposition to the
regime; and the ratification – after a campaign by opposition and civil society
groups – of a new Law of National Security (1983), which is, in essence, more
liberal and democratic than its predecessors, with a more limited concept of
national security. This law, still in force today, nonetheless is currently viewed as a
relic of the military regime that should be adapted to the new democratic context
(LNS 1983; Fragoso 1983, 2010). This process of democratic transition –

symbolized in 1985 with the election, for the first time after 21 years, of a civilian
to the Presidency of the “New Republic” – was not however without violent
opposition from sections of the military contrary to democratization, as with the
failed bombing of a mega music show in Riocentro (Rio de Janeiro), which, had
it succeeded, would have been “the biggest terrorist attack in the history of
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Brazil” (Dias et al. 2014, p. 672), as denounced by the Brazilian National
Commission of Truth, created in 2011 to investigate “violations of human
rights,” particularly those committed in the period of the military dictatorship.

DEMOCRATIC TIMES – TERRORISM AS A LOW PRIORITY

The “global ideological terror during the Cold War” (Miller 2013, p. 197) came
to an end, and with it, the place given to “terrorism” in Brazilian politics and
society. For most of the late 1980s and 1990s the issue of counterterrorism was
hardly a point of contention in national debates pertaining to defense and
national security – to which contributed, of course, the absence of terrorist attacks
in the country. Not that this meant the complete lack of legislative initiative
regarding the matter. Already in 1983, the LSN – Lei de Segurança Nacional
(1983) established as a crime “terrorism acts,” but associated it with clandestine
political organizations and a violent overthrow of the government, which makes it
outdated and fundamentally unable to address the more complex and multi-
dimensional nature of terrorism today. Finally, the 1988 Constitution enshrined
the “rejection of terrorism” as one of the tenets of international relations, and its
Law of Hideous Crimes (LCH 1990) includes it as well.

At the same time, the country has participated in the development of an
international counterterrorist system. At a Latin American level, and as a member
state of regional organizations, Brazil has pledged to cooperate in combating
terrorism through the Inter-American Committee against Terrorism (CICTE),
established in 1999 by the Organization of American States (OAS); through the
southern trade bloc Mercosul Working Group on Terrorism, also created in
1999 (and since 2001 with a permanent group); and within the Community of
Latin American and Caribbean States (CELAC), founded in 2011, and which
also vows to fight terrorism in accordance with international law. At a global
level, the country has ratified most international treaties and UN conventions
enforcing international legal norms against terrorism.

However, both in terms of hemispheric and global security, much of this
allegiance is mostly a formality, in the sense that many proclamations have not
yet been put in practice, and not transposed, at least consistently, into Brazilian
national legislation (Lasmar 2015, p. 59). This delay is also connected to
the fact that terrorism is not perceived to represent an “existential threat”
(a widespread and comprehensive challenge to national security), to all States
alike. This unevenness creates a gap between these general resolutions and
the specific political context of each subscribing country (Suarez 2012,
pp. 389–390).

The fact of the matter is that if in the 1990s it was still relatively unproblematic
to stick to formal declarations against terrorism without actually implementing
measures to enforce them, it was no longer easy to stay such a course in the new
century, particularly after the September 11 attacks in the United States put
transnational terrorism at the center of international security concerns.
Henceforth, combatting terrorism evolved into a more complex affair – one that
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far exceeded what individual states could do on their own and yet called not only
for transnational cooperation between law enforcement and security agencies, but
also for the harmonization of counterterrorism legislation and attempts at target-
ing the financial, technological, and human resources flow of terrorist groups.
This new context, however, has not fundamentally changed the low priority given
by the Brazilian executive to the actual risk of terrorism in the country. This
consistent official policy of deflating the terror threat and of denying the presence
of terrorist activities and of terrorist groups operating within national borders is
backed by the insistence – which is a sacred principle of Brazilian diplomacy – on
the peaceful nature of the country (which always searches for a “resolution of
conflicts by negotiations and peaceful means”). This insistence upholds a non-
interventionist, multilateral policy that is respectful of international law foreign
policy (Brigagão 2012). If this policy does not automatically ensure the country’s
inoculation against terrorism, it expresses a national pride that Brazil itself does
not encourage or contribute to its furtherance in any way.

The Brazilian reaction to September 11 captures in full this mindset: on the
one hand, it expressed full solidarity with the United States and full repudiation of
terrorism; on the other hand, it reinforced the notion that combatting terrorism
was tied to the emergence of a more just and fair international order. In its
aftermath, and under Brazilian initiative, Latin American countries invoked the
multilateral Inter-American Treaty of Reciprocal Assistance (1947 Rio Treaty),
which declared that an aggression against a signatory nation is an attack against all.
This move was intended as a manifestation of both solidarity and the need to solve
the issue through multilateralism (Lessa and Meira 2001, p. 53). Soon after, in a
speech to the UN General Assembly, Brazilian President Fernando Henrique
Cardoso made clear that the construction of an alternative globalization, based
on justice and solidarity as opposed to the current “asymmetric” globalization,
was unavoidable in order to remove the “nefarious shadow of terrorism”

(Cardoso 2001, p. 525). With the Presidency of Lula da Silva (2003–2011) and
the implementation of a more autonomous and assertive foreign policy (see, for
example, Silva 2014), aiming at enhancing the country’s international influence
and its soft power (both in Latin America and beyond, and particularly in the
Southern Hemisphere), the emphasis on the link between terrorism and a “bad”
globalization was intensified. The creation of “societies immune to terrorism” was
an attainable goal, because terrorism was a “symptom of social malaise,” and the
promotion of the economic development of nations and the welfare of peoples,
were a necessary part of its solution (Silva 2003, p. 4). Or, as he stated at the first
summit of South American and Arab countries – “terrorism exists because of a
poor distribution of wealth on the planet earth” (Lula da Silva, cited in O Globo
2005, p. 4). This view is complemented with the rejection of militaristic
approaches to terrorism. The Brazilian disapproval of the United States and
Canada’s plan to give a more operational role to the OAS advisory body on
military and defense issues – the Inter-American Defense Board (IADB) – turning
it into a strike force in the combat to terrorism in the American hemisphere, attests
to this deep-rooted Brazilian belief (Cunha 2005, pp. 142–143).

280 J.P. ZÚQUETE

ACKU



At the same time the devaluation of the risk of terrorism within Brazil’s
territory was continually reiterated, both in public and in private, as when
George W. Bush heard the following from the Brazilian President at a meeting
in Washington: “My priority is to fight hunger because there is no terrorism, or
terrorists, in Brazil” (Lula da Silva, cited in Barbosa 2011). Nevertheless,
despite such assertions, the fact is that pressure steadily built both domestically
and internationally on Brazil to change its outlook and put its legal framework
on counterterrorism on surer ground.

DEMOCRATIC TIMES – AREAS OF CONTENTION

Arguably, according to assessments from reports on terrorist activities across
the world, Brazil is not on the list of countries at risk of a substantial increase in
terrorism (GTI 2014, p. 8). This seems on the surface to support the Brazilian
government’s policy of giving terrorism a low profile in national affairs. Yet any
overview of terrorism and counterterrorism in Brazil must include potential
areas – both geographical and societal, and related to domestic or international
dynamics – that have the potential, in the minds of analysts, to facilitate an
upward trend of terrorist activity in the country.

The Tri-Border area (TBA) of Brazil, Paraguay, and Argentina, has long
been viewed not only by international but also by Brazilian authorities as
a smuggling center – with illegal trade in drugs, arms, money, property,
and people – in which fears of transnational crime and terrorism mix.
Because of a large presence of a Muslim community – mostly part of the
Shiite Lebanese diaspora – and prominent in the Brazilian city of Foz do
Iguaçu, the TBA is within the radar of law enforcement and intelligence
services as an operational, logistical, and financial support network of
groups – especially Hezbollah, which (together with Hamas) is viewed as
a legitimate political organization by Brazil (and all other Latin American
countries). The rationale, according to Brazil’s ambassador to the United
States (between 2007 and 2009) António Patriota, is that the label “terror-
ist” could prevent “national reconciliation” and the “political integration”
of such groups (CCHS 2008). Whether or not the depiction of the region
as a haven for terrorists is a “myth” (Lasmar 2015, p. 51) or not (Abbot
2005, p. 23), the reality is that its status regarding international terrorism
continues to be a point of contention, especially between the US and
Brazilian authorities. The official Brazilian position is one of denial that
terrorism exists in the region, with the argument that there has never been
found any sustained proof of such activities. At the same time, the country
decries the danger of “stigmatization” of the region and its Muslim population
contained in such a broad accusation. “We cannot allow that the Tri-Border
area continues to be targeted as a barn of terrorists,” complained the Brazilian
Minister of External Relations. He further affirmed that Brazil is “a multi-
ethnic and multicultural society . . . [A]nd we repudiate accusations founded on
ethnic and religious prejudices” (Amorim 2004).
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A classified US diplomatic cable sent to the State Department by the US
embassy in Brazil reiterates the position that “officially Brazil does not have terror-
ism inside its borders. In reality, several Islamic groupswith knownor suspected ties
to extremist organizations have branches in Brazil and are suspected of carrying
out financing activities” (The Guardian 2010). Beside Hezbollah, which has the
most conspicuous presence – and whose network of illicit activities was the target
of law enforcement agencies in the region that led to arrests (Costanza 2012,
pp. 196–198) – several other groups included in the list of terrorist groups by the
United States have been identified as operating at least loosely in the region, such as
the Egyptian groups al Gama’a al-Islamiyya and al-Jihad, the Palestinian Hamas,
and even al-Qaeda. It was widely reported that Khalid Sheikh Mohammed, one of
the masterminds of the Sunni group, visited the Foz do Iguaçu region in the mid-
1990s (CNN, March 9, 2003) – it was even alleged, although apocryphally, that
the region was visited by Osama Bin Laden himself (Trevisi 2013, p. 26).

Although the US-Brazil relations with regard to the TBA are fraught
with tension, there is regional cooperation. Since 2002, the 3 Plus 1
Mechanism, which includes the three border countries and the United
States, and whose goal is to discuss security and counterterrorism measures
in the region, has been viewed as exceedingly important to US authorities,
both toward “achieving meaningful policy-level commitments from Brazil”
and as a “way of maintaining a foothold in regional security discussions”
(The Guardian 2010; Trevisi 2013, pp. 48–49). At the same time, there has
been a close relationship between law enforcement and security services of
both countries – including training, especially by the US Department of
State Antiterrorism Assistance Program (ATA), but also by the US Federal
Bureau of Investigation and the Transportation Security Administration –

reflecting a view, widespread on the US side, that Brazilian operational
agencies are more open to counterterrorism concerns than Brazilian govern-
ment officials (see, for example, Costanza 2012, p. 206; USDS 2014,
p. 209, 2015, p. 259). Nevertheless, a frequent rebuff by Brazilian officials
about US assertions on terrorism in the TBA is, “Which one? We have nine
tri-border areas” (The Guardian 2010). In fact, analysts worry too about
the illicit trade and transnational criminal activities in another tri-border
area, such as the one between Brazil, Colombia, and Peru (Logan 2008).
This is related to the view that – in light of the increased investment by
Brazil on border control in the TBA, as well as greater number of Brazilian
Federal Police operations – many of the illicit activities (and consequently
potential terrorist networks) have migrated to other areas of the porous
Brazilian border (Lasmar 2015, p. 51).

The combat against organized crime – particularly the focus on counter-
narcotic activities – has been a perennial drag on Brazilian society, and is a
much greater concern to Brazilian authorities than terrorism. Among Brazil’s
many organized criminal groups two of them stand out: Comando Vermelho
(Red Command) and Primeiro Comando da Capital (PCC), “First Capital
Command”. In the twenty-first century two major events have testified to the
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power of organized criminal gangs, or cartels, in the country: the 2006 São
Paulo violence, a coordinated wave (by the PCC, from inside prisons, especially
through the use of cell phones) of urban destruction and attacks on police forces
that led to hundreds of deaths, and the 2010 Rio de Janeiro security crisis, which
transformed a few areas of the city slums into war zones featuring close combat
between the police and the military against drug gangs, fighting for control of
territory, and which also claimed many lives. These episodes of urban violence –
and the role in it of non-state actors – triggered a wide public discussion on
whether or not these attacks against the State would fall under the category of
terrorism. The following headline of the newspaper O Globo reflects this frame
of mind: “Is this terrorism? At the week in which the term [terrorism] has gone
from faraway places to life in the city itself, [we open] a discussion about
the violence that frightens Rio” (O Globo 2010, p. 32). The apparent nonexis-
tence of an ideological or political dimension behind such actions – as well as in
the discourse of organized crime – has been usually invoked as a decisive factor
not to consider them terrorist acts (see, for example, Costa 2012, p. 40).

Any discussion of terrorism, however, must include the evolving face of
terrorism and organized crime in Latin America, in the sense that these criminal
networks may be seen as threats to national security by challenging State
sovereignty, competing with it, often controlling territory and its population –

constituting what have been called “second generation” and “third generation”
gangs (almost insurgent movements), that thrive in areas where the State is
absent (Cruz and Cruz 2013, p. 5). In these ways such groups become more
than just simple criminal gangs, and acquire in this way not only social but also
political significance (Ortiz 2016). At the same time there have been reports by
the Federal Police of a pact in the TBA between traffickers associated with
Hezbollah and PCC in which, in exchange for protection inside the Brazilian
prison system for Hezbolah operatives, PCC would have at its disposal contra-
band arms and explosives (O Globo 2014). Although dismissed by analysts as an
occasional agreement, without long-term implications (in the sense of a future
partnership between the two groups), it nevertheless shows the potential ties that
transnational organized crime opens between criminal and insurgent groups
of all sorts. In 2013 the Federal Congress – showing the extent to which the
Brazilian authorities take organized crime, and its ramifications, seriously –

decreed the new Law of Organized Crime, which also applies to “international
terrorist organizations” that are recognized as such by “the norms of interna-
tional law and the forums to which Brazil belongs to,” criminalizing preparatory
acts, attempts and consummated terrorist acts that take place across national
territory (LCO 2013). Although viewed as a “step in the right direction,” the
document was criticized from a counterterrorism standpoint because of its
vagueness regarding terrorist groups (especially because there is an international
disagreement with Brazil about which groups are indeed terrorist), as well as
because of its exclusive focus on organizationally linked terrorism, without
mentioning lone-actor terrorism, in which terrorist incidents are carried out
without a physically supportive terrorist organization (Lasmar 2015, p. 58).
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Equally, although Brazil is a member of the Financial Action Task Force
(FATF) and the Financial Task Force on Money Laundering in South
America (GAFISUD), and has ratified the UN International Convention
for the Suppression of the Financing of Terrorism, terrorist financing
was for a long time a still-unsettled question. Differing from the UN
Convention, Brazil did not immediately criminalize terrorist financing as a
stand-alone offense (only as an ancillary offence to existing criminal
offences), and a number of potential crimes, related to terrorist financing,
were not covered, making it noncompliant to FATF recommendations
(FATF 2010, p. 5). The exhortation for Brazil to implement such legislation
coexisted with its delay, with reports about the threat of FATF sanctions
against the country dismissed as “baseless” by Brazilian officials, such as the
Finance Minister, in 2015 (EBC 2015).

Concomitantly, another factor that has propelled onto the domestic agenda –
and international media spotlight – the discussion over terrorism in the country,
has been Brazil’s hosting of high-profile events, chief among these major sport-
ing events, such as the 2007 Pan American Games, the 2013 soccer’s
Confederations Cup, the 2014 soccer’s World Cup, and the 2016 Olympics
and Paralympics, as well as other events such as, for example, Pope Francis’ 2013
trip. The lack of terrorist incidents in the country, and the alleged low risk of any
sort of increase in terrorism, could make Brazil an attractive soft target for
terrorist groups interested in taking advantage of the high visibility of these
events. Furthermore, even if Brazil is not a primary target of terrorism, foreign
delegations of countries that have either terrorist domestic problems, or that are
in the frontlines of its combat, could be targeted in Brazilian soil. Another
concern is associated, at least in theory, with the aforementioned potential
collaboration between terrorist and criminal groups, in which domestic criminal
gangs would provide a supporting logistic network for terrorist activities
(Bitencourt 2011, p. 19). The fact of the matter is that none of these events
was disrupted by any sort of terrorist threat or attack, even if, in 2013, the
organized criminal group PCC threatened, unsuccessfully, to unleash a “World
Cup of terror” if their leaders were transferred to high-security prisons (The
Times 2013). To boost the security of these special events, the host country –

through the Ministries of Justice and Defense – has put in place a task-force –

“Prevention and Combat to Terrorism and Chemical, Biological, Radiologic,
and Nuclear Defense in the Major Events” – in order to mitigate the threat,
involving a collaboration between the Armed Forces, through its Special
Operations Forces (dealing exclusively with counterterrorism, strictly “offensive
measures”), and the Federal Police, state military and civil police forces, and the
Brazilian Intelligence Agency (ABIN), dedicated to antiterrorism (described as
“preventive and defensive measures”), including cyberdefense against potential
attacks, and monitoring of the Internet and social media (see Paniago 2013,
pp. 24–25; Estado de São Paulo 2015b).

The popular street protests that convulsed the country in 2013 – and espe-
cially the violence perpetrated by black-clad groups, united both by their
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rejection of the political system and rage at the police, which in Brazil meant
especially the military police (Solano et al. 2014, pp. 113–123) – put the issue of
political violence at the center of national debate, as well as the related question
of whether or not these Black Bloc tactics (see Zúquete 2016) would fall under
the crime of terrorism. Against the view that saw the violence of Black Blocs as a
necessary, or at least understandable, evil against a far greater, generalized, and
structural violence from the State, critics excoriated the debilitating conse-
quences of this philosophy of “revolutionary violence” – “fascist,” according
to the President Dilma Rousseff – to liberal democracy (see, for example,
Rosenfield 2014). The death in Rio de Janeiro of a television cameraman after
being hit in the head by an explosive device shot by protesters generated public
outcry, and reignited political attempts to pass special antiterrorism legislation in
Congress. As stated by a senator, this killing “fits perfectly in the definition of
terrorism”: “a bomb was used” and the new law “will give a concrete signal to
society that crimes such as those that killed Santiago de Andrade [the camera-
man] will be punished with more than 30 years of jail” (JusBrasil 2014). One
such antiterrorism bills, in its justification contends, “it is embarrassing and
irresponsible that the only available penal law that mentions terrorism dates
back to the end of the military regime, in the context of the National Security
Law of 1983”. Noting the “legal duty” (in reference to the conventions and
treaties signed by Brazil) to implement a criminal definition of terrorism, the
proposed law, which is by no means exhaustive, provides nevertheless a defini-
tion of terrorism, and criminalizes terrorist financing, terrorism against property,
as well as the incitement to commit terrorist acts, establishing overall harsher
penalties (Law-Project 499 2013). In order to avoid the stigma of being seen as
an attack on social movements, the authors of the proposed bill specifically left
out from the definition of terrorism the motivations (ideological or political)
behind it, focusing instead on the method, which led to the criticism that did not
sufficiently differentiate between terrorism and other types of crimes (Frizzera
and Junior 2015, p. 132). In any case, for a long time, these legislative actions
languished in Congress.

The politics of memory in Brazil – particularly over the military regime
and its political repression – played of course an important role in the
reluctance to enact specific legislation targeting terrorism, and consequently
increasing the power of security agencies; as if such a step opened a
Pandora’s box, that could in the end justify, yet again, persecution and
repression of political opponents and groups. It could “attack the precious
freedoms that the country fought so hard to achieve,” warned a report in the
weekly magazine ISTOÉ (2014), “sow the seeds of a State of exception”
(Lima 2014), and lead to the criminalization of social movements, such
as the Landless Rural Workers’ Movement (MST), constituting a way – “a
concerted effort by big media, the Right, and the government” – to empty
and silence legitimate popular protests and collective mobilizations in today’s
Brazil, as denounced, for example, by the left-wing Party of Socialism and
Freedom (Cinco 2014). The head of the government party PT (Workers
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Party) in the senate denounced such antiterrorism efforts as “too broad”
and, showing the hold that the memory of the former regime still exerts in
the society – particularly among those who experienced it firsthand – said in
his Twitter account, that “the country does not need another AI-5”
(CartaCapital 2014). The historical fact that Dilma Rousseff, who belonged
to an armed group, was jailed and tortured during the military government,
under the accusation of terrorism (Dias et al. 2014, pp. 129–130), added an
extra twist to Brazil’s convoluted road to a new antiterrorist regime.

All of this in spite of repeated calls, and ongoing warnings, from sectors of the
Intelligence community, about the urgent need to fill the gaps in the legislation
and put Brazil at the forefront of counterterrorism policies. Márcio Paulo
Buzanelli, the director-general of ABIN (2005–2007), noted that although the
“difficulty” of seeing terrorism as a real threat is understandable – in view of “the
exoticism of the threat in our country” – it was crucial to step up efforts toward
the “prevention” of terrorism (Buzanelli 2007, pp. 5, 11). The “myth of immu-
nity” to terrorism stands in the way, but the time had come to “break [Brazil’s]
atavistic inertia” on this issue (Buzanelli 2013, pp. 10, 14). Regularly, officials
from Intelligence services – from ABIN but also from the Federal Police –

lamented the limitations to their counterterror activities resulting from the lack
of legislation (SF 2013). The director of the counterterrorism department at
ABIN declared that the secret services have uncovered terrorist plans for the
soccer World Cup – and that the major focus of the agency is to monitor potential
lone-actor terrorists (“there is no bigger priority for us than to identify
lone wolves”), as well as terrorist facilitators: “We have no terrorist cells but
there are certain people who can lend assistance to such groups or aid
logistically . . .They are not members of terrorist groups but have a certain
attraction for the ideology and have contacts.” Still, although the “risk of
terrorism in Brazil has increased,” the answer to whether it has become the
gravest security threat to the society and Brazilian State was still a resounding
“no” (Sallaberry 2015).

Nevertheless, throughout the years, and particularly since the turn of the
century, the threat caused by the development of global jihadism and its
transnational support networks, has remained in Brazil’s security agenda –

and highly publicized by the media. Initially, the biggest concern regarded
Al-Qaeda, and its activities in Brazil, particularly as noted, in the TBA.
Mainstream media outlets have obtained reports from the Federal Police
depicting such activities, and in one of the issues dedicated to it in the
weekly magazine Veja, an attorney general was reported as saying, “Without
anyone noticing, a new generation of Islamic extremists is emerging in
Brazil” (Veja 2011). Subsequently, the major focus shifted to the activities
of the Islamic State in Iraq and al-Sham (ISIS), its network of radicalization
and recruitment, particularly through the Internet and social media. The
media reported that intelligence services detected recruitment attempts by
ISIS of “lone wolf terrorists” to attack the Rio 2016 Summer Olympics
(Estado de São Paulo 2015a), but this was promptly denied by Brazilian
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officials: “We do not have, until now, any confirmation that exists any
recruitment inside the Brazilian territory,” the Brazilian Minister of
External Relations declared to the Federal Senate (Vieira 2015). Dilma
Rousseff’s (Reuters 2014) criticism, at the United Nations, of United
States and coalition air strikes against ISIS (in which, as reported, she
seemed to suggest that negotiations was the only valid way to solve the
dispute) sparked a wave of domestic criticism; the soft approach to terrorism
was as an “embarrassment” for Brazilian diplomacy, and the former
President Fernando Henrique Cardoso condemned what he saw as a timid
repudiation of terrorism: “It is not even possible to think about negotiating
with those who exhibit the cut-off heads of infidels” (Cardoso 2015). At
the same time, Iraq’s Kurds protest about Brazil’s lack of involvement in
the anti-ISIS coalition made national news (Folha de Sao Paulo 2015).
Predictably, the alleged ISIS-related activities in Brazil, and the constraints
suffered by security services in its pursuit (such as those imposed to cyber-
netic interception), constituted one more motivation to pass antiterror
legislation. “The Congress cannot be disconnected from international
threats,” sustained the President of the Senate (Calheiros 2015).

Finally, it was only in mid-2015 that the Brazilian executive decided to take
the initiative and rush through Congress a new Law Project – amending the
already existing Law of Organized Crime – that criminalized terrorism perpe-
trated by organizations and lone actors, as well as all activities associated with the
financing of terrorism, preparation, execution, and promotion of terrorist acts
(Law-Project 2.016, 2015). Furthermore, a new law was sent to Congress in
order to transpose into national legislation UN measures regarding the freezing
of terrorist assets (Law Project 2020, 2015). Increasing domestic calls for such a
legislation, particularly from Intelligence sectors, pressure by international orga-
nizations such as the FATF (which reprehended Brazil again in 2015 for not
implementing its recommendations), Brazil’s goal of becoming a member of the
Organization for Economic Co-operation and Development (OECD – which
required such action) – were important factors in the acceleration of the process
by Brazilian authorities. After all, terrorism has become lately one of the “biggest
threats for human rights and democracies,” stated the Justice and Finance
ministers; and because Brazil is one of the “most important economic and
political actors of international relations it must be alert to external factors,
even though it has never suffered a [terrorist] attack in its territory.”
Importantly – and showing the urge to conciliate different positions – the new
law specifically excluded social movements from the counterterror radar by
stating that it did not apply to individual or groups which “contest, criticize,
or protest, with the goal of defending or seeking, rights, guaranties and con-
stitutional liberties” (Law-Project 2.016, 2015; O Globo 2015). These legislative
initiatives, however, were immediately criticized as still insufficient in dealing
with the phenomenon of terrorism, or as the National Association of Public
Prosecutors denounced, they still represented a “timid approach” to counter-
terrorism (Estado de São Paulo 2015c). The discussion of the project happened
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amidst a severe crisis, caused by a vast corruption and bribery scandal, known as
“Lava Jato,” that hit the corporate world and the political class. During this
period, an explosive device was thrown at the former President Lula da Silva’s
think-tank headquarters, the Lula Institute, in the city of São Paulo. This was
denounced as a “political attack” by the Left, and even an act of “right-wing
terrorism” by the former Workers Party Governor of Rio Grande do Sul (Genro
2015). After a back and forth by the Senate and Chamber of Deputies, the lower
house approved, in the first months of 2016, a revised version of the Anti-
Terrorism Law that dropped “political extremism” from the definition of terror-
ism in order to further avoid the slippery slope of criminalization of political
dissent. It thus became defined as “acts committed by one or more individuals,
motivated by xenophobia, discrimination or prejudice based on race, skin color,
ethnicity and religious intolerance with the intention of creating widespread
terror and disrupting social order, exposing to danger a person, a property, the
public peace and public safety” (Folha de São Paulo 2016). Nevertheless, the new
law was still condemned as “too broad” by social movements, human rights
organizations, NGO’s (such as Greenpeace Brazil), and even the United Nations
Commissioner for Human Rights in South America (Telesur 2016). In mid-
March 2016, when Brazil’s President Dilma Rousseff signed the new law, it was
with these criticisms in mind that she vetoed a number of provisions such as the
criminalization of the public defense (apologia) of terrorism or the categoriza-
tion of the damage and sabotage of critical infrastructures such as transportation
and computer systems as terrorism.

CONCLUSION – SILENT NO MORE?
As this chapter has attempted to demonstrate, the notion that Brazil
operated under a “silent counter-terrorism strategy” (Breslin 2013, p. 23)
is an overstatement. Yet it is true that this “silent strategy” persisted in
muted ways in its legal and operational framework in dealing with terror-
ism. A multifaceted, layered approach to counterterrorism was the correc-
tive that was necessary for Brazil’s legislation to be modernized so that the
nation could provide an adequate response to the evolving nature, and
increased complexity, of the terrorist phenomenon. Thus, when the nation
embarked upon an integrated reform of the legislation starting in the early
twenty-first century, it naturally included a wider criminalization of terrorist
offenses – including travel for terrorism, providing or receiving training,
possessing things connected with terrorist acts, or facilitating terrorist acts –
while countering the link between terrorism and other crimes, such as
corruption or organized crime; addressing the phenomenon of cyberterror-
ism (in a still incipient manner); and facilitating international cooperation,
in terms of shared information, assistance, and matters regarding extradition
(Lasmar 2015, pp. 63–64). At the same time, and at an operational level,
the legislation needed to widen the role of intelligence services in prevent-
ing terrorism with a special stress upon the preparation of terrorist acts, and
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not merely upon their prosecution after the fact. Further attention to such
areas such as wire and electronic communications, infiltration and recruitment,
and access to fiscal and bank data is warranted in subsequent revisions of
Brazil’s antiterrorism legislation (Brandão and Brito 2014, pp. 176–185).

Even with the continuing wide resistance against more stringent anti-
terror legislation – which, as noted above, is rooted both in the low
visibility of terrorism in national affairs, and in the deep-seated fear of
restricting speech and expression by criminalizing dissent – it was possible,
nevertheless, to speculate that the likelihood that Brazil ultimately would
implement an effective counterterrorism apparatus was high. The cumula-
tive effect of pressure by the international community, the host of major
sporting events, of the emergence of transgovernmental networks to combat
terrorism and transnational crime that demanded cooperation (as recog-
nized by Brazil’s National Defense Police of 2005), and of the need for
harmonization of national legislations (PDN 2005; Cozine et al. 2014)
decisively shifted the government’s overall attitude toward terrorism and
counterterrorism in the twenty-first century, and this directly influenced the
shape and scope of subsequent legislation. Brazil’s goal of boosting its
status as a global player (Filho and Figueiredo 2012, p. 26) and of attaining
the “holy grail” of a permanent UN Security Council seat (Neves 2012)
entailed that such an attitude shift was only a matter of time.
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CHAPTER 12

The Colombian Case: Rebranding
Counterinsurgency as Counterterrorism

Dr. Jorge E. Delgado

INTRODUCTION

Colombia’s contemporary history is associated with incessant guerrilla war,
drug-related violence, and terrorism. The country’s civil conflict holds the
record for being the longest-running in Latin America. Instability in
Colombia reached a peak in the late 1990s. After a bloody fight against
the Medellin drug cartel and its über-boss Pablo Escobar who unleashed
a terrorist campaign against the state, the Colombians faced a growing
challenge by the insurgents of the Fuerzas Armadas Revolucionarias
de Colombia (FARC) – and to a lesser extent the Ejercito de Liberacion
Nacional (ELN). These guerrilla groups, dating from the 1960s, confronted
not only the government but also a right-wing paramilitary group known as
the Autodefensas Unidas de Colombia (AUC) that demobilized in 2003.
By 2002, FARC and AUC posed a severe threat to the survival of the
Colombian state via an escalating armed campaign, financed mostly through
the cocaine trade, and which involved the use of multiple terror tactics includ-
ing kidnappings, assassinations, and bombings in urban areas. But currently,
Colombia’s history is also referenced as one of triumph over adversity thanks to
the success of the government’s effort to master the threats to its stability,
managing the armed conflict and effectively combating terrorism in the last
decade.

The purpose of this chapter, then, is to offer an account of this history to
understand how Colombian authorities have developed and adapted their
approach to counterterrorism (CT) throughout the years. But, before con-
tinuing, it is necessary to draw attention to the question of terminology.
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This chapter will adhere to the precepts of strategic theory, which treats
all acts of violence, regardless of their character, as intending to fulfill a
political purpose (Smith and Stone 2011). In this sense, it will treat terror-
ism as method, rather than as social phenomenon, and which following
Peter Neumann can be defined as a “deliberate creation of fear, usually
through the use (or threat of use) of symbolic acts of violence, to influence
the political behaviour of a target group” (Neumann 2009). Colombian
nonstate actors, be them insurgent guerrillas, drug cartels, or other organized
criminal syndicates, have historically included terrorism in their assortment of
methods to challenge the state and engage in vicious bargaining. Colombian
law considers terrorism a crime against public safety and defines it as
“[Maintaining] a situation of fear or terror in the population or a section of
it, through acts that endanger the life, physical integrity or freedom of persons
or endanger buildings or means for the fluid conveyance, using means capable
of causing havoc” (Tarapues 2012).

With this ideas in mind, the aim of this evolutionary analysis is to identify lines
of continuity and change in the Colombian approach to CT, and, hence, assess
future challenges for the development of policy to face an enduring threat. To
achieve this, this chapter will begin with an overview of the escalation of
Colombian conflict since the 1980s to understand how the threat of terrorism
evolved, and, the way in which the authorities attempted to confront it in its
early form. It will then examine the Colombian authorities’ response during the
1990s to the growing challenge posed by the FARC insurgency’s assertive use of
terrorist methods, and also assess the growing role played by the US at the turn
of the century in assisting Colombia develop the capabilities required to confront
such violence. The chapter will finally move to examine how the symbiosis
between insurgency and organized criminality and how the use of terrorism
tactics have affected the development of cohesive CT policy in the country.

“REVOLUTIONARY TERRORISM”

AND THE OVER-MILITARIZATION OF CT
The ongoing Colombian conflict traces its origins to the early 1960s. The
configuration of the still active insurgent movements, FARC and the ELN,
was influenced by events of the early Cold War in Latin America, in parti-
cular the triumph of the Cuban revolution in 1959. However, the expansion
of Colombian insurgent movements and the escalation of violence in the
country were associated to events of the late 1970s. A determinant influence,
for example, was the success of the Sandinista Revolution in 1979 which led
to a general review of the insurgencies political and military strategies. In the
case of the FARC, that insurgency began to transit in the early 1980s from a
peasant guerrilla movement to an authentic “war machine,” with the goal of
replicating the success of the guerrillas in Nicaragua (Pizarro 2011: 198). In
1982, a pivotal conference of FARC commanders proposed a “Strategic Plan
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for the Seizure of Power” which called for a spreading of operations
throughout the country, the levy of an army of 10,000 troops and a strategic
deployment from the hinterlands onto the western Andes cordillera
to encircle Bogotá (Corporación Observatorio para la Paz 2009: 78). The
creation of what the insurgents termed an Ejercito del Pueblo (Army of the
People) required a “war economy” which forced their units to look for new
sources of income through extortion, kidnapping, and the levying of taxes
from illicit drug producers and traffickers (Pizarro 2011: 201). The FARC’s
strategic review also led to the development of new operational concepts of
mobile warfare to confront the Colombian security forces, and eventually,
capabilities to conduct urban terrorism which were deployed in full force
since the mid-1990s (Ortiz 2006).

Another aspect that led to the escalation of violence in Colombia since the late
1970s was the consolidation of a second wave of insurgent groups, most notably
the M-19, whose modus operandi was influenced by the “urban guerrilla” model
of the Southern Cone. Like the insurgent groups that challenged the authoritarian
regimes of Brazil, Uruguay, and Argentina during the 1970s, Colombia’s M-19
advocated for a more assertive use of terrorism to achieve their goals. Following
the ideas of revolutionary thinkers like Brazilian Carlos Marighella, it is believed
that operations in urban areas should aim “to baffle, discredit, harass the military
and other forces of repression, and to destroy or loot goods belonging to
North Americans, heads of foreign firms, or the upper classes.” A main method
to achieve this was “revolutionary terrorism,” an activity in which, according to
Marighella: “the guerrilla must always be adaptable” (Marighella 1971: 73–89).
However, insurgent groups of the first-wave dating to the Cuban revolution, and
in particular the ELN, also followed the M-19’s proactive use of “revolutionary
terrorism” with the aim of demoralizing the government and its armed forces and
so gain political leverage. For example, in the mid-1970s, the ELN was the first
group to effectively target high-ranking officers of the Colombian armed forces in
well-organized terrorist attacks in the capital city, which until then was considered
a safe zone. The ELN also initiated a systematic campaign of terrorism against the
country’s oil industry that continues up to this date.

In such a particular context, as Paul Wilkinson argued, the use of terrorism by
these nonstate groups was aimed at generating an overreaction from the govern-
ment through the passing of draconianmeasures and the restriction of civil liberties,
in an effort to damage its legitimacy (Wilkinson 2006: 36). Indeed, the response of
the Colombian authorities in this period was characterized by hard-headed mea-
sures for CT that led to an over-militarization of internal security policy.

In response to the terrorist campaign conducted by the ELN and M-19,
in 1978 the Colombian government was pressured by the military to adopt
emergency measures. In a strong public letter addressed to President Alfonso
Lopez, the military leadership (33 high-ranking generals and admirals) articu-
lated their discontent with the state of national security, demanding that the
administration take immediate action to confront the rise in terrorist activity.
According to the interpretation of US diplomatic officials, the military’s
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declaration “implied that if the government proved unwilling or incapable of
preserving the peace, the armed forces would.” (US Embassy 1978). The
Colombian military did not go as far as their confreres did in the countries of
the Southern Cone: intervening in politics and assuming power to establish
military regimes to confront the terrorists. However, their operational
approach to CT during this period was influenced by the National Security
Doctrine (NSD) pursued by those Southern Cone countries facing urban
revolutionary terrorism. The NSD amounted a combination of counterinsur-
gency ideas promoted by the US since the 1950s with geopolitical analyses
dating from the 1930s. The doctrine underpinned the rationale of the mili-
tary regimes of the Southern Cone use of force, by considering insurgents as
agents of international communism that posed an existential threat to the
security of their respective countries. (Mares 2011: 392; Porch 2013: 230).

In the Colombian case, the government swiftly accepted the demands
of the military for special powers to fight terrorism. Lopez’s successor,
President Julio Cesar Turbay made them official in the form of a
“National Security Statute.” This was an executive decree which curtailed
civil liberties, limited the freedom of the press and organization, and aug-
mented the army’s operational autonomy, including by expanding the jur-
isdiction of military tribunals which allowed for the arbitrary arrest of those
suspicious of engaging in subversive activities (Rouquié 1987: 215).
Following the tenets of the NSD, the military approach emphasized the
crucial importance of having an efficient intelligence apparatus to confront
the threat of revolutionary terrorism which eventually led to vicious viola-
tions of human rights. In this respect, the “National Security Statute”
facilitated the institutionalization of torture, collective punishments, and
the proliferation of paramilitary forces. (Mares 201: 396–397; Porch 2013:
230). The “National Security Statute” lasted from 1978 to 1982, and the
autonomy it offered the military in the conduct of internal security, in
particular the judicial competences, permitted the arrest of the entire leader-
ship of the M-19 by 1981. In total, the “National Security Statute” led to
the arrest of 60,000 Colombians who were charged with conducting “sub-
versive activity,” and over 1,000 were assassinated, giving rise to accusations
that Colombia had become a “military dictatorship” (Porch 2008: 147).

One of the central tenets of the security statute was that the population
should be required to collaborate with the military. As General Fernando
Landazábal, Army Chief-of Staff in 1981 manifested: “Our proposal has to
be clear, simple, and widely known, to work shoulder to shoulder with
those in civilian clothes to achieve their security, the continuous progress of
the nation, and the establishment of peace” (Dudley 2004: 41). The
existence of self-defense groups, controlled and supervised by the military,
was authorized by law since 1965 as one of the main instruments to
conduct counterinsurgency operations, but it was only with the security
statute that it took major effect when the government began to facilitate their
proliferation to serve as proxies for the armed forces. These self-defense
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groups (referred to as paramilitaries since the 1980s) began to be used not
only as a means to recollect intelligence to conduct military operations
but also as force multipliers, in the form of death-squads with the purpose
to “clean up” anyone suspected of being a communist or an insurgent
collaborator (Delgado 2015a).

While over-militarization of CT allowed the Colombian security forces to
obtain important tactical successes against the insurgency, the threat of terrorism
was not completely reduced. In fact, the M-19 responded to the governments’
draconian measures with an escalation of terrorist activities aimed at forcing the
government to pave the way to political negotiations. On February 27, 1980, for
example, a commando of the M-19 sieged the Embassy of the Dominican
Republic in Bogota and took hostage 16 high-ranking diplomats, including
the ambassador of the US to Colombia, and demanded the liberation of 300
of its imprisoned members as well as a ransom of US$50 million. The two
month-long siege was an embarrassment for the government and the military;
it put into question the value of the Statute and allowed the M-19 to obtain
important publicity at the international level, particularly to denounce the viola-
tion of the human rights of their imprisoned militants (US Embassy 1980). After
paying an uncertain sum of money (calculated at US$3million), the government
offered theM-19 commando safe conduct to Cuba with all of the hostages, who,
the insurgents promised, would be set free on arrival. While the guerrillas failed
in their immediate objective of forcing the release of their members from prison,
the impact of the siege in public opinion and the backlash against the govern-
ment’s security policy led to the pursuit for alternative approaches to deal with
the insurgency. The opposition party, led by conservative Belisario Betancur,
who would eventually win the presidency in 1982, pushed for the opening of
negotiations to solve the conflict, and so, called for the termination of the state of
emergency and of the military’s special powers. Eventually, as a gesture of good
will with the guerrillas to commence peace talks, the Betancur administration
offered an amnesty to all M-19 prisoners (Delgado 2015a).

However, Betancur’s administration was unable to reach a definite poli-
tical compromise with the insurgents. By 1985, it had signed ceasefire
agreements with the M-19 and the FARC, but these were short-lived and
violence continued to scourge the country. The ceasefire agreements rapidly
proved to be impracticable, as they did not require the armed groups to
decommission weapons or concentrate their operatives in order to verify a
stop in hostilities. In other words, the operational capacity of the armed
groups was left intact, and indeed, they kept using force to coerce the
population in their areas of influence. This situation ran parallel with the
fears of many members of the Colombian security forces, who argued that
the guerrillas had no intention to conclude a definite peace agreement.
According to these critics, the guerillas simply wanted to use the negotia-
tions as a tactical ruse to regroup and reorganize their strategies aimed at
toppling the government (Defense Intelligence Agency 1982). Peace talks
were officially called off in November 1985 after an M-19 commando
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sieged the Palace of Justice with the purpose of holding a “people’s trial”
against Betancur for violating the ceasefire accords. A heavy-handed military
rescue operation resulted in the deaths of 11 of the 12 chief magistrates of
Colombia’s Constitutional Court and possibly as many as 100 other hos-
tages, not to mention all of the M-19 rebels, some of whom the soldiers
allegedly tracked down in hospitals and finished off (Porch 2008: 120).

The resolute opposition to the peace process by sections of the Colombian
military paved the way to the initiation of a veritable “dirty war” in the country, in
which rogue elements of the armed forces connived with the paramilitary death-
squads to combat the supporters of the insurgency. The main target was the
Union Patriotica (Patriotic Union), a legal political party formed amid the peace
process which was made up by militants of the insurgency allied with the com-
munist party. The party became the target of a systematic campaign of annihila-
tion, which concluded with the murder of over 3,000 of its militants (Dudley
2004). The havoc generated by the paramilitary, and the fact that many began to
ally themselves with the growing drug mafias, forced Betancur’s successor
President Virgilio Barco Colombian to illegalize them in 1988. This move even-
tually served the administration in its effort to broker a definite peace accord with
the M-19 whose forces had been severely depleted as a result of the “dirty war.”

FROM COLD WAR TO DRUG WAR: THE ADVENT

OF “NARCO-TERRORISM”

During the 1980s, Colombia’s CT efforts were seriously impacted by the
intractability of the conflict. As discussed, the over-militarization of the gov-
ernment’s response to revolutionary terrorism, combined to the evident lack of
political control over the conduct of the armed forces, stimulated the spiraling
of violence. One resulting symptom was the growth of vigilante action by
discontent sections of the armed forces, who retaliated against the insurgent’s
use of terrorist tactics with their own proactive use of terrorism. This was the
case with the Alianza Anticomunista Americana or Triple A, a group set up by
rogue Colombian army intelligence officers who began a bombing campaign
against communist party assets and personnel (Evans 2007).

Another detrimental event that affected the development of a balanced CT
approach was the collusion of rogue elements of the security forces with the
growing drug mafias in a combined effort of combatting the guerrillas. On
the one hand, many politicians as well as senior military and police turned a
blind eye to the financial and logistical support some drug traffickers facilitated
for the creation of the so-called self-defense groups or paramilitaries, and on the
other hand, they also tolerated the formation of illegal death-squads. The best
example was the creation of the group Muerte a Secuestradores (Death to
Kidnappers) known by its acronym MAS. Financed by members of the nascent
Medellin cartel, MAS was created in 1981 after the M-19 kidnapped a member of
the Ochoa family clan, who were founding members of that drug trafficking
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organization. While the immediate goal of the MAS was to avenge the kidnapping
of the Ochoa’s relative, it soon began to expand as an independent group and
received support from other victims of insurgent violence, particularly wealthy
rural landowners, impresarios and elements of the security forces. TheMAS began
a terrorist campaign directed against those suspicious of being supporters of the
insurgent groups, which included journalists, politicians, intellectuals, and labor
union activists (Dudley 2004). During the mid-1980s, many members of MAS
were coopted into the legal self-defense groups, which were eventually illegalized
in 1988 and served as backbone of the AUC in the 1990s. Most of them,
however, became the sicarios (hired killers) of the Medellin cartel in its all-out
war against the state.

The participation of rising drug traffickers in the consolidation of the
paramilitary groups during the 1980s intensified the already complex
dynamics of the Colombian civil conflict. Drug traffickers originally helped
the government fight the insurgent groups either in retaliation or with the
aim of consolidating their local political power. The creation of armed
groups eventually allowed them by the 1990s to forcefully acquire 30% of
the country’s arable land to be used for coca production, evicting peasants
and deterring competitors (Porch 2008: 132). But paradoxically those same
drug traffickers that had originally served the government’s clandestine CT
efforts would become the biggest source of instability in the country since
the second half of the 1980s.

Colombian drug traffickers, and most notably Pablo Escobar, the power-
ful leader of the Medellin cartel, became public enemies of the US govern-
ment’s “War on Drugs.” Washington’s policy against cocaine trafficking
has since its outset in the late 1970s focused on attacking the production
of the drug, stopping its flow from South America to its national territory
and criminalizing those individuals and organizations engaged in trafficking.
In that sense, during the early days of the “War on Drugs,” US authorities
exhorted the Colombian government to take a more candid approach in
terms of outlawing Pablo Escobar’s organization and criminalizing drug
production and trafficking. The US argued that among other issues the
Colombian judicial system was easily corruptible by the power and money
of the capos. In that context, a coercive measure that was proposed in 1985
was that drug traffickers would face extradition to the US to face criminal
charges in that country. Faced with the impossibility of bargaining with the
Colombian authorities to make them change their position about the ques-
tion of extradition, the Medellin cartel literally declared war on the state.
“I prefer a tomb in Colombia to a jail in the United States,” became
Escobar’s slogan (Cardona 2012). The ruthless armed campaign against
the Colombian state waged by the Medellin cartel marked the arrival
of “narco-terrorism” to the country, a concept that was initially used to
categorize Sendero Luminoso’s assault on the Peruvian state.

Pablo Escobar ordered the murder of judges, journalists, politicians, and
policemen in an effort to force the government to reconsider its position on the
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extradition of the members of his organization. Medellin alone witnessed 6,349
killings just in 1991, an appalling murder rate of 380 per 100,000 people
(Brodzinsky 2014). More than 500 of those killed were policemen. Escobar
had offered ransoms in cash to anyone who killed a policeman in the street, in
uniform or plain clothes (Abad 2012). Another of the Medellin cartel’s favorite
tactics was kidnapping. Ironically, the experience gained via the MAS group
which had been founded to retaliate against the use of that modus operandi by
the insurgents actually served the organization criminal goals of silencing its
opposition. Unable to coerce the state to change its stance in favor of the
extradition of drug traffickers, Escobar and the cartel escalated violent actions
by the turn of the 1980s, to include indiscriminate bombing attacks. His logic
was simple: instilling fear in the population would move it to pressure the
authorities to accept the demands of the cartel. The cartel targets included
among other shopping centers, residential areas and even an airliner in mid-flight.

To counter Escobar’s terrorist onslaught, the Colombian government set
up three bloques de busqueda (Search Blocs) in 1992. The carefully selected
teams of police officers, recruited outside of Medellin, were assigned specific
targets of the cartel to be tracked down. To fulfill their objectives, they were
allowed to legally intercept communications in an effort to pin down cartel
members. The work of these special police units was based on an increased
signals intelligence (SIGINT) capability which was fairly limited throughout
the 1980s. Increased US assistance to deal with Escobar brought portable
AOR monitoring equipment with recorders able to listen to VHF and HF
radios, and Sectel 9600 voice security machines. These new capabilities
allowed the Search blocs to eventually hunt down Escobar to a house in a
secluded area of Medellin where he was finally gunned down (Porch and
Delgado 2010).

THE FARC’S TERRORIST ASCENDANCY

The intensification of the civil conflict and the onslaught of the cartels since the
mid-1980s left Colombia in a weak situation. By the 1990s, the security forces had
almost been overmatched by the twin threat of drug mafias and guerrillas,
impunity was skyrocketing as the rule of law was almost inexistent. In this context,
the FARC insurgency moved to the offensive, and began to escalate the offensive
it had set out in its 1982 “Strategic Plan for the Seizure of Power.” To finance its
offensive, the FARC transited from a limited involvement in the drug trade,
basically extorting money from traffickers and growers for protection or permis-
sion to use the territory they controlled, to control the whole business chain.
Bolstered by the proceeds of the cocaine trafficking, FARC was able to field a
massive guerrilla army with which it to enjoy success on the battlefield during the
decade, inflicting humiliating defeats on a static, under sourced, and demoralized
military caught off guard by the increased operational tempo of its adversary.

Amid the escalating violence and the military’s prostration, the opening of
peace talks with FARC became a feasible political alternative which began to
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receive wide popular support. Conservative candidate, Andrés Pastrana, was able
to secure an easy victory at the election. He got ahead of his competitors at the
end of the campaign by meeting FARC commander “Tirofijo,” who agreed
to initiate talks if the government guaranteed the insurgents the control of a
Switzerland-sized zone in the south of the country and removed all presence of
the security forces (Delgado 2015a). President Pastrana declared that the “demi-
litarized zone” would only have a duration of three months after the official
initiation of talks in January 1999. However, it became a permanent fixture of the
peace talks. It was renewed seven consecutive times until the collapse of the
process in February 2002. Each executive decision to renew the zone, combined
with the lack of definition protocols for its management, and the FARC’s
reticence to allow an international verification commission to act as guarantor
augmented the discontent of the public, but also of the Colombian military.
There was a general feeling that the government was improvising, and even
worse, making a disproportionate concession to the insurgency without substan-
tial advances in the peace process. The demilitarized zone, it was eventually
confirmed, was providing the FARC with a safe haven from which to escalate
its armed campaign and achieve its political goals. “Simon Trinidad,” a member
of the FARC’s Secretariat, declared it boldly in an interview for the international
press early in 2001, “the cleared zone is a State in gestation” (El Tiempo 2001).

The calls to put an immediate end to the cleared zone became more intense
when intelligence sources found evidence that the FARC had built clandestine
airstrips for the traffic of drugs and that there was a substantial flow of weapons and
hostages. In August 2001, for example, three members of the Provisional Irish
Republican Army (PIRA) were arrested by the police after trying to leave the
country. It was confirmed that they had spent time in the Caguan area and traces
of explosives were found in their clothes confirming that they were providing
training to the FARC (McDermott 2002). From its exchange with the Irish,
FARC obtained sophisticated technologies, particularly applicable to an urban
environment (Cragin et al. 2007: 83–85). One key area was that of timed and
automatic detonation of explosives to be used by their growing urban network
known as theRedUrbana AntonioNariño (RUAN)withwhich they aimed to take
the war back into the cities, particularly Bogotá, where their attacks, they thought,
would have far greater political impact than in the countryside (McDermott 2009).

COLOMBIA IN THE CONTEXT OF THE “GLOBAL WAR ON TERROR”

September 11, 2001, radically changed the face of the Colombian conflict and led
Washington to recast its security priorities in the country. The US security agenda
in the country had been focused during the 1990s on counternarcotics, not the
fight against the FARC. Only after the events of 9/11 did Washington officially
permit dollars and intelligence earmarked for counterdrug operations as part of a
multi-million dollar assistance package baptized as Plan Colombia to be used to
counter the FARC. This shift of focus toward CT also facilitated transformation
and modernization of the Colombian security apparatus (Porch 2008: 143).
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Fearing the growth of terrorist activity in the country due to the escala-
tion of violence by the FARC and the AUC, the new priority of the US
government was to “deepen engagement” with the Colombians to develop
enhanced CT capabilities (US Embassy 2001). Five months after the attack
against the World Trade Centre in New York, the FARC took an airliner
hostage in mid-air and forced it to land in the cleared zone in order to
kidnap Jorge Eduardo Gechem, a Senator from conflict torn Huila region,
and who was a prominent member of the peace commission of Congress
(Forero 2002). This action not only expedited the FARC’s international
designation as terrorist organization, but more importantly was the trigger
for the fulminant termination by President Pastrana of the fruitless four-
year-long peace negotiations. Two months later, in May 2002, Álvaro Uribe
was elected president of Colombia. The new president pledged to take
the fight to the FARC, then rebranded as a terrorist group by the US
Department of State and the EU. Undeniably, while Uribe’s landslide
victory in the polls represented a public endorsement for a more aggressive
posture in dealing with the FARC, the increased support from the US
government also helped to put muscle behind Uribe’s threat.

As part of its CT efforts in the country, the George W. Bush administration
allowed Uribe to use key US military assets against FARC, most notably a robust
fleet of Blackhawk helicopters to increase the mobility of the security forces as
well as advanced intelligence platforms that had been committed to track drug
laboratories and the transit of cocaine (Department of State 2002). Eventually to
increase further the muscle of Colombia’s CT capabilities, Washington also
facilitated modern weapon systems that combined with actionable intelligence
could help target the FARC leadership in their most inaccessible sanctuaries. In
this respect, as Uribe highlights, “a breaking point in the fight against the
terrorists” was no other than the “authorization by the Bush government to
sell intelligent bombs to Colombia. GPS guided munitions, and other advanced
guiding systems enabled to improve the precision of our attacks in great mea-
sure” (Uribe 2012: 243). US support was, in this sense, crucial in giving shape to
one of the central foundations of the present Colombian CT approach: the
killing or capturing of High Value Targets (HVTs). Notwithstanding a substan-
tial reduction in the level of foreign assistance, going down from US$ 728
million in 2006 (GAO 2009) to US$ 295 million for 2016 (Baruh and Salazar
2015); the Barack Obama administration has continued the policy initiatives of
his predecessors and their committal to support Colombian CT efforts, and in
particular the nationalization of the programs so Colombians can be able to
provide fully for their own security (GAO 2009). Plan Colombia, in this respect,
has been a foreign security assistance program that has maintained a high degree
of bipartisan support in the US since its development by the Bill Clinton
administration in 1998 (GAO 2009).

Advances in intelligence technical capabilities sponsored by the US also
ran parallel to an appeal for institutional reforms. These translated, among
other aspects, into the introduction of better joint work between the
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security services and new inter-agency practices. As a result of this type of
reforms, the accessibility to reliable intelligence information on the FARC
increased the effectiveness of the efforts to dismantle the group’s terrorist
capacity, in particular by allowing the penetration of the group’s command
and control (C2) systems. Operacion Jaque, a flawlessly executed snatch of
15 hostages from the hands of the FARC in 2009 (including former
presidential candidate Ingrid Betancourt and three US contractors) without a
shot being fired, proved the proficiency of Colombia’s intelligence apparatus
(Porch and Delgado 2010: 288).

Alongside the guidance and support from the US for the modernization and
reform of Colombia’s CT capabilities, a crucial element that permitted their
relative success was that they went in line with the own policy efforts of the
Uribe administration. The government of Colombia put forward in June 2003 its
security and defense policy known as Politica de Defensa y Seguridad
Democratica (Democratic Security Policy – DSP) which determined an action
plan to regain territorial control and impose the rule of law in FARC areas of
influence.

Although, in essence, the DSP was a classic counterinsurgency plan that
proposed the use of the military in a “clear-hold-build” sequence to stabi-
lize the areas were the FARC had its influence. The document also con-
tained key CT measures that the government and its security forces wanted
to translate into programs with the aim of upsetting FARC’s modus oper-
andi. It was the initial desire of the administration that many of those
CT measures were underpinned by a body of law reminiscent in many
aspects to the “National Security Statute” of the early 1980s. In an effort
to control the FARCs offensive, Uribe passed a “state of emergency” decree
which allowed him to create “Zones of Rehabilitation and Consolidation,”
where martial law was established, annulled the need for search warrants,
and permitted the use of massive detentions, as well as other measures of
population control (Delgado 2015a). The decree was soon considered
illegal by the country’s High Court. One year later, in 2003, the govern-
ment had attempted to pass a bill in Congress known as the Antiterrorist
Statute (Estatuto Antiterrorista) that compiled many of those same mea-
sures. However, after a long legal fight at the High Court, it was ultimately
also declared unconstitutional as it gave police faculties to the military
(Semana 2004).

One notable measure that survived the judicial oversight was one dedicated to
the obtaining of human intelligence (HUMINT). Known as the Red de
Cooperantes (informants network), it became a successful program managed by
the Ministry of Defense that compiled and analyzed information offered by the
general public as well as snitches, who were offered protection or ransom money,
and which facilitated the government’s initial CT efforts. To extend and sustain
its operation, the Red de Cooperantes program worked alongside the Ministry
of Communications to expand the cellular network across the country, offer-
ing benefits to mobile phone companies that participated to the program by
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creating infrastructure and facilitating mobile devices. As economists Santiago
Montenegro and Alvaro Pedraza have argued, this resulted in a virtuous circle
as improved security allowed for higher investments in telecommunications
around the country, which in turn led to faster communications between
citizens and the security forces, which consequently led to greater security.
In particular, the expansion of the mobile phone industry served to deter the
threat of kidnapping, as by reducing “information asymmetries” between
perpetrators and victims the costs of committing the crime were raised
(Montenegro and Pedraza 2009).

The Uribe administration’s CT efforts demonstrated their operational
worth by the end of his first administration. By the end of Uribe’s admin-
istration, the levels of carnage in the country had been significantly reduced.
The number of FARC terrorist actions, mostly bomb attacks against infra-
structure, decreased between 2002 and 2006 by 61% (Taw 2014: 144).
Homicide rates for example plummeted by 45%, and the threat of FARC-
related violence in the main urban areas dissipated as well as the scourge of
kidnapping-for-ransom, a reduction of 90% according to official statistics.
(Ministerio de Defensa 2009: 145). From the military side, the FARC,
which by 2002 had an army estimated at 20,000, found that its manpower
had been reduced by half, and that it had been relegated to the sparsely
inhabited jungle periphery (Delgado 2015b).

After more than a decade of sustained military pressure against the FARC, in
November 2012, the administration of Uribe’s former Minister of Defense,
President Juan Manuel Santos decided to open a new round of peace talks with
the rebel group which successfully concluded with the signature of a final
agreement in September 2016. The negotiations, which aimed at convincing
the FARC to enter the political process and renounce its armed struggle, hold
out the prospect of finally putting a closure to the conflict. On the one hand,
the government finally negotiated with a weakened insurgency that has rea-
soned that they cannot seize power thorough violence and has, as a gesture of
good will, stopped its terrorist activities and accepted an unilateral cease fire
(ICG 2015). The government has been able to make the FARC agree to a
realistic agenda that can lead to the disarmament and demobilization of the
insurgents, and guarantee a minimum of justice, securing the rights of victims
of violence and ensuring nonrepetition (ICG 2013).

In general terms, the achievement of what could be termed “acceptable
levels of violence” and the current peace negotiation with the FARC have
appeared to move the four-decade-long conflict to a matter of secondary
importance for Colombians, at least in the main urban areas. However,
serious challenges still exist that can affect the operational success
Colombia’s CT efforts have demonstrated in the past decade. The main
issue is to be able to manage a transitional threat environment, given that
the end of the conflict with the FARC insurgency does not necessarily mean
an end to violence and the threat of terrorism. There is a risk that not all of
the FARC might demobilize and accept the terms of the peace agreement.
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For example, it has been warned that splinter groups could arise with the
aim of continuing the armed campaign. Conversely, some cadres of the
FARC that have been deeply involved in the drug trade will not be willing
to leave their lucrative illegal business and continue using terrorism as a
tactic (Frennet and Shaw 2013). The long-running Colombian conflict has
historically demonstrated that one resolved problem often emerges in a new
guise. With this in mind, the final concluding section of this chapter will
address the future challenges for Colombian CT efforts. It will focus on the
convergence between criminals and insurgents who use terrorism, as has
been the case with the groups that emerged after the demobilization of the
AUC in 2003, and that have become one of Colombia’s main security
problems to date.

CONCLUSION: THE CONVERGENCE OF CRIME, INSURGENCY,
AND TERRORISM AND ITS CHALLENGE FOR COLOMBIAN CT

The motives and modus operandi of insurgent groups that survived the end of
the Cold War underwent deep and complex transitions. The changing strategic
setting forced them to evolve different bases of recruitment, diversify military
capabilities, and exploit altered logistical models and financing mechanisms to
trade in commodities like narcotics. Because new, as well as established, insur-
gent groups were no longer able to leverage Cold War divisions to secure
financing and recruits, and to underpin an ideological vision, many had to work
more closely with criminal organizations, or engage directly in criminal activ-
ities themselves, which further erased the boundary between insurgency and
criminality.

Respected experts, such as Stephen Metz, David Kilcullen, and John Sullivan
to name a few, have thus argued that contemporary nonstate actors, including
insurgent groups, have moved beyond purely political goals of seizing control of
the state, and instead seek to exploit ungoverned spaces as base areas for illicit
gain. For their part, the goals of organized criminal organizations may also have
evolved from merely leveraging the changing strategic setting and the effects of
intensified globalization to make money. Not surprisingly, they argue, in states
like Mexico, Afghanistan, and Pakistan, criminal groups have acquired high-level
skills in the use of force that pose serious challenges for states (Kilcullen 2015).
So, at the turn of the twenty-first century, we may be said to have witnessed
something of an inversion. In the Colombian case, FARC and the ELN have
undeniably shelved many of their political goals in favor of commercial ones.
While on the other hand, criminal organizations like the heirs of the Medellin
Cartel and the paramilitary groups have increasingly seen in the acquisition of
political power – either overtly or covertly via the use of coercive means such as
terrorism – a requirement for commercial success and organizational survival. In
this sense, they have resorted to the use of methods once reserved for politically
motivated insurgent or terrorist groups. This convergence of crime, insurgency,
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and terrorism has thus given rise, in the eyes of many contemporary scholars of
nonstate violence to phenomena called “narco-insurgency” or “criminal-insur-
gency,” evolutions from terms such as “narco-terrorism” (Kilcullen 2006: 5;
Metz 2007: 11, Sullivan 2010).

The problem in Colombia for the development of cohesive CT policy is
that these nonstate actors have to this date the ability of undermining the
control, authority, and hence the legitimacy of the government. Once these
actors expand and are able to impose their rule over the territory, especially
after neutralizing competing groups, they exert control over the local
population, moving from predatory forms of financing, like kidnapping
and extortion, to the establishment of parasitic mechanisms, like taxation,
and the establishment of permanent shadow structures that offer protection
and basic services (Cockayne 2010: 189–218). Not surprisingly, these
nonstate actors also continue to resort to the use of terrorism in an attempt
to advance their goals.

In certain social contexts, some sociologist argue, crime can play a role in
the political structure of the state. A Colombian expert, Gustavo Duncan,
who has analyzed the symbiosis between the drug mafias and political power
in the country, believes that wealth and material riches were not the
ultimate objectives of many of these criminal organizations. (Duncan
2010). Drug lords in Colombia have historically organized powerful private
armies and co-opted the state authority in their regions of influence, not
only to protect their criminal enterprise but also to project personal status
and social power. Duncan´s thesis is that they ultimately were able to
acquire political power through a process of diffusion into the social realm
that redefined the relationships, the values, and the hierarchies of a large
part of local society. In this context, it has not been surprising that the use
of terrorism was been viewed as a cost-effective means to consolidate power
by instilling fear on those sections of society that resist and to compel local
authorities to do their will.

In this context, the Colombian government response has showcased evident
limitations despite its political advances and capacity building since 2002 to
combat the multiple nonstate actors that challenge it, including classic insurgent
groups, drug cartels and the new threat, referred to as Bandas Criminales
Emergentes-Bacrimes, (literally Emerging Criminal Gangs). To illustrate this
point better, one can look at the situation in the Antioquia region and its capital
Medellin. The city is still home to powerful organized crime syndicates heirs
of Pablo Escobar, led by the so-called Oficina de Envigado, and infested with
criminal gangs, known as “Combos” who deal in drugs, arms trafficking. The
north of Antioquia is the base of the most powerful Bacrim, known as the
“Urabeños” or “Usuga Clan,” with an estimated 2,000 members which is
composed by well-armed former paramilitaries of the AUC who dominate the
region for the purpose of processing and exporting cocaine. Their decentralized
structure, tight regional connections, formidable armories of heavy weapons, and
sheer ruthlessness make them at once elusive and lethal opponents against which
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infiltration and HVT decapitation strategies have only limited impact (Delgado
2015b: 418–420). Cadres of these groups have been easily replaced, as the
targeting of HVTs has proven powerless to affect the fundamentals of an illegal
economy. To put the importance the Colombian government has placed in
decapitation as the core of its CT approach, one only needs to point to the
fact that the 1,200-strong police force used recently in Antioquia to hunt down
the leaders of the Bacrimes is twice the size than three Search Blocs that were set
up to chase Pablo Escobar in the early 1990s combined.

In this respect, the only visible consequence of over-militarized approaches,
and in particular today’s HVT decapitation strategies, has been the reconfi-
guration of the nonstate actors that control Colombia’s ungoverned spaces and
the still profitable cocaine business that flourishes in them. A combination of
money and armed force elicits the cooperation of local authorities, frights the
population, and neuters the court system (Delgado 2015b: 420). A main
issue with Colombia’s CT approach, then, is that it has been historically
based on countering an analogue set of tactical modalities deployed by all
the nonstate actors. These have included the use of selective murders;
kidnapping or bomb attacks. This sort of reactive operational behavior on
the part of the security forces has merely helped to manage levels of violence
in the short term and reduce the nonstate actor capabilities and margin of
action.

The multiplicity of Colombian violent nonstate actors, including those
deeply involved in the drug trade, have demonstrated that they have had
evident political goals that they tried to achieve through the use of terrorism –

in other words they have attempted to compel the government to do their
will. But the response of the Colombian authorities has showcased limitations.
Reactive measures applied by security forces, which historically have been
employed as a blunt instrument for internal law and order operations, cannot
provide a definite solution in contexts where crime has been an important
shaping element of social culture (as in Colombia). The effects produced by
such operational measures are only visible in the short- and mid-terms, helping
to control the levels of violence.

Over-militarization of CT as a political necessity in Colombia has also been
linked with the fact that the security services are limited and under pressure to
deliver expedient results. As it happened during the security statute period to
fight against the M-19, or the offensive against the Medellin cartel, and finally in
the recent offensive against the FARC, the military and police have come to rely
excessively on the use of force – firepower, “sweeps,” or “resettlement” – rather
than a patient comprehensive strategy. Moreover, as scholar Douglas Porch
argues, the Colombian military for example, as those in other countries facing
“irregular conflict,” have justified the abandonment of ethical restraints in the
name of “force protection,” especially against nonstate actors who do not run the
same risks as soldiers. Terrorist tactics, in this respect, aim to exploit this offensive
mentality by seeking to provoke an overreaction, as the lack of clear boundaries in
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that type of conflict leads to the perception that the civilian population in conflict
zones are supporting the nonstate actors (Porch 2008: 150).

In summary, despite their proficiency in conduction CT operations, the
Colombia and its security forces have only been able to offer temporal
solutions to deep-rooted political problems. To be successful in the long
run, cohesive CT policy requires that operational proficiency from the part
of the security forces works within a strategic framework to bolster the
state’s legitimacy in what are still remain contested geographical and social
areas and prevent the conflict from transitioning to another deadly and
dangerous phase.
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CHAPTER 13

The European Union against Terrorism:
Challenges and Future Opportunities

Filip Tuček and Richard Warnes

CONTEXTUALIZATION OF EUROPEAN UNION

COUNTER-TERRORISM ACTIVITIES

The chapter opens by providing a theoretical discussion of internal and external
prerequisites for the European Union’s (EU) activities in the realm of
Common Security and Defence Policy (CSDP) in general, and counter-terror-
ism in particular. Consequently, the text leverages the outlined conceptual
framework with discussion of tangible achievements, mechanisms and instru-
ments. As such, the synthesis of theoretical and practical approaches aims at
providing a more refined understanding of the EU’s role in modern counter-
terrorism, as well as the opportunities for potential expansion and institutional
limits faced by the Union in the realm of counter-terrorism.

The power to influence global events seems to be “in many hands on
many places” (Haass 2008). Relative economic growth in previously
underdeveloped parts of the world, mounting interdependence, together
with the rapid spread and evolution of modern technologies, have brought
about challenges for multilayer global governance in questions of national,
regional, and global security (Balaban and Potucek 2009). Therefore, it is
not surprising that, in such a context, even terrorism has globalized. And
so do change and evolve the necessary responses to it (Richardson 1998).
“For the first time ever, we are witnessing a genuinely global [world], this
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is creating an international system in which countries in all parts of the
world are no longer objects or observers but players. ( . . . ) It is the birth of
truly global order” (Zakaria 2009, p. 3).

It is in this globalized international environment, filled with an unprece-
dented number of relevant, mutually interdependent actors, where local,
regional, and global dimensions of security threats overlap, often including
stateless terrorism. Inevitably, effective responses often need to result from a
complex interaction between states and non-state actors, with a global,
regional, or sub-regional scope (Ceccorulli and Lucarelli 2013, p. 13).
The non-state actors and the indirect threats they may pose are usually
beyond the reach of traditional statecraft instruments, weakening traditional
state security roles. The network of interdependencies, caused by economic
openness and pursuit of welfare maximization together with increased pres-
sure on a democratic and equal approach, has weakened the state´s tradi-
tional “gate-keeper” role (Sperling 2013, p. 31). The resulting effect is that
“more than ever, a threat to one is a threat to all”. Hence the importance of
Intergovernmental organizations (IGOs), whose impact increases as a func-
tion of individual members’ willingness to coordinate their actions through
them.

TOWARDS COOPERATION: PREREQUISITES FOR ADDRESSING

TERRORISM ON THE EU LEVEL

The European Union (EU) has acknowledged that the global fight against
terrorism and organized crime must be built on effective multilateralism,
cooperation with the United Nations (UN), other important intergovern-
mental organizations, and also key third states (primarily the Unites States).
The EU’s added value to international counter-terrorism efforts could lie in
strengthening national intelligence capabilities, facilitating sharing of best
practices, increasing police and judicial cooperation, and developing collec-
tive mechanisms such as Europol and Eurojust, (discussed in more detail
later).

A sense of common identity is a necessary prerequisite for the EU to develop
shared policies, including counter-terrorism, as it enables it to define its role
(and consequently policies) through identification with certain values, ideas,
goals, or ambitions. Such identity may be explained as a “set of self-perceptions,
shared memories and experiences (history), traditions, and the geographical and
cultural predisposition of a nation” (Sperling 2013, p. 28).

Critical application of this definition to the present-day EU leaves us with an
ambiguous answer, however. If one takes a global perspective, even cultural
traditions and geographical conditions as different as those of, for example,
Poland, Britain, and Spain may be perceived as built on relatively similar values.
With a narrower view, on the other hand, national, regional, and even local
differences arise. Nevertheless, when threatened by a particular – identifiable
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(but not necessarily definable) – threat of terrorism, a sense of commonality
may to some extent develop. Indeed, many instruments in the EU counter-
terrorism toolkit indicate that the identity-formation process in respect to
security on the EU level may be ongoing.

Closely related is the concept of strategic culture which enables an entity, in
our case the EU, to behave as a single actor (rather than as a collection of
multiple parties). Further, these understood and identifiable everyday practices
in time lead to relatively stable patterns of social behaviour (Drulak and
Brodsky 2001, p. 21). If a strategic culture exists, “it may help actors overcome
even serious obstacles to cooperation; conversely, culture can be the predomi-
nant source of strategic incoherence” (Zaoitti 2009, p. 195). In other words,
terrorism with its transnational character functions as a stimulant for closer
cooperation in combating it on the EU level.

At the same time, the role of common identity in the formation of the EU’s
strategic culture cannot be overestimated, as it may lead to false conclusions on
the state’s resolve to rely on the Union to address counter-terrorism challenges.
Ideas and values, as well as threats, are not static and have fluctuating patterns.
Because the CSDP is designed to protect the defining values within the Union
and abroad, further development of consensus on (and adherence to) values that
underpin the CSDP are essential for it to develop further (Rynning 2003, p. 481).

Importantly, the “common strategic cultures only produce cooperation when
they tend towards the post-Westphalian variant, ( . . . ) where the states are likely to
view multilateralism as the strategy of choice. ( . . . ) Westphalian security cultures,
on the other hand, ( . . . ) target the maximization of power, rely on military
power, ( . . . ) and do not provide the basis for routinized cooperation” (Margaras
2010, p. 5). The CSDP is built squarely on the post-Westphalian principles of
multilateralism, cooperation, and a preference for non-military instruments. The
question ofmethods is particularly important for counter-terrorism as fighting it by
instruments “that undermine the protection of democracy, human rights, and civil
liberties, damages the very values and principles upon which liberal democratic
states have founded their political legitimacy” (Peers 2003).

Even through a strictly realistic view, omitting values as the driving force behind
the CSDP, the shared interests of the EUmember countries has led to the gradual
formation of the common strategic culture that is reflected in documents and
tangible policy measures, agreed upon unanimously by all Member States.

THE PATH TOWARDS COUNTER-TERRORISM WITHIN

THE COMMON SECURITY AND DEFENCE POLICY

The scope of EU activities in the field of security policy is largely predetermined
by two key documents, the European Security Strategy outlining threats, and the
(extended) Petersberg Tasks. The Petersberg Tasks were initially incorporated
into the Treaty of Amsterdam, signed in 1997 (effective in 1999), and included
humanitarian and rescue tasks as well as combat forces for crisis management.
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The set of operations has been extended by the Lisbon Treaty to include “joint
disarmament operations, humanitarian and rescue tasks, military advice and
assistance tasks, conflict prevention and peace-keeping tasks, tasks of combat
forces in crisis management, including peace-making and post-conflict stabiliza-
tion. All these tasks may also contribute to the fight against terrorism, including
by supporting third countries in combating terrorism in their territories” (Treaty
on the EU, Art. 43.1).

Tackling the “Petersberg challenges” requires military and non-military
capacities. The non-military capacities often have a persuasive form (economic,
political, diplomatic) and play a key role in assurance (post-conflict interven-
tions) and prevention (pre-conflict interventions), and partially also in protec-
tion (internal security). On the other hand, coercive military (and policing)
capacities serve primarily for compellence (military intervention) (Sperling 2013,
p. 13). The EU has largely moved beyond compellence in a military (as opposed
to policing) sense with its security policy moving into a sphere of laws, rules,
and international cooperation, as effective security actors in the current envir-
onment requires (McCormick 2007, p. 60).

The common denominator of these efforts is multilateralism, on which the
eventual success of non-military (persuasive) actions is “increasingly dependent”
(European Council 2003). Through multilateralism, working with multiple
actors through multiple formal and informal political, economic, societal, and
other channels, the EU seeks ways to overcome its internal institutional limits, on
the one hand, and to develop certain best practices in pursuing effective strategies
for security challenges in an increasingly multipolar world, on the other. K. Smith
(quoted by J. McCormick) perceives four key elements of an EU civilian power:
(1) a preference for non-military means; (2) ends achieved by cooperation; (3)
use of persuasion rather than coercion; and (4) democratic civilian control over
security (and foreign) policymaking (European Council 2003).

Non-state actors – groups and in extreme cases even individuals – are
exclusively agents of terrorism in our understanding. Terrorism may not only
have a basis abroad but also flourish inside a target country and turn into so-
called decentralized, home-grown terrorism (Vries 2006, p. 15). Because of
this variability, there is no single definition of terrorism. However, the US
Federal Bureau of Investigation (FBI) operates with a definition from the Code
of Federal Regulations: “the unlawful use of force and violence against persons
or property to intimidate or coerce a government, the civilian population, or
any segment thereof, in furtherance of political or social objectives” (2006).

From the definition, terrorism has typical attributes of an asymmetric threat.
It is not conducted by a state entity and does not target (nor has the potential
to threaten) the very existence of a state. However, it may undermine popular
belief in the capacity of a state’s authority to protect its citizens and can have
further social, economic, or even environmental consequences. Because of its
concealed non-state character, and, in the case of home-grown terrorism, often
long-dormant nature, terrorism cannot be fully combated by traditional mili-
tary means.
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Also close interstate military, intelligence, and normative cooperation, espe-
cially in uprooting transnational cross-border terrorist groups, is necessary. This
cooperation is nevertheless extremely complicated, as terrorism usually “flourishes
in environments of despair, humiliation, poverty, political oppression, extremism
and human rights abuse . . . in the context of regional and foreign occupation,”
(UN2004, p. 47). Typical attributes of failed or failing states, asmentioned above.
The fight against terrorism is also asymmetrical because it targets isolated specific
networks withmany affiliates in countries around the world, not an easily definable
religious or ethnic entity (The White House 2010, p. 20).

Although, “throughout most of our species’ long and bloody slog, warfare
has primarily been carried out by bands of loosely organized, ill-disciplined,
and lightly armed volunteers who disdained open battle” (Boot 2013). It is a
combination with the affects (and possibilities) of globalization that make
contemporary terrorism such a fatal threat.

However, despite these various multilateral frameworks and structures,
questions have been asked as to the effectiveness and impact of the EU in
dealing with a cross-border and transnational threat like terrorism. The
EU’s reliance on the goodwill and support of its individual Member
States rather than its own executive powers has often complicated these
efforts. Consequently, through an examination of its policies, institutional
frameworks, and actors, along with an analysis of the wider theory and
context, this chapter seeks to examine to what extent, in which areas, and
through which activities is the EU an effective actor in counter-terrorism
itself and where it only complements or supports the Member States and
“Third” states or parties.

FROM THEORY TO PRACTICE: TREVI AND THE POLICE WORKING

GROUP ON TERRORISM (PWGT) – THE EARLY YEARS

The involvement of the EU as an actor in counter-terrorism can be traced back
to the emergence of the TREVI Group in 1975. However, a more active
counter-terrorist role for the EU under the framework of the European
Security and Defence Policy (ESDP), renamed to the Common Security and
Defence Policy (CSDP) by the Lisbon Treaty 2009, has emerged only in the
aftermath of the 9/11 attacks in the United States. Further conspiracies and
attacks that occurred in Europe during the 2000s, such as Madrid 3/11 2004
and London 7/7 2005, prompted the introduction and/or expansion of various
tools and structures. Europol, Eurojust, the European Arrest Warrant (EAW)
and the Office of the Coordinator for Counter-Terrorism have all provided an
institutional framework for combatting terrorism. The EU Counter Terrorism
Strategy 2005, the EU Strategy for Combating Radicalisation and Recruitment
to Terrorism 2005, and the EU Action Plan on Combating Terrorism 2011
were adopted to provide the necessary political guidance.

Initially, in one of its first forays into the field of counter-terrorism, the
EU was involved in supporting the formation of the TREVI Group in 1975.
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This TREVI Group (Terrorism, Radicalism, Extremism, and International
Violence) was formalised in a resolution of Member Governments on 29th
June 1976 in response to an upsurge of terrorism in Europe, in particular the
1972 “Munich Massacre” of 11 Israeli athletes at the Olympic Games. TREVI
was consequently designed as a ministerial level forum to better facilitate coop-
eration and the sharing of information and expertise between Member States in
the fields of terrorism, drug trafficking, organised crime, and serious public order
problems. The founding resolution confirmed that TREVI’s counter-terrorist
roles were “cooperation in the fight against terrorism; exchange of information
about terrorist organisations; and the equipment and training of police organisa-
tions, in particular in anti-terrorist tactics” (Boer and Wallace 2010, p. 494).

The role of TREVI expanded and by 1989 it had four key working groups:
TREVI I concerning terrorism; TREVI II on public order; TREVI III on
serious and organised transnational crime, and TREVI ’92 on policing and
internal security matters (Lodge 1992, p. 4). TREVI I was able to establish a
Bureau de Liaison, to allow secure communications between the security and
intelligence agencies of the participating Member States and provide terrorism
threat analysis to the European Council’s General Affairs Council (Gregory
2005, p. 109). However, concerns were raised that TREVI was a largely
informal, semi-independent structure with no permanent secretariat and no
direct mechanism to influence EU decision-making (Goldsmith 1991).
Nevertheless the TREVI Group set a precedent, existing for nearly two decades
until it was integrated into the EU’s Third “Justice and Home Affairs” (JHA)
Pillar following the Maastricht Treaty of 1992.

Closely associated with TREVI at this earlier stage of international
cooperation to counter terrorism, but at a more operational level, was
the Police Working Group on Terrorism (PWGT). This forum for senior
police and security officials was established in 1979 following the assassina-
tion by the Provisional Irish Republican Army (PIRA) of Sir Richard
Sykes, UK Ambassador to the Netherlands. Though not an EU body per
se, the PWGT was supported by the EU as “its main objective was to
facilitate the exchange of operational information on terrorist activity. The
importance of this function was later acknowledged by the TREVI Group,
with the absorption of the PWGT into the TREVI Group framework”
(Clutterbuck 2004, p. 194).

While TREVI was subsumed into the “Third Pillar” (JHA), the PWGT con-
tinues to meet twice a year, hosted on a rotational basis by its Member States,
providing a secure environment for senior police and security officials to share
information. To facilitate such information sharing, the PWGT has also estab-
lished secure communications with police command and control bodies such as
the French Unite de Coordination de la Lutte Anti-Terroriste (UCLAT) and the
Metropolitan Police at New Scotland Yard, while Europol (European Police
Office) has been granted observer status at the PWGT’s meetings. Finally,
under the auspices of the PWGT, it was agreed to exchange police officers as
points of contact to improve liaison and the speed and flow of intelligence
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between national police bodies. From its small beginnings this has now expanded
to become an international network of Counter-Terrorism and Extremism
Liaison Officers (CTELOs) going well beyond just the EU Member States.

TERRORIST CATALYSTS: THE EVENTS OF 9/11 IN THE UNITED

STATES, 3/11 IN SPAIN AND 7/7 IN THE UNITED KINGDOM

Several major terrorist attacks in the millennium have acted as catalysts to
the introduction and/or expansion of EU counter-terrorist tools and struc-
tures. While a number of these structures were already established or in an
embryonic status before these terrorist incidents, there is no doubting that
the attacks acted as drivers, particularly during the so-called Month of
Transformation following the 9/11 attacks in New York and Washington
(Zimmerman 2005). Given this significance to the current EU tools and
structures, it is important to briefly review the events and impacts of these
terrorist attacks.

Perhaps the most significant catalyst to the development and enhancement
of the EU’s counter-terrorist capabilities was the 9/11 attacks by the al-Qaeda
network against New York and Washington in 2001, which collectively killed
almost 3,000 people (9/11 Commission 2005). On the morning of 11th
September, a team of nineteen predominantly Saudi hijackers led by
Mohamed Atta hijacked four domestic US airlines. Two were crashed, respec-
tively, into the North and South Towers of the World Trade Center (WTC),
New York, which eventually collapsed, a third crashed into the Pentagon
in Washington, while the fourth crashed into a field near Shanksville,
Pennsylvania, when the passengers and crew attempted to regain control. All
four jets took off from East Coast airports bound for the West Coast, ensuring
that they were larger long-distance aircraft and that their fuel tanks were full,
to cause the maximum amount of devastation.

With Spain, during the morning rush hour on 11th March 2004, ten bombs
in sports bags exploded on four commuter trains close to the Atocha station
in Madrid, killing 191 people and injuring more than 1,600. Two more
unexploded devices were destroyed in situ, while an additional unexploded
Improvised Explosive Device (IED) was discovered amongst baggage recovered
from the scene. A courageous police TEDAX (Tecnicos Especialistas en
Desactivacion de Artefactos Explosivos) bomb disposal expert drove the bomb
to a local park, where he carefully defused it by hand, thus preserving vital
evidence, which was to prove critical in the ensuing investigation (Tremlett
2006, p. 294). Significantly the recovery of the SIM card from a mobile used
as a trigger on the bomb which failed to explode led through forensics and
investigations to a mobile phone shop in the immigrant neighbourhood of
Lavapies in Madrid and the identification of predominantly Moroccan Islamists
linked to the Groupe Islamique Combattant Marocain (GICM). This was con-
firmed several days later, when a tape claiming responsibility for the attacks by a
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male speaking Arabic with a Moroccan accent, and claiming the attacks on behalf
of Al Qaeda in Europe, was left in a bin close to Madrid’s main Mosque. This
“Madrid Cell” was later found to comprise an eclectic mixture of academics,
pious radicals, petty criminals, and drug dealers (Vidino 2006).

In the case of the United Kingdom, perhaps the most significant
terrorist attack to affect the country occurred on the 7th July 2005,
when four suicide IEDs comprising homemade peroxide-based explosives
carried in rucksacks detonated on the London transport network.
Coinciding with the morning rush hour to maximise casualties, the four
explosions claimed fifty two lives, injuring hundreds. Three cell members
of Pakistani origin, Mohammad Sidique Khan (MSK), Shezad Tanweer,
and Hasib Hussein, had travelled by car from Leeds to Luton station on
the morning of the attacks. Here they met the fourth member, Jamaican
convert Jermaine Lindsay, before travelling to King’s Cross Station,
London, and entering the Underground System. At around 0850 hrs,
almost simultaneously, three detonated their devices: Khan at Edgeware
Road killed 6; Tanweer between Liverpool Street and Aldgate killed 7;
and Lindsay between King’s Cross and Russell Square killed 26. Five
minutes later, Hasib Hussein, the remaining member of the cell, exited
the underground at King’s Cross, before apparently buying a battery,
attempting to call his deceased colleagues and heading to Euston station
where he boarded number 30 bus. At around 0947 hrs, as the bus entered
Tavistock Square, he detonated his device, killing 13 passengers
(Intelligence and Security Committee 2006).

As a result of the aforementioned disruptive events and other internal
and external developments, the scope of EU external activities within
CSDP has gradually largely expanded with the basic strategic direction
being largely predetermined by two key documents, the European
Security Strategy (ESS), and the (extended) Petersburg Tasks. In the
European Security Strategy, the EU members not only agreed on what
they perceive as common security threats, but also on principles that should
frame the efforts to mitigate them. The ESS inspired the Counter-
Terrorism Strategy, the Strategy against Proliferation of Weapons of Mass
Destruction, the Cyber-Security Strategy, and more.

THE INTRODUCTION AND/OR EXPANSION OF EU COUNTER-
TERRORIST TOOLS AND STRUCTURES

Europol

Perhaps the most significant development within the EU’s range of counter-
terrorist tools and structures was the adoption and development of counter-
terrorist expertise and analysis within Europol, the “European Police
Office”, based in The Hague. Europol has its roots from well before the
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9/11, 3/11 Madrid, and 7/7 London terrorist attacks, dating back initially
to the signing of the Maastricht Treaty on 7th February 1992 and the
establishment of the Europol Drug Unit (EDU) in the summer of 1993.
Europol officially came into existence in June 1996, when the United
Kingdom, as the last Member State to do so, ratified the Europol
Convention. As Chalk points out, “in December 1994, the ambit of the
unit was extended from an exclusive focus on drug trafficking to a number
of other areas, including crime involving nuclear substances, illegal immi-
gration networks, vehicle trafficking and associated money-laundering
operations. A further responsibility was added in July 1996: the sex trade,
especially with regard to the sexual exploitation of children” (Chalk 2000,
p. 187). Consequently, at least initially, Europol did not have a remit to
exchange and develop information to combat terrorism.

However, following increasing pressure from Member States, in particular
Spain, the Europol remit was expanded in January 1999, to include terrorism,
and a small team was established to examine how best Europol could con-
tribute in this area (Cluttetbuck 2004, p. 155). Nevertheless, the political
sensitivity of the field meant that very tight conditions and controls were
placed on the team, which became known as SC 5 (Serious Crime 5), limiting
both the number of specialists involved, most seconded by their Member
States, and the areas they researched. Following the 9/11 attacks, the
Council Decision of 6th December 2001 expanded Europol’s remit to coun-
ter serious international crime, while the SC 5 specialists were enlarged to
allow each Member State to theoretically second two counter-terrorist
experts, one from their national police and the other from their intelligence
services. The expanded SC 5 was tasked with analysing the current threat;
drafting threat assessments in relation to terrorist tactics; techniques, and
procedures; and to identify areas where preventive measures could be taken
to strengthen security and protection. More controversially, the SC 5 team
was requested to collaborate with relevant counterparts in the United States,
ultimately leading to the exchange of expertise, secondments to the FBI, the
establishment of a Europol US Liaison Office, and the sending of information
files (Gregory 2005, p. 115). Later, in the immediate aftermath of the 3/11
Madrid train bombings in 2004, the European Chiefs of Police Task Force
met and called upon all Member States to send any relevant intelligence to
Europol (Syszkowitz 2005, p. 177).

The developments have resulted in the effective extension of the Europol
counter-terrorism mandate “from its original information exchange role to
an investigative role” (Wright 2006, p. 287). The organisation highlights
some of the inherent problems associated with the EU’s counter-terrorism
tools and structures, being reflected in many of the other following exam-
ples. Europol is very much reliant on the input and support of the indivi-
dual Member States, both in terms of seconded counter-terrorism experts
from national police and intelligence organisations and with the level of
information and intelligence it is provided by the Member States. This latter
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problem is particularly intractable, as the operational “practitioners” of
many Member States are loath to place secret intelligence (possibly high-
lighting sensitive operational or methodological details) in a multilateral
forum, where they have little or no control over the ultimate “end users”.
Instead they often prefer to operate bi-laterally with tried-and-tested con-
tacts in a “Second Country” where they have greater trust and control over
the intelligence product and its exploitation. Finally Europol suffers from
the usual constraints of a lack of resources, personnel, and finance common
to so many European public organisations. Consequently, given that
Europol fundamentally relies on information and resources funnelled to it
by the Member States, reluctance by some states to fully contribute and
integrate makes it difficult for Europol to carry out the mandate of multi-
lateral law enforcement cooperation.

Eurojust

In the aftermath of the 9/11 attacks, on 28th February 2002, the EU oper-
ationalised Eurojust, the EUs Judicial Cooperation Unit. This body of magis-
trates, prosecutors, and police officers, seconded from their national legal
systems, is tasked with improving judicial cooperation between Member
States and indeed other third countries. Its focus is on those various transna-
tional offences involving participation in criminal organisations; thus it is not
solely tasked to counter-terrorism but rather wider transnational organised
crime. Article 85 of the Treaty of Lisbon 2007 (effective December 2009)
defines Eurojust’s mission as being “to support and strengthen coordination
and cooperation between national investigating and prosecuting authorities in
relation to serious crime affecting two or more Member States.”

The concept of Eurojust was initially discussed at a European Council
meeting in Tampere, Finland, between 15 and 16th October 1999. On
14th December 2000 a provisional judicial cooperation unit, Pro-Eurojust,
was established, operating from the Council Building in Brussels. However,
as mentioned, the 9/11 attacks on New York and Washington acted as a
catalyst for the formalisation of the Council decision and the formation of
Eurojust in February 2002. Months after its establishment in June 2002,
cooperation and contacts were developed between Eurojust and the US
authorities at a US-EU Summit (Wirght 2006, p. 295), and since April
2003, Eurojust has been located in The Hague, next to Europol, with
which it cooperates closely.

To fulfil its mandate, Eurojust works in several ways: it facilitates cross-
border mutual legal assistance, including Member States support of Europol
and the EU Police Chiefs Task Force; it encourages the formation of Joint
Investigation Teams (JITs) and the sharing and exchange of information
concerning such transnational criminal investigations; and it supports the
implementation of the European Arrest Warrant (EAW), seeking to facilitate
extradition processes between Member States. However concerns regarding
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Eurojust have previously been raised in relation to its data protection, liaison,
and relationship with other EU organisations, particularly Europol, and in its
wider accountability and oversight.

European Arrest Warrant

One of the tools supported by Eurojust is the European Arrest Warrant (EAW) or
“Euro-warrant”, which was initiated in order to replace previously existing bilateral
extradition agreements between Member States. Although already in discussion
prior to the 9/11 attacks, the EAWwas adopted by theCouncil of the EUon 13th
June 2002 and supported by a Framework Decision. Designed to be valid
throughout all Member States of the European Union, it can however only be
issued for offences carrying amaximum penalty of 12months ormore in prison, or
in relation to individuals who have already been sentenced to a minimum of four
months imprisonment. Thus, while the EAW has not been specifically introduced
to counter terrorism, rather being intended to speed up the extradition process and
reduce the amount of bureaucracy associated with the process, “it is highly relevant
to judicial counterterrorism cooperation once linked to the Council Framework
Decision on Combating Terrorism” (Zimmerman 2006, p. 131).

Since it was first fully initiated in January 2004, the use of the EAW has steadily
risen; however, it contains several innovative legal developments which have led to
concerns and legal resistance in a number of Member States. Controversially, the
EAW dispenses with the concept of “dual criminality” or double criminal liability,
where the crime has to be a criminal offence in both the state requesting the
extradition and in the country where the extradition is being requested from.
Additionally, the binding nature of the EAW has led to legal challenges in some
States to extradition requests for their nationals, notably in Germany, where in
2005 the German Constitutional Court declared the EAW unconstitutional as it
pertained to German citizens. The Court held that the EAW failed to respect
particular fundamental rights of German citizens. Finally, under the EAW, the
previously used argument of a “politically motivated offence” can no longer be
cited as a reason to refuse extradition (Gregory 2005, p. 114). As a result, a number
of Member States, legal bodies, and human rights groups have raised concerns at
the powers contained in the EAW and the associated lack of control and
accountability.

Joint Investigation Teams (JITS)

Another legal tool supported by both Europol and Eurojust is the forma-
tion of Joint Investigation Teams (JIT). Europol states that “A Joint
Investigation Team (JIT) is an investigation team set up for a fixed period,
based on an agreement between two or more EU Member States and/or
competent authorities, for a specific purpose. Non EU Member States may
participate in a JIT with the agreement of all other parties”. These JITs
stemmed from the Tampere meeting conclusions in October 1999,
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ultimately leading to Article 13 of the 2000 EU Convention on Mutual
Legal Assistance (MLA). Such teams comprise specialist police officers and
magistrates seconded for the particular investigation, along with represen-
tatives of Europol and Eurojust. While the team will conduct its investiga-
tions in accordance with the laws of the Member State they are operating
in, members of a joint investigation team working in a member state other
than their own are regarded as seconded to the national authorities, and
may be entrusted to undertake certain investigative measures and be present
when investigative measures take place with the consent of their hosts.

Though JITs were initially established prior to the events of 9/11 and are
authorised to carry out criminal investigations into other serious offences (such
as drug trafficking and human smuggling) as well as terrorism, the draft
Framework Decision by Belgium, Spain, France, and the United Kingdom
on JITs was framed on 19th September 2001, barely a week after the attacks
in New York and Washington. Consequently, a major driver behind the for-
mation of the EU JITs was to coordinate current investigations into terrorism
that are linked in any way. However, as with many of the structures and tools of
the EU’s counter-terrorism, the Teams are very reliant on the legal and
material support of individual Member States and the level of formation and
use of JITS remains very low (Gualtieri 2007). A number of factors may explain
this situation. There are clearly concerns in a number of Member States at the
sharing of potentially sensitive information and intelligence amongst such
Teams containing “Second Country” nationals, while other countries have
legal or constitutional barriers to foreign investigators working on national
cases. Concerns have also been raised at the lack of scrutiny, over-watch, and
data protection in the frameworks and agreements behind the formation of
such Teams. Lastly, concerns have been raised at the potential involvement of
“Third Countries” from outside the EU in such teams, in particular the United
States (Zimmerman 2006, p. 132).

EU Definition of Terrorism, List of Terrorist Organisations,
and Terrorist Financing

While various proposals and tools concerning the freezing of assets of
individuals and groups involved in organised crime and terrorism had
been discussed by the EU prior to 2001, following the 9/11 attacks, the
EU took further actions to counter terrorist financing, predominantly
strengthening existing measures, while introducing formal definitions of
terrorism. With the adoption of United Nations Security Council
Resolution 1373, on 28th September 2001, requiring all members to freeze
the assets of designated terrorist individuals and organisations, the EU
responded by complementing and supporting its enactment amongst EU
Member States. The EU additionally strengthened various directives and
regulations aimed at countering money laundering.
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As part of the Framework Decision on Combating Terrorism introduced on
13th June 2002, Article 1 provided a formal definition of “terrorist acts”: “as
offences under national law, which given their nature or context, may seriously
damage a country or an international organisation, where committed with the
aim of seriously intimidating a population or unduly compelling a Government
or international organisation to perform or abstain from performing any act, or
seriously destabilising or destroying the fundamental political, constitutional,
economic or social structures of a country or an international organisation”.
The Article also defined a “terrorist group” as: “A structured group of more
than two persons, established over a period of time and acting in concert to
commit terrorist offences . . . structured group shall mean a group that is not
randomly formed for the immediate commission of an offence and that does
not need to have formally defined roles for its members, continuity of its
membership or a developed structure”. Based on these definitions, the EU
further expanded and developed a list of proscribed terrorist individuals and
organisations, whose assets and funds were to be frozen.

Office of the Coordinator of Counter-Terrorism (CTC)

In the immediate aftermath of the 3/11 Attacks on Madrid railway network in
2004 attacks on the Madrid rail network, the European Council appointed Gjies
de Vries, a former Netherlands Minister, as the first incumbent of the newly
created Office of the Coordinator for Counter-Terrorism (CTC), within the
Council of the European Union (Skrine 2012). The Office carried three primary
roles: to analyse the work on counter-terrorism that had been completed so far
and see how it could be done in a more efficient manner; to complete prepara-
tory work, so that ministers of the interior can have as much information as
possible to make serious decisions when they meet in the Council; and to make
sure that every country, once a decision has been made collectively by the
European Union, implements it at the national level. In 2007, when the current
CTC, Gilles de Kerchove of Belgium, took over the role, there was a press release
with an updated and expanded list of the Coordinator’s functions, which were:
to coordinate the work of the Council of the EU in the field of counter-
terrorism; to maintain an overview of all the instruments at the EU’s disposal;
to closely monitor the implementation of the EU counter-terrorism strategy;
and to ensure that the EU plays an active role in the fight against terrorism.

Despite these various roles and responsibilities, it has been argued that
the powers of the Coordinator of Counter-Terrorism are too weak to
effectively coordinate and properly harness the various EU counter-terror-
ism tools and structures previously outlined. Arguably, this is due to initial
hostility to the role raised by a number of Member States and the issues of
national sovereignty, independent interests, separate legal regimes and the
sharing of sensitive intelligence previously discussed. Indeed Zimmerman
goes so far as to argue that to be truly effective in developing a strong
multilateral counter-terrorism capability, the role of EU Coordinator of
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Counter-Terrorism “would have to be given the same powers on the Union
level that interior ministers have at their disposal in the member states”
(Zimmerman 2006, p. 133).

EU POLITICAL FRAMEWORKS IN COUNTER-TERRORISM

EU Counter-Terrorism Plan of Action 2001

During the so called “Month of Transformation”, following the 9/11 attacks,
between September and October 2001, the EU responded by introducing an
“EU Plan of Action on Combating Terrorism”. As such, the “September 11th
events have generated tremendous political impetus, which ( . . . ) augmented the
EU’s capacity to act as a single unit on the international stage.” (Bures 2006,
p. 72). This is perhaps one of the most significant counter-terrorist frameworks
introduced by the EU, providing “both an inventory of counterterrorism mea-
sures, activities and instruments of the Union, as well as a platform for a progress-
review-process, with special reference to the outlined measures’ implementation
on the part of the member states” (Bures 2006, p. 66).

Critically, this introduced and/or strengthened a large range of counter-
terrorist measures falling under seven main areas, leading on to the ‘EU
Framework Decision of 13th June 2002 on Combating Terrorism. A number
of the specific measures which fall under these areas have already been discussed
in greater detail:

• Police and Judicial Cooperation: An increased counter-terrorist man-
date for Europol, the formation of Eurojust, the establishment of the
European Arrest warrant (EAW), the use of Joint Investigation Teams
(JIT) and the enhancement of police and intelligence cooperation
through such bodies as the Police Working Group on Terrorism (PWGT)

• Standardisation and Tightening of EU Airport Security: The
Commission made a legislative proposal to bring EU aviation security
under its regulatory umbrella in a common EU aviation security regime.

• Cooperation & Measures to Counter Terrorist Financing: Including
supporting United Nations (UN) Resolution 1373 freezing the assets
and funds of individuals and groups involved in terrorist activity, the
expansion of a list of terrorist individuals and organisations whose funds
were “designated” to be frozen by Member States and the strengthening
of money laundering regulations.

• Preparedness to Counter Non-Conventional Terrorist Attacks: The
sharing of scientific expertise, medical capabilities, and command and
control mechanisms for responding to terrorism involving Chemical,
Biological Radiological or Nuclear (CBRN) attacks.

• Diplomatic Activity: An intensification of EU diplomatic activity to
counter terrorism, not just between Member States, but also with acces-
sion states and Russia in Eastern Europe, countries in the Middle East and
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Central Asia. The EU also increased diplomatic activity with other inter-
national bodies such as the UN, the North Atlantic Treaty Organisation
(NATO), the G8 Countries and the Organisation for Security and
Cooperation in Europe (OSCE) (Bossong 2013).

• Humanitarian Aid: The pledging and delivering of humanitarian aid to
assist communities in relevant conflict zones, in particular Afghanistan.

• Support for “Third Countries”: In the immediate aftermath of the
9/11 attacks, the EU strengthened its relations with the United States.
Europol signed a strategic cooperation agreement on 16th December
2001, and a joint EU/US summit on counter-terrorism was held in June
2002. These led to an exchange of liaison officers between Europol, the
FBI, and other US law enforcement agencies. More controversially,
there has been the sharing of information and intelligence files (Gregory
2005, p. 115). The EU also sought to strengthen counter-terrorist
cooperation by providing expertise and technical support to such coun-
tries as Indonesia, Pakistan, and the Philippines, while incorporating
counter-terrorism clauses in agreements with Chile, Algeria, Egypt, and
Lebanon (Wrights 2006, p. 196). As Gregory has pointed out, this led to
concerns regarding both the respect of human rights and the rule of law,
as well as issues regarding the sharing of sensitive intelligence (Gregory
2005, p. 113).

However, as previously discussed, the effectiveness of most of these measures is
dependent on the compliance and support of the individual Member States,
since the EU does not have the executive powers to become a supra-national
organisation and enforce their adoption. Consequently, in the aftermath of the
Madrid 3/11 rail bombings in 2004, when the implementation of these
various measures was reviewed, it was found that progress was slow or non-
existent in a number of Member States.

EU Counter-Terrorism Strategy 2005

In December 2005 the Council adopted the EU Counter-Terrorism Strategy,
which was designed to build on the measures originally outlined during the
March 2004 European Council. This had been held during the month follow-
ing the 3/11 Madrid train bombings, while the EU Counter-Terrorism
Strategy itself followed the 7/7 attacks in London. The Strategy states that
the EU will seek to “combat terrorism globally while respecting human rights,
and to make Europe safer, allowing its citizens to live in an area of freedom,
security and justice” (Council of the European Union 2005). The various
associated policies are grouped under four broad strands of “Prevent”,
“Protect”, “Pursue”, and “Respond”:

• Prevent: “To prevent people turning to terrorism by tackling the factors
or root causes which can lead to radicalisation and recruitment, in Europe
and internationally”
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• Protect: “To protect citizens and infrastructure and reduce our vulner-
ability to attack, including through improved security of borders, trans-
port and critical infrastructure”

• Pursue: “To pursue and investigate terrorists across our borders and
globally, to impede planning travel and communications; to disrupt sup-
port networks; to cut off funding and access to attack materials, and bring
terrorists to justice”

• Respond: “To prepare ourselves, in the spirit of solidarity, to manage and
minimise the consequences of a terrorist attack, by improving capabilities
to deal with: the aftermath; the co-ordination of the response; and the
needs of victims”

While the EU Counter-Terrorism Strategy acknowledges that Member States
have the primary responsibility for combating terrorism, it argues that the EU
can add value in four main “cross cutting” contributions, through: strengthen-
ing national capabilities; facilitating European cooperation; developing collec-
tive capability; and promoting international partnership.

EU STRATEGY FOR COMBATING RADICALISATION

AND RECRUITMENT TO TERRORISM 2005
The EU Strategy for Combating Radicalisation and Recruitment to Terrorism
(SCRRT) appeals on European unity and the transnational character of terrorism
and violent extremism, emphasizing that “terrorism is a threat to all states and all
peoples.” The EU must therefore develop efficient tools to tackle potential
targets and manage consequences of radicalization. The Strategy warns that –
while extremism is not limited to only one ideology – Al Qaeda, which has
developed into a brand representing a form of struggle, tactics, and ideology
rather than a coherent organisation, has become the main threat. Acknowledging
the importance of winning hearts and minds when fighting often ideologically
based radicals, the SCRRT stresses that “engagement of the public” is crucial for
defeating the threat – however unspecified the character of an end victory
remains. In particular, three areas of EU focus under the SCRRT are elaborated:
(1)Disrupting the activities of the networks and individuals who draw people into
terrorism; (2) Ensuring that voices ofmoderation prevail; (3) Promoting security,
justice, democracy, and opportunity for all.

The first aspect, disruption, focuses primarily on the means of communication
(especially Internet and modern technologies) serving for training, information
sharing, and post-attack justification. Given the particularly extensive use of social
networks and multimedia platforms by the Islamic State of Iraq and Greater Syria
(ISIS), an extreme Sunni terrorist network that has risen to prominence in the
second half of 2014, the SCRRT’s language from 2005 appears to be more
urgent than ever. In terms of means, the EU declares its desire to focus on
enhancing legal frameworks for prevention of radicalisation, as well as strength-
ening technical assistance to, and national expertise of Member States.
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The cornerstone of the second pillar of the Strategy is the establishment
of an engaging dialogue with moderate forces, particularly those that
“reject the distorted version of Islam”. Here again, the focus on Islamic
radicalism, which characterizes the SCRRT, can be clearly felt. A second
part of the efforts to strengthen moderate voices should aim at explaining
EU policies to external societies and, in the spirit of “soft power”, devel-
oping a non-emotive lexicon for discussing sensitive issues of radicalism and
terrorism.

Thirdly, in promoting its core values of democracy, justice and free oppor-
tunity, the SCRRT wishes to address challenges posed by autocratic govern-
ance, unmanaged modernisation, poor economic development, inadequate
education, and domestic strife. These are perceived as “conditions in society
which may create environments in which people become more easily radica-
lised”, hence they should be central to the EU’s external counter-radicalisation
activities. Within the Union itself, fostering inter-cultural dialogue and inte-
gration, while simultaneously targeting discrimination and inequality, are seen
as priorities.

While identifying key steps and recommendations to be taken, the Strategy
recognizes that these should be taken at national, regional, and local levels. As
such, it rather provides guidance for Member States and serves as a declaration
of commitment, rather than a doctrine to be implemented unequivocally.
States have not always implemented all measures in full, as willingness and
interpretation have varied (Bures 2006).

EU ACTION PLAN ON COMBATING TERRORISM 2011
The EU Action Plan on Combating Terrorism (APCT) builds on the four
key aforementioned underlying pillars of the EU Counter-terrorism strat-
egy: (1) Prevent; (2) protect; (3) pursue; (4) respond. Furthermore, the
APCT adds an increased emphasis on international cooperation in the fight
against terrorism.

The first “Prevention pillar” to a large extent builds on the SCRRT in
order to fight radicalisation and recruitment to extremist and/or terrorist
groups. A third-party engagement, particularly with the United States, in
sharing intelligence and practices has proven crucial for both the EU and its
Member States. Successful national-level initiatives, such as the UK work
with media outlets, the Spanish imam-training work, or the Danish de-
radicalization procedures, often inspire activities later also taken by other
EU Members.

In combating online radicalisation, the EU had initiated (through Europol) the
Check the Web (CTW) work stream project where Member States work to
strengthen the monitoring of militant Islamic websites. The CTW has gradually
developed into an EU-wide point of reference for listing Islamist extremist web-
sites, providing information on Islamist extremist propaganda material found on
the Internet. Building on theUnitedKingdom’s experiencewith a “BritishMuslim
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media network”, composed of civil society leaders capable of reaching wider
audiences with counter-radicalization agenda, the EU wishes to expand the
model across the Union. In addition, the European Network of Experts on
Radicalisation (ENER), established in 2008, serves as a provider of expertise to
which the Member States can turn for advice and recommendations. In terms of
prevention, therefore, the EU strives to benefit from its supranational character,
bringing parties together and facilitating exchange of knowledge, information, and
practices.

Second, the EU has set a goal to enhance protection of citizens, as well as
infrastructure security, particularly through the means of enhanced border control
and improved transport security. In this respect, the Schengen Information
System and the Visa Information Systems represent key elements. Regulatory
committees for maritime and aviation security (MASEC, AVSEC) have worked
closely with experts from Member States to increase security of transport. EU’s
field activity in this respect is centred at the coast of Somalia through the EU
NAVFORmission, supported by the EuropeanMaritime Safety Agency (EMSA).

Aviation security remains a central issue for EU–US cooperation (expressed
primarily through the Toledo Statement from January 2010). As a result a series
of measures has been developed and implemented; these include body scanners,
limitations on the carriage of liquids, pre-departure information sharing, and on-
board flight protection. To establish further strategic objectives and shared
standards, the EU has worked closely on inter-organizational level with the
International Civil Aviation Organization (ICAO). The partnership has focused
on promoting innovation, sharing of information, mutual recognition of security
processes, and improvement in human factors. As regards land transport security,
the so-called Stockholm Programme calls for greater attention to potential
targets such as urban mass transit and high-speed rail networks.

The security of explosives has also received a lot of attention, a trend
reflected in the EU Action Plan on Enhancing the Security of Explosives
which concerns all Member States. The System allows immediate information
exchange on incidents involving theft, disappearance, or lack of control of
explosives, detonators, precursors, and CBRN substances and/or weapons, in
case of a potential terrorist use. To complement these instruments, the
European Bomb Data System (EBDS) – administered by Europol – since
2010 compiles data on incidents related to explosives, IEDs, improvised
incendiary devices (IIDs) and CBRN substances. Europol also operates as the
permanent secretariat of the European Explosive Ordnance Disposal (EOD)
Network, a platform which provides training for national administrations on
EOD-related topics. Additional security measures and safeguards have targeted
production of explosives, their distribution, and stockpiling. The EU has also
considerably expanded its focus on cybersecurity aspects through a series of
initiatives that are, however, beyond the scope of this chapter. The third group
of EU counter-terrorism activities focuses on pursuing; this pillar includes not
only acts of terrorism per se, but also public provocation to commit a terrorist
offence, recruitment and training for terrorism.
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The openness of the Schengen Area, while posing many security challenges,
gives the opportunity to more effectively exchange data on suspicious indivi-
duals. The rather controversial Passenger Name Records, as well as the
Financial Messaging Data, are designed to serve this purpose and facilitate
data exchange among Member States. The full extent of the proposed mea-
sures has still been under negotiation at the start of 2015. The Terrorist
Finance Tracking Programme, on the other hand, entered into force in 2010
and allows for sharing data regarding bank operations between EU operators
and the US Treasury. This instrument targets the significantly complicated
financing of terrorism-related activities in the EU. Moreover, the Union closely
collaborates with the Financial Action Task Force (FATF), an organization
focusing on measures to tackle money laundering and terrorist financing
techniques along with appropriate counter-measures.

Finally, as “100% security cannot be guaranteed”, the EU aims at enhancing
response capabilities through coordinated response, joint action and solidarity
between Member States. The Civil Protection Mechanism, fostering cooperation
among national civil protection authorities across thirty-one European states (in
addition to EU members, Iceland, Norway, and the former Yugoslav Republic of
Macedonia participate), is themost visible response instrument in the EU’s toolkit.
The operational hub of the Mechanism is the Emergency Response Coordination
Centre (ERCC) which monitors emergencies around the globe 24/7, and coor-
dinates the response of the participating countries in case of a crisis.

In addition, the Union organizes commemorative events in order to
increase awareness and acuteness of the problem of terrorism among EU
citizens. Communication between national experts, as well as exchange of
practices, training methods, and experience is facilitated by the EU, such as
the European Experts Network on Terrorism (EENeT).

The multilateral aspect of EU counter-terrorism efforts is reflected in its out-
reach to third partners. Still, the relationship with the US remains of vital
importance to the EU’s security, stretching from developing counter-terrorism
measures to cooperation in law enforcement. India, Turkey, and Saudi Arabia also
represent important strategic partners for several of the critical tasks on the EU
counter-terrorism agenda. As regards target countries – states where terrorism it
to be tackled on the ground through the EU’s resources and instruments – five
countries emerged as key at the time of the publication of the Strategy: Algeria,
Morocco, Yemen, Pakistan, and Indonesia. Since then, Iraq, Mali, Libya, as well
as other states have arguably expanded the portfolio, requiring the EU to be ever
more active and present in combating terrorism (Wennerholm et al. 2010).

CONCLUSION

The chapter demonstrates that the EU has become an important counter-terror-
ism actor; however clearly, the EU’s reach does not cover all aspects of the
present-day counter-terrorism agenda. Nevertheless, despite relying on the
input, support, and expertise of individual Member States, the Union’s
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transnational character, producing multilateral solutions, has proved particularly
valuable in combating the asymmetric, fluid, stateless, and evolving threat of
terrorism.

With globalization and mitigation of the protective role of national bound-
aries – in the EU Schengen space more than elsewhere – threats to one have
often become threats to all. Both, home-grown and external terrorists and
extremists, largely independent of a state and capable of flexible adjustments to
the international environment, benefit from the globalized context. Targeting
drivers of radicalization, monitoring movement of extremists, tracking mone-
tary flows and trade with weapons and explosives, increasing travel security, and
protecting transnational critical infrastructure can hardly be achieved effectively
solely at a nation-state level. Therefore, the EU represents an optimal platform
for many, particularly non-military, often bureaucratic and technical measures
to be developed. Through various institutions and expert groups, lessons can
be compared and learned, practices coordinated.

The terrorist attacks of the 2000s inspired the development and or expansion
of numerous instruments, ranging from the European Arrest Warrant to Joint
Investigation Teams and intelligence sharing to the Office of the Coordinator of
Counter-Terrorism. Not only have EU Member States started to perceive the
EU as an important actor in counter-terrorism, many leading world countries, in
particular the United States, as well as numerous intergovernmental organiza-
tions, have initiated extensive counter-terrorism collaboration with the Union.

While the EU has not taken over the counter-terrorism portfolio from its
Member States, its activities provide an important complement – and in many
respects a driving force – for individual state’s activities. Consequently, the
steady expansion of institutions and instruments to combat terrorism on the
transnational level has increased security of the EU area.
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CHAPTER 14

The Practice of Counterterrorism in the United
Kingdom and its Sociopolitical Effects

Valentina Bartolucci and Joshua Skoczylis

INTRODUCTION

Unlike many other countries, over the past centuries the UK has experienced
and responded to various forms of terrorism. The British experience is varied
and goes back to the bygone era of the British Empire, where military inter-
ventions were common as was the use of force and torture in its colonies and
territories such as Palestine, Kenya, Malaysia, Cyprus and Aden, to the experi-
ences arising out of the intermittent ‘campaigns of terrorism in Ireland’ over a
period of more than three centuries’ and to jihadism terrorism. Since the 1990s
Britain has also been an exporter of jihadi terrorism (Clark 2007) and a target
of terrorism as well. Emblematic in this sense is the devastating attack that took
place in London on July 7, 2005.

Current UK CT law and policies operates within a legal framework that has its
starting point in the Terrorism Act 2000 (TA 2000). This Act, reflecting the 1998
ceasefire agreement in Northern Ireland, is the starting point for understanding
the current CT strategy that is meant to provide a permanent legal framework.
The provisions of this Act have been amended following the landmark events
of September 11, 2001, in the aftermath of which additional legislation was
approved, focusing on threats from foreign nationals. As early as 2002, however,
the UK started to develop a more comprehensive CT strategy. Following the
July 2005 bombings in London, new measures were designed to respond to the
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growing involvement of British citizens in jihadist terrorism (Walker 2011). On
February 12, 2015, the Counter-Terrorism and Security Act 2015 (CTSA)
received Royal Assent. The Act introduced new powers – in particular, it enables
the seizure and retention of the passport of a person suspected of leaving the UK
for the purpose of a terrorism-related activity outside the country, as well as the
temporary exclusion, for up to two years, of individuals from the UK if they are
believed to be involved in terrorism-related activity outside the country.
Furthermore, the CTSA also imposes new duties, on institutions such as univer-
sities and the NHS to engage with the Prevent agenda and report instances of
perceived radicalization and extremism to the authorities, in an attempt to curb
the radicalization of mainly British Muslims. That said, in the recently published
counter-extremism strategy, the government claims that it will aim to tackle all
forms of extremism including neo-Nazism (HM Government 2015a, 2015b).

This chapter aims to provide a critical overview of the UK’s contemporary
CT strategy, highlighting its main strengths as well as its shortcomings, and
devoting particular attention also to the effects of UK CT on the wider society.
The first section of the chapter contains a reflection on the scale of the
terrorism threat in the country as well as on the challenge it may pose in
the future. The second section focuses on CONTEST, the CT strategy that
the UK has designed to deal with the issue. The third section investigates the
sociopolitical effects of these policies on ‘suspect’ communities and indivi-
duals. The chapter ends by identifying what lessons can be learned from
evolving understandings of and responses to national and international security
threats of a country that is both a target of terrorism but also as an exporter of
terrorism.

TERRORISM IN THE UK
The UK has an extensive experience of terrorism on its soil. From the 1970s
to the 1990s, the country suffered a great number of deadly attacks that
resulted in 3,075 people being killed in attacks related to the Northern
Ireland conflict (Sutton Index of Deaths). For twenty-eight years (1969–
1997), the UK suffered from a long and sustained terrorist campaign by
the Irish Republican Army (IRA). Since the late 1960s, the IRA has killed
approximately 1,800 people, including about 650 civilians (Gregory 2010).
One of its major attacks was the July 1972 bombing spree known as Bloody
Friday, when twenty-two bombs exploded in seventy-five minutes in down-
town Belfast, resulting in 9 people being killed and 130 injured. While most
of the attention was on targets in Northern Ireland, mainland Great Britain
also experienced several attacks as a propaganda boost to supporters, starting
with the Aldershot bombing on February 22, 1972 in which seven people
died by the Official IRA. On March 8, 1973, the Provisional IRA (eclipsing
the Official) carried out one of its most infamous operations consisting in a
multiple attack with four car bombs in London: two bombs were defused
but the other two exploded and killed one person and injured 180 people.
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In February 1974, 11 people were killed on a coach by a bomb planted by
an IRA unit. In November 1974 another devastating attack took place
in a Birmingham pub resulting in 21 people being killed and 182 injured.
In 1993, the IRA detonated the Warrington bomb which killed a three-
year-old and a 12-year-old. The Provisional IRA has been on ceasefire
since 1997.

From 1995 to 2001, there were no jihadist attacks in the UK, although
the threat slowly intensified. The year 2005 saw a devastating attack that
became known as ‘7/7ʹ: on July 7 a series of coordinated attacks hit the
transport system in central London resulting in 52 people being killed and
more than 770 injured. In the following years, a series of smaller incidents
occurred, worth mentioning is the year 2007 at the beginning of which
seven letter bombs were sent to various companies and agencies, causing
small injuries, as well as the Glasgow International Airport attack in June
2007. In May 2013 Lee Rigby, a British soldier was killed by Michael
Adebolajo and Michael Adebowale. This attack led to the formation of
the government’s Extremism Task Force which published its report and
recommendations in 2013 (HM Government 2013). Immediately after the
event, members of the British service were advised not to wear military
uniforms in public, and an additional 1,200 police officers were deployed
across the city to prevent acts of revenge against British Muslims (Al Jazeera
2014). As outlined by a Tell MAMA report, there has been a backlash
against Muslim communities and there has been a marked increase in
islamophobic attacks across the UK (Awan and Zempi 2015). In 2014 there
were no successful terrorist attacks in the UK, yet such a year was nevertheless
an exceptionally challenging period for CT. Mainly as a result of developments
in Syria and Iraq, where the Islamic State of Iraq and the Levant (ISIL) has
emerged as one of the most violent terrorist groups currently operating, the
Joint Terrorism Analysis Center raised the threat level from substantial to
severe, meaning that a terrorist attack in the UK is now considered to be
highly likely (M15 2014). Linked to the Woolwich attack, Brusthom Ziamani
was found guilty of preparing a terrorist attack on February 2015. Following
the arrest, he said he intended to attack and kill soldiers and that he was
inspired by a ‘legend’ – Michael Adebolajo.

Currently, the principal terrorist threat to the UK comes from jihadist
terrorism. Great sources of concern also come from the increasing number of
new converts to Islam of British origin that are more and more attracted to
jihadist groups and, connected to this, the risk posed by UK foreign fighters
that would return to the UK after combating for terrorist organizations all
around the world. Although prominent, jihadist terrorism is not the only
threat faced by the country. In February 2014, there were several attempted
postal attacks by Dissident Republicans on army recruitment centres in
England. Although low, there is also a threat from far right terrorism across
the country. Over the last decade there have also been a series of aborted
terrorist attacks (HM Government 2015a, 2015b).
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UK CT: THE CONTEST STRATEGY

This section aims to provide a critical overview of the UK’s contemporary CT
strategy – CONTEST. The UK has a long history of developing terrorism and
CT legislation (Walker 2009; Vaughan and Kilcommins 2007). Over the last
decade a draft of legislation has been approved introducing, among other
powers, precautionary measures of ‘anticipatory risks’ to help reducing the
occurrence of possible future attacks. Following the September 11, 2001 attacks
in the US, there has been a move towards an emphasis on anticipatory risk and
the proactive countering of terrorism, which goes beyond the traditional law
enforcement agencies and security services (Walker 2005). First conceived in
2002 the CONTEST strategy, which is the UK’s national CT strategy, is much
more comprehensive than previous strategies. The strategy unites various aspects
relating to CT also known as the four Ps: Pursue (which deals with detection,
investigation, and disruption of terrorist threats and attacks), Prevent (which is
concerned with preventing people being drawn into terrorism or supporting
terrorism or violent extremism as well as with responding to the ideologies of
terrorism), Protect (which deals with the protection of critical infrastructures and
crowded places, with strengthening border security and reducing the vulnerabil-
ity of the transport network) and Prepare (which is concerned with improving
the ability of the emergency service in case of an attack). Within CONTEST
much focus is on the first two Ps with an emphasis on pre-emption to reduce the
risk of terrorism because the risks of mass causalities are seen as unacceptable
(Suskind 2006; Walker 2005). First conceived in 2002 and launched in 2003,
the strategy aimed ‘to reduce the risk to the UK and our interest overseas, so
that people can go about their lives, freely and with confidence’ (HM
Government 2009, p. 5). The first version was classified and overseen by
the Cabinet Office. In 2006 a partly declassified version was published (HM
Government 2006), and the responsibility of CONTEST shifted to the newly
formed Office of Security and Counter-Terrorism (OSCT) situated within
the Home Office. In 2009 a fuller version was released and the Coalition
Government published a further revised version in 2011 (HM Government
2009, 2011a). There are, however, aspects of it which remain classified. One
of the most striking differences between the 2006 version and the 2009 and
2011 versions is the depth of the explanatory material provided around the
four Ps (Gregory 2009; Skoczylis 2015).

Controversies surrounding Britain’s involvement in the US-led war on
terror has left deep political scars which continue to resonate (Kettell 2011).
Despite the UK’s military involvement in the US-led ‘war on terror’, the New
Labour government did not subscribe to its rhetoric (Walker 2009, p. 5).
Walker stated that

The UK government has rejected even the terminology of the war on terror and
claims instead that prosecution is – first, second and third – the government’s
preferred approach when dealing with suspected terrorists (2009: 5).
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Former Foreign Secretary David Miliband further argued that ‘the phrase
gives a false idea of a unified global enemy and encourages a primarily military
reply’ (2009).

CONTEST is undoubtedly more comprehensive than previous CT strategies.
Skoczylis (2015) argues that the strategy should be regarded as innovative for two
reasons: (1) it brings together in a consolidated and comprehensive format the
different aspects of CT, and (2) it broadens the scope of CT by including preven-
tion. The Home Affairs Committee underlined that the four Ps, and Prevent in
particular, are ‘not solely the function of a CT strategy, but in fact must be
regarded as a part of a much wider approach to attitudes and attitudinal change’
(Home Affairs Select Committee 2012). CONTEST widens the traditional
boundaries of the criminal justice system and moves away from a purely police
focused response to terrorism through, for example, the proliferation of precursor
offenses and the inclusion of Prevent (Walker 2009). This innovation (in particular,
the inclusion of Prevent) has, however, caused tensions within CONTEST and in
particular between Pursue and Prevent. These tensions relate to the performance-
orientated facets of a policy which encourage cooperation and a multi-agency
approach to CT. There are also tensions between national and local priorities.
Apart from inter-institutional antagonism, tensions have also arisen between pol-
icymakers, senior management and front-line staff in regards to policy formation,
delivery and expected impact of the policy on local communities (Skoczylis 2015).

Within CONTEST there is a recognition that CT must go beyond pursuing
and punishing those involved in terrorism-related activity as this is no longer
sufficient to counter the threat of terrorism within the nation. The strategy relies
on partnerships between the authorities, the private and voluntary sectors, and
local communities, and depends ‘on openness and trust, both of which depend
upon accurate communications about the threat and responses’ (HMG 2009,
p. 53). Each work-stream has a vital, but distinct, role to play within CONTEST.
Its ultimate test of success or failure is whether it can maintain public support
while respecting fundamental rights and the rule of law upon which legitimacy
and consensus cohere. The overall aim of the four Ps is not victory but to ‘reduce
the risk from international terrorism, so that people can go about their daily lives
freely and with confidence’ (HM Government 2009, p. 5).

Pursue

Pursue relates to the criminal justice and security services aspects of CT. Its
purpose is to stop terrorist attacks through the detection and investigation of
threats ‘at the earliest possible stage, disrupting terrorist activity before it can
endanger the public and wherever possible prosecute those responsible’ (HM
Government 2011b, p. 45). Pre-emption is at the very heart of Pursue and as such
it includes elements of secondary prevention (Zedner 2009). According to
Zedner, there is the possibility that such an approach forestalls ‘risk, [and]
competes with and even takes precedence over responding to wrongs done’
(2007, p. 262). Under Pursue, prevention takes the form of a legislation that
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criminalizes any behaviour which is perceived to be dangerous and supportive of
terrorism. In many respects this approach is similar to New Labour’s approach to
anti-social behaviour – criminalizing incivilities to prevent criminality or, in this
case, more serious terror-related activities in the future (Crawford 2011). Such an
approach, however, ignores broader environmental, social and individual factors
(McCulloch and Pickering 2009). Several police operations and executive mea-
sures, such as the imposition of Control Orders have allowed the police and
security services to identity, monitor and disrupt potential terrorist plots (Omand
2010; Ratcliffe 2008; Staniforth 2013). Control Orders are a legal measure that
was introduced under 2005 anti-terrorism legislation to put individuals whom the
authorities suspect having terrorist connection or sympathies under close super-
vision (for some, similar to house arrest). These orders were introduced as a
corrective to previous systems of detaining foreign suspects of terrorism without
trial, after that the Law Lords had declared that the previous system breached
human rights. Control orders imposed restrictions such as ‘curfews of up to 16
hours, confinement within a geographical boundary, tagging, financial reporting
requirements and restrictions on association and communication’ and even ‘invo-
luntary relocation to a different town or city in the UK’ (Anderson 2012). The
independent reviewer of terrorism legislation, David Anderson QC, described the
orders as being ‘towards the more repressive end of the spectrum of measures
operated by comparable western democracies’ (The Guardian 2012). Control
Orders operated between 2005 and 2011 and were replaced by the Terrorism
Prevention and Investigation Measures (TPIMs) out of civil liberties concerns.
Both systems helped facilitating control on individuals perceived to be involved in
terrorism and considered to be a threat to UK security, where the State is unable
or unwilling to prosecute (Walker 2009; Walker and Horne 2012).

Pursue measures also include data mining, port controls and stop-and-search
powers (Walker and Rehman 2011). Gregory points out that such measures can
be, and are indeed, used to bypass criminal justice processes and in particular trial
proceedings (2009). These non-prosecution options are deemed necessary,
allowing the police and the security services to disrupt ongoing terror plot on
the basis of intelligence operations rather than evidences to be used in judicial
proceedings. It is worth noting that evidence used in judicial proceedings and
intelligence are not synonymous, with the latter often being inadmissible in court
(Clark 2007; HM Government 2011a). At this purpose, the government has
introduced closed hearings in order to ‘improve’ judicial proceedings so that
there are able to share sensitive and secret material with the judiciary to ‘serve
the interests of both justice and national security’ (HM Government 2011a,
p. 45). These closed sessions are an attempt to overcome tensions between
the protection of the public and the disruption of terror plots.

Many of the executive measures and laws pertaining to non-disclosure have
been criticized for their austerity, disregard of the due process of law, and their
potential to discriminate and alienate (Thiel 2009). Within Pursue there are
attempts at combing effective intelligence-led policing with democratic
accountability (Todd and Bloch 2003). This is something positive as
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responsibility and accountability provide two moral cornerstones for public
service in a democracy (Gortner 1991), and there are some attempts within
Pursue to combine effective intelligence gathering with democratic account-
ability (Todd and Bloch 2003). However, it is implausible that justice can be
better served in the context of executive measures. Particularly in times of
emergencies, there needs to be a recognition that security and human rights
are not opposites, and that the latter needs to be protect (Walker 2009; Weir
and Blick 2005).

In particular, there is a danger that insufficient or flawed intelligence based on
information which is vague or even haphazard may lead to police action –

including imprisonment. The Home Affairs Committee points out that the
oversight system for the security services currently in place is not effective and
that the ‘weak nature of the system has an impact upon the credibility of the
agencies accountability, and to the credibility of Parliament itself’ (2014,
p. 101). A certain reluctance to allow courts to review government’s repres-
sive activities can be expected, and therefore governments will seek to limit
the courts’ reviewing powers. Much of the information provided in terrorism
hearings relies on intelligence and the authorities do not want courts second
guessing the decisions made by the security services, minsters or other autho-
rities for fear of compromising intelligence activities and national security
(Hunt 2014).

Prevent

According to the Home Affairs Select Committee, ‘in some ways, the Prevent
strand of CONTEST is the most important, as it aims to strike at the taproot of
extremism’ (Home Affairs Select Committee 2009). Self-starting groups and
lone wolves motivated by fringe movements and extremist ideologies are much
more difficult to detect through the more conventional methods of Pursue (HM
Government 2011a). These groups, however, still pose a significant threat to the
public, having ‘religious extremism [ . . . ] become the most powerful motiva-
tional and ideological basis for groups engaged in terrorist activities’ (Stepanova
2008, p. 5). The London bombings demonstrated that terrorists are not only
immigrants or foreigners, but might be our neighbours (Walker 2008).

The concept of prevention is not entirely new and is routinely applied to
various areas of criminality (Crawford 1997). Briggs points out that com-
munity-based approaches were also a part of the strategy used in the later
years of the Northern Ireland conflict, and brought back to central stage
after the London bombings (2010). There have been various versions of
Prevent. In 2011, the Prevent Review shifted its focus back to its 2003
origins, separating the prevention of extremism from the prevention of
terrorism. Prevent’s revised objectives are to ‘(i) respond to the ideological
challenges of terrorism and the threat we face from those who promote it;
(ii) prevent people from being drawn into terrorism and ensure that they
are given appropriate advice and support; and (iii) work with sectors and
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institutions where there are risks of radicalisation which we need to address’
(HM Government 2011b, p. 7).

Under the earlier New Labour policy, Prevent also attempted to ‘increas[e]
resilience of communities to violent extremism and [address] the grievances
which ideologies exploit’ (HM Government 2009a, p. 80). These two objec-
tives have now been dropped altogether. Since the 2011 Review, tackling
extremism now comes under the remit of the Department for Communities
and Local Government (HM Government 2011b). Despite criticism of the
term ‘violent extremism’, the new term is even more ambiguous, and its links
to British Values within Prevent mean that the term can and has been used for
political purposes, allowing the government to classify any behaviour which
opposes government policy as extreme (Skoczylis 2009). Although it is
acknowledged that far-right extremism can be very damaging, Prevent’s focus
remains on jihadi extremism, as it is perceived as the greater threat to the UK’s
national security (HM Government 2011b).

Prevent is delivered through a multi-agency approach which is led by local
authorities and the police and often based on the already existing Crime and
Safety Partnerships infrastructure, working in close conjunction with the Home
Office. Other private, community and voluntary organizations are often
brought in to deliver a variety of programs (Spalek and Lambert 2008). The
new maxim is ‘communities defeat terrorism’ (Briggs et al. 2006). Various
projects such as the Radical Middle Way brought together authoritative voices
from Islamic scholars, engaging with communities on topics such as Islamic
theology, terrorism and citizenship (Radical Middle Way 2015). Various initia-
tives have been launched under the umbrella of Prevent among which young
peoples’ forums, activities designed to increase citizenship education at schools
and in mosques, the promotion of Islamic studies in higher education, and the
creation of a Muslim board to articulate an understanding of Islam in Britain
(HM Government 2009).

Prevent is meant to act as an early warning system by identifying and
working with those at risk of radicalization (Walker and Rehman 2011).
Under the Coalition Government an ever-increasing number of agencies
and private sector organizations including the Department of Health and
Universities have become involved in delivering Prevent. Since its inception,
the Prevent Review has placed even more emphasis on working with uni-
versities to tackle extremism on campuses, while filling the gap in Islamic
studies (HM Government 2011b). Rather than focusing on preventive
measures in collaboration with Muslim communities, Prevent post 2011
shifted its focus to the improvement of inter-agency information sharing
through the proliferation of agencies involved. The Tackling Extremism
Task-force, set up in the wake of the Woolwich attacks, recommend making
the Channel program central to Prevent. The Channel’s purpose is to
identify individuals at risk of radicalisation and place appropriate interven-
tions in place (Cabinet Office 2013). However, not much is known about
how Channel operates or how successful it has been.
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The revised Prevent policy makes clear that community collaboration would
only occur on the government’s terms and that they would no longer work
with groups, such as the Street Project in East London, which are deemed as
‘extreme’ (Bartlett and Miller 2011). This can have far-reaching consequences,
including the withdrawal of community support for Prevent (Skoczylis 2015).
Despite the severe cut backs to the Prevent budget, there has been a continued
effort to engage Muslim communities and help them deal with the impact of
extremism in their communities. This has happened through contact with
trained community engagement officers and through young Muslim ‘consulta-
tion’ groups, creating the space for individuals to voice their concern and
contribute to policy development (HM Government 2011b). According to
some front-line staff, the Prevent Review is more a political exercise than an
evidence-based improvement (Skoczylis 2015).

Central to Prevent is the support for British values. This raises some con-
cerns about how proportionality is ensured and whether Muslims will be held
to standards that are not expected of others within wider British society (Briggs
2010). Within Prevent there has been a shift from community collaboration
and interventions to a policy that is largely focused on identifying those
vulnerable to extremism and then through Channel putting formal interven-
tions in place, with little community engagement. According to Roach, there is
also the ‘false and extravagant presumption about the ability of harsh criminal
law to stop terrorism’ (2005). Pursue style interventions do serve political,
symbolic and denunciatory functions, but these together with the new Prevent
policy have led to net-widening and the demonizing of trivial behaviour,
behaviour which is often seen as un-British, focusing on Muslim communities
and the creation of a surveillance state, while undermining trust in wider
society and the police (Kundnani 2009; Walker 2011; Walker and Rehamn
2011).

Protect and Prepare

Although Protect and Prepare fall outside the scope of this chapter, it is impor-
tant to briefly summarize them here. Protect is about ‘strengthening our protec-
tion against terrorist attacks’ (HM Government 2011a, p. 6). The purpose of
this work stream is to strengthen border security, protect the critical national
infrastructure, the UK’s transport infrastructure and crowded places. As with all
of the other work streams, this is achieved through collaborative efforts between
the government and mainly the private sector. Prepare is built on the assumption
that terrorism is still a potent threat. Its purpose is to mitigate the impact of any
such incidents on the public and ensure that the emergency services are ready to
manage the consequences of terrorist attacks. Through multi-agency collabora-
tions, partner organizations have developed plans on how to effectively operate
in the aftermath of an attack. A revised definition of terrorism implies that this
work can also be carried out under the auspice of the Civil Contingencies Act
(HM Government 2011a; Staniforth 2013).
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THE SOCIOPOLITICAL EFFECTS OF UK CT EFFORTS

ON WIDER SOCIETY

This section concerns the sociopolitical effects of these policies on ‘suspect’
communities and individuals. Staniforth notes that

devising a counter-terrorism strategy is complex because a free and democratic
society offers terrorists the same freedoms in which to operate, and [ . . . ] must
preserve the very freedoms which terrorists wish to exploit. This is a very difficult
balance to achieve as human rights and civil liberties must be maintained for all
(2013, p. 269).

Acknowledging the complexities of the terrorism threat as well as the need
to respect international law, the rule of law and human rights, all versions
of CONTEST have affirmed the commitment to upholding the rule of law,
justice and human rights. The Government, indeed, recognized that ‘the
drive for equality, social inclusion, community cohesion and active citizen-
ship in Britain strengthens society and its resistance to terrorism here in the
UK’ (HM Government 2006, p. 9). Putting aside the legal aspects of this
legislation, here the attention is devoted to some of the major issues within
the strategy as well as on the effects it has had on the wider community.

There are a number of issues within CONTEST that are worth discussing.
Starting with its formulation, the UK CT strategy aims to protect not only the
UK and its citizens, but also the British ‘way of life’ or civilization, what Elias
(2000, 5) describes as the ‘self-consciousness of the West’. Second, all versions
have reiterated the importance of reducing ‘the risk to the UK and our interest
overseas’ (HM Government 2011a, p. 3). The expression ‘our interests’ has
been interpreted rather broadly to include national security issues, but also
commercial interests as well as the protection and preservation of the British
cultural and social heritage and values (Cruse 2008). In the 2011 review of
CONTEST, the Coalition Government has made of ‘Britishness’ and ‘British
values’ a central part of the UK CT strategy. Extremism, for example, is defined
as the ‘vocal or active opposition to fundamental British values’ (HM
Government 2011b, p. 107). The promotion of these values, which are very
ambiguous, further entrenches the ‘us versus them’ discourse so prominent
during the Bush administration in the wake of 9/11 (Maggio 2007; Bartolucci
2012). Such a policy has led to net-widening and the demonizing of trivial
behaviour, a behaviour which is often seen as un-British, focusing on Muslim
communities, as well as to the creation of a surveillance state, while under-
mining trust in the wider society and the police (Kundnani 2009;
Walker 2011; Walker and Rehman 2011). There are also indications that
CONTEST does not take into consideration the negative impact some mea-
sures can have in radicalizing people. In this regard, a sign of failure can be
seen in the involvement of over 700 British nationals in jihadi terrorism in Iraq
and Syria (BBC News 2015).
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Furthermore, despite claims within CONTEST that prosecution of sus-
pected terrorists should always be the government’s preferred approach
(HM Government 2009), there have been cases in which executive mea-
sures have been used to facilitate the imposition of control on individuals
who were deemed to be involved in terrorism to evade prosecution, under-
mining the suspects’ right and access to justice (Walker 2009). Despite
government denials, evidence has been emerging, including through official
inquires, that the UK security services and armed forces have been colla-
borating in human rights abuse including the abduction, rendition and
torture of terror suspects abroad. Unlike the US, however, such actions
appear to lack ‘official’ support from government at the time (Gage 2011;
Gibson 2013).

For CT purposes, British security services have been breaching privacy
and human rights laws on an industrial scale, by collecting personal online
data. Targets not only included those suspected of terrorism, but ordinary
citizens, human rights activists, lawyers and investigative journalist
(European Parliament 2015; Hopkins and Traynor 2015). Recently, the
secretive Investigatory Powers Tribunal declared these practices illegal on
a technicality (Bowcott 2015). The Snowdon revelations continue to under-
mine the legitimacy of the security services. Support for such measures cast
some doubt on the successive governments’ claims in support for human
rights, the rule of law, and access to justice as outlined in CONTEST. This
style of policing can undermine perceptions of legitimacy due to the state’s
perceived lack of accountability to the public, lack of transparency and its
heavy handedness. As Jacobs points out ‘the state has no need to deprive
enemies of all of their rights. The state does not need to do everything it
can do, but actually may refrain from doing so in order to leave the door
open to a future peace agreement with the enemy’ (Gómez-Jara Díez 2008,
p. 542).

Of concern is also the fact that the rule of law as well as the access to justice for
those suspected of terrorism offenses or perceived to be involved in jihadi
extremism have been limited. To give an example, the Justice and Security Act
2013 allows the State to hold trials related to national security in closed sessions,
excluding the defendant and their legal representatives, while access to civil and
criminal legal aid has also been reduced through various reforms (Grimwood and
Gay 2014; House of Commons & Committee of Public Accounts 2014).

As for the Pursue workstream in particular, this style of policing is very pro-
active seeking out those who offend, rather than working with communities to
reduce the appeal of extremism and terrorism. The nature of jihadi terrorism
has meant that everyone is treated as a potential suspect, especially Muslim
populations and connected communities (Walker 2008). Rather than focusing
on evidence gathering, a staple task of the police, many executive measures and
powers are directed towards intelligence gathering activities. All-risk policing is
perceived as ‘necessary’ as the current threat is not confined to the obvious
‘outsiders’ or those traditionally considered most in need of scrutiny
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(Walker 2008). As pointed out by Walker ‘the embedded nature of terrorist
risk seems to demand the application of all-risk security and policing measures,
such as stop-and-search powers’ (Walker, 2009, p. 130).

It has also emerged that, albeit not a novelty but increasingly so following the
July 7, 2005 attacks, Muslim groups and individuals have been subjected to
pervasive scrutiny in the country in terms of monitoring, surveillance and interven-
tion by crime and security agencies. Themyriad of newCT laws and policy changes
has been underpinned by mainstream discourses defining British Muslims as a
suspect population exacerbating the public suspicion towards Muslims, in particu-
lar youths. As pointed out by Mythen, Walklate & Khan, ‘the inequitable applica-
tion of these modes of regulation have contributed to the wider process through
which British Muslims are labelled as dangerous, risky “others” that threaten the
security of the nation’ (2009: 738). Most research indicate that the UK’s greatest
public hostility is directed toward those who are, or are perceived to be, Muslims –
such as Sikhs wearing turbans (Ameli et al. 2004; Bartolucci 2010, Choudhury
2010; Sheridan and Gillet 2005). The continued targeting of ethnic minority
groups including Asian males through the use of stop-and-search has increased
divisions and tensions between communities, creating barriers of mistrust
between affected communities and the police (Mythen et al. 2009; Parmar 2011,
Wallerstein 2007).

In the last few months, the Government has brought forward legislation to
address a number of the specific challenges the UK is currently facing, it has
provided additional funding for the security and intelligence agencies and
police to increase their investigative resource; and for the expansion of the
cross-Government Prevent program to tackle the ideology that feeds, supports
and sanctions terrorism. However, the Counter Terrorism and Security Bill
(HL Bill 93, 2015), that has received Royal Assent in February 2015, appears
to further undermine many fundamental rights outlined in the Human Rights
Act 1998 and the ECHR, as well reneging on a number of international
obligations and treaties (Webber 2015).

CONCLUDING REMARKS

As pointed out by Jarvis, ‘frustratingly for scholars and students of (counter)
terrorism, there are surprisingly few academic studies of the effectiveness of
counter-terrorism policy. This is, in part, because of the lack of counter-
factuals. That is, how do we know what would have happened should a
particular counter-terrorism initiative not have been in place?’ (2014).
Although the UK CT strategy is often considered to be a robust one, a
number of criticisms and concerns have been expressed towards the long list
of CT policies implemented by the British government so far in response
to various (real or perceived) emergencies, highlight serious challenges to
civil liberties and privacy limitations in the name of security. One of the most
controversial measures is Schedule 7 of the Terrorism Act 2000. Such a
measure allows police officers to stop, search and hold individuals
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(questioning them for up to 9 hours) at ports, airports and international rail
stations, and to detain them without the need of a reasonable cause for
suspicion of involvement in terrorism or any other criminal activity (Walker
2011). Several human rights organizations have denounced the use – and
abuse – of these powers ‘with stops based on stereotype rather than genuine
suspicion’ (Liberty, n.d.; Equality and Human Rights Commission 2015).
The Home Office has revealed that in the 12 months to March 2015,
32,000 examinations were carried out under Schedule 7 (albeit a fall of
28% on the previous year). There were 299 arrests for terrorism-related
offences, marking an increase of 31% compared with the previous year and
the highest number since data collection began in 2001: a record number
surpassing the previous peak following the 7 July bombings in London
(Home Office 2015).

Moral panics around terrorism have allowed successive governments to
introduce pre-emptive laws, which would not have been supported outside
times of ‘crisis’ (Rothe and Muzzatti 2004; Walker 2006). Similar to what
happened elsewhere, this fear has ‘led to wasteful, even self-parodic expendi-
tures and policy overreactions, ones that not only very often do more harm
and cost more money than anything the terrorists have accomplished, but
play into their hands’ (Mueller 2006, p. 1). In the attempt to preserve the
security of its citizens, a State should not risk that its reaction against terror-
ism would actually cause more harm than the threat itself not only to the
economy, but also to civil liberties and eventually to the very human life.
Communities’ and individuals’ ethnicity or religious ideology should not lead
to the victimization, the stifling freedom of speech or the breaching of
such groups privacy (Longstaff and Graham 2008). Still, ‘there is evidence
to suggest that institutional responses to the events of 9/11, 7/7, and
“21/7” have crystallized underlying anti-Islamic sentiments and worsened
the future life chances of young Muslims living in the United Kingdom’

(Mythen et al. 2009, p. 739). The Metropolitan Police recently revealed a
70% increase in hate crimes against Muslims in London for the 12 months up
to July 2015 with incidents ranging from cyber-bullying and assaults to
extreme violence mostly directed to women (Adesina and Marocico 2015).
The recent CTSA 2015 is very controversial, containing and contains numer-
ous controversial powers including passport seizures and exclusion orders,
which breaches international law and may expose British citizens to torture.
Prevention duties placed on statutory bodies, including Universities, the
NHS and schools, may lead to further discrimination and alienation of mainly
Muslim communities. The Conservative government is currently considering
reintroducing the ‘snooper charter’ further extending the powers of the
security services, while undermining fundamental Human Rights (Travis
et al. 2015). Indeed, pressing issues remain. In its last review of Britain,
the UN Human Rights Committee suggested a revision of key CT powers,
including powers to temporarily seize passports of those suspected of plan-
ning to travel abroad to engage in terrorism, and to relocate terror suspects.
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The report also suggested to reduce the maximum period that a terrorism
suspect can be detained before charge, which currently stands at 14 days, as
well as a revision of the laws on snooping by security services as imposed by
international human rights agreements. To avoid the abuse of CT powers, a
fine balance needs to be struck to uphold human rights and the rule of law
(Wallerstein 2007). The latest report by the Independent Reviewer of
Terrorism warns that extending government’s power may be counterproduc-
tive and undermine its CT efforts (Anderson 2015). Government responses
to acts of political violence and terrorism should not undermine democratic
values, but rather promote considerations of humanity, constitutional and
judicial rights. The protection and maintenance of democracy, the rule of law
and the protections of its citizens should be the primary objectives of any
government (McCann and others vs. The United Kingdom 1995), as ‘any
bloody tyrant can solve the problem of political violence if he is prepared
to sacrifice’ these rights (Wilkinson 1986, p. 125). At the end, it is a matter
of political but also ethical choice: is it worth to trade-off liberties for
security?
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CHAPTER 15

Traveling along Sword’s Edge: Germany’s
Ambivalence between Protecting Civil Rights
of Muslim Communities and Fighting Terror

Cenap Çakmak

INTRODUCTION: OVERVIEW OF COUNTERTERRORISM

POLICIES IN GERMANY

The general focus of German counterterrorism (CT) was on domestic elements
until 2001, but the government has shifted its attention from the domestic level
to global terrorism since the September 11 attacks. The primary reason for the
German government’s eagerness to wage a war against Islamist fundamentalism
is the belief that there were many Islamist extremists in the country who enjoyed
the liberal environment and extensive rights and freedoms. This section discusses
the change in the direction of CT policies in Germany and the current outlook of
German CT. Similar to other European countries, including Spain and the UK,
Germany experienced a rise in domestic terror in the 1960s, 1970s, and 1980s.
However, unlike Spain and the UK, the German authorities have never con-
fronted a separatist or ethnic organization that sought some type of autonomy or
independence. In addition, the terror in Germany in this period had a limited
impact on both physical destruction and psychological intimidation. For this
reason, Germany’s terror experience was rather slight in this particular era.

However, despite its relatively limited impact, the left-wing terror in this era led
to the call for the adoption of various antiterror laws in Germany. The Red Army
Faction (Rote Armee Fraktion (RAF)) was the main agent of terrorism in this
period, and it terrorized and intimidated people (See Pluchinsky 1993). Founded
in 1971, the RAF emerged as a reaction to the security measures that the German
authorities took when the victorious powers of World War II started to withdraw
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and began to grant autonomy to the national government. The idealistic environ-
ment of the late 1960s, when anti-imperialist and anticapitalist sentiments were
voiced loudly in different parts of Europe,may also be a factor in the rise of theRAF.

The RAF, whose initial activities included car theft, bank robbery, and other
similar violations, became more violent after the police started to take stronger
measures against it. The group intensified its activities in the 1970s and 1980s;
after the RAF voiced support for Palestinian terrorists in the German terri-
tories, Germany introduced CT laws that restricted the rights of defendants in
cases of terrorism charges. However, despite the legislative measures, the RAF
did not withdraw; their terror acts became more brutal and sensational, and its
militants murdered some high-level officials to attract additional attention. In
the 1980s, the RAF, in addition to conducting terror acts, called other radical
left-wing groups in Europe to unite and cooperate. However, the RAF dis-
solved in 1998 (See Pluchinsky 1992).

The threat that has been posed by the RAF has been relatively insignificant
when compared with the separatist ambitions that have been raised in other
parts of Europe, mainly in Spain and the UK, which had to address the ETA
and IRA, respectively. However, the RAF case demonstrates how relatively
mild ideas can turn into a terrorist movement. The RAF “started out as an
idealistic left-wing student movement, but, influenced by the social and poli-
tical events of their time, and provoked by the authorities’ methods of dealing
with left-wing activists, became one of the most dangerous and ruthless non-
state terrorist groups German history has known” (Oechmichen 2009: 100).

The response by the German authorities to the terrorism threat between the
late 1960s and the late 1990s can be characterized as ambivalence
and indecisiveness because they did not know how to address the challenges.
Instead of making comprehensive laws that focused on antiterror measures and
building public institutions, the authorities relied on police force to repress the
activities of the RAF (and other left- and right-wing extremist groups, includ-
ing The Baader Meinhof Gang), which backfired and drove the group to
further radicalization. However, Germany’s CT efforts began to change after
the September 11 attacks (See Lutz and Lutz 2004: 127–135).

CT IN GERMANY AFTER SEPTEMBER 11
The notorious September 11 attacks caused, if not motivated, a bold and
visible legislative activism in Germany to ensure that the perceived Islamist
threat would be effectively addressed. One major reason for this legislative
activism was obviously the worldwide perception of global Islamist terrorism
and the need to respond to it with collective action. However, Germany also
had a particular reason for its decisiveness in combating terror:

Terrorists’ use of German territory to hatch the 9/11 plot served as a wake up call
for many. Three of the hijackers lived and plotted in Hamburg and other parts of
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Germany for several years, taking advantage of liberal asylum policies and the low
levels of surveillance by authorities (Miko and Froehlich 2004: 1).

German authorities also believed that their liberal asylum policies were an
incentive for global terrorists to use German territory. To this end, it was
argued that terrorists were able to exploit Germany’s liberal asylum laws and
that they relied on strong privacy protections and extensive rights of religious
freedom, “which shielded activities in Islamic Mosques from surveillance by
authorities.” (Ibid: 2)

As one scholar notes, “The attacks on the United States of America in
September 2001 have spurred a rapid implementation of new Antiterrorism
legislation around the world. In an effort to ostensibly safeguard against the
repetition of similar events on their own territories, many democracies have
taken far-reaching legislative steps that might threaten the ideal of liberty on
which their societies have traditionally been built” (Haubrich 2003: 3–28).
Germany was one democracy that introduced new legislation for a better and
more decisive response to terrorism without significantly compromising the
preservation of fundamental rights and freedoms.

A brief review of Germany’s CT strategy suggests that Islam-based threats
constitute the main focus of the policies and legislation in this field. Germany’s
interior ministry noted that Islamist terrorism remains the greatest threat to the
national security of Germany and Europe and poses enormous challenges for
their security forces. Germany’s interior ministry also refers to September 11 as
a turning point, defines Islamist threats as the greatest challenge to its security
and emphasizes the importance and eagerness to align the country’s policies
and practices with the EU’s CT strategy (Federal Ministry of the Interior of
Germany, 20 May 2015).

An overview of the policies that German authorities have developed, legislation
that they have drafted and institutions that they have created since the September
11 attacks reveals that Germany has been consistent in its CT strategy. This
strategy recognizes Islamists and Islamist groups as the main security threat,
which is the main theme of this legislation. This policy is particularly interesting
because even the US has changed its hardline position, particularly after the
election of President Obama, whereas Germany has intensified its efforts to
address radical Islam. As part of its CT strategy, Germany introduced some strong
legislation to criminalize radical Islamist activities. The efforts even included
measures against suspected activities that precede prospective terror actions.

In its initial response, Germany introduced major changes to existing legis-
lation and made new laws to better address terrorism. The swift response that
occurred within a few months can be attributed to the intelligence reports that
indicated that some of the September 11 perpetrators were hiding in terror
cells before the attacks; moreover, a significant number of extremist militants
were identified in Germany. The changes that were made to the existing laws
and the new legislation that was created in Parliament constituted a compre-
hensive framework of antiterrorism measures.
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Recognizing that at least some of the Islamist terrorists were able to live in
Germany unnoticed, the German authorities first identified the weaknesses and
loopholes in the existing laws. To address these weaknesses, the authorities
adopted two major CT packages. The first package, which was adopted in
November 2001, addressed the flaws in German law that allowed the terrorists
to live in Germany and raise funds there for their activities. The terrorists relied
on and exploited the liberal legislation and enjoyed an environment of broad
religious freedom. The changes in this initial package included the following.

(1) The immunity of religious groups and charities from investigation or surveil-
lance by authorities was revoked, as were their special privileges under right of
assembly, allowing the government greater freedom to act against extremist
groups; (2) terrorists could now be prosecuted in Germany, even if they belonged
to foreign terrorist organizations acting only abroad; (3) the ability of terrorists to
enter and reside in Germany was curtailed; and 4) border and air traffic security
were strengthened. (Miko and Froehlich 2004: 4)

The second package was introduced to improve the effectiveness and commu-
nication of the intelligence and law enforcement agencies for enhanced coop-
eration and collaboration in combating terrorism. The new laws appear to have
“provided the German intelligence and law enforcement agencies greater
latitude to gather and evaluate information, as well as to communicate and
share information with each other and with law enforcement authorities at the
state level” (Miko and Froehlich 2004).

Before September 11, religious associations were immune from surveil-
lance and investigation under the law. Religious extremists were able to use
this immunity to promote their ideas in religious venues. However, this
protection was lifted by the antiterror laws that were passed in late 2001
that permitted the state authorities to investigate groups with terrorist ties.
As part of the initial measures, major changes were also made to the penal
code that expanded the jurisdiction of the national courts to cover terror
offenses even if they were perpetrated outside German territory. The mea-
sures also applied to foreigners who sought to enter Germany; the new
legislation introduced significant restrictions on entry attempts by people
who “present a danger to the democratic order in Germany, and who are
engaged or encourage others to engage in terrorist organizations” (Miko
and Froehlich 2004). Stricter measures were also introduced in the process
of admitting asylum seekers; collection of the applicants’ fingerprints was
made compulsory, and security authorities were authorized to hold all
relevant records for 10 years. The broader authorization that was given to
the security forces also included automated access to the information that
was filed in the Central Alien Register. Under changes to the Security
Oversight Law, the officers who worked in the fields of CT and similar
professions were required to receive security screenings.
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Moreover, the New Air Traffic Law restricted the use of firearms to air
marshals only; the law also stipulated that all airport and flight workers and
officers are required to have security clearances. The changes in the laws
that govern passport and ID-related matters were designed to prevent the
use of fake identification documents. In addition, suspected extremists and
Islamic militants were placed under strict surveillance pursuant to this law.
To this end, the Federal Bureau for the Protection of the Constitution
(BfV) was also empowered to track any activities of extremist groups. This
is a remarkable and bold measure because even relatively insignificant
terror activities were considered threats to the constitution and to the
survival of the state. The changes to the law on the protection of the
constitution merged several databases to make computerized searches more
effective.

More importantly, the Federal Bureau for Criminal Investigation was given
the power to lead its own investigations. Before this change, the Bureau needed
a formal request by the BfV to initiate a probe into a suspected terrorist or
criminal activity. Under the Federal Border Guard Act, armed officers of the
Federal Border Guard (BGS) were assigned to German aircrafts. The BGS was
also given the duty to screen border traffic (Ibid, 5).

The German authorities have not only passed bold legislation for a more
effective CT strategy but have also implemented these laws decisively. To this
end, the German authorities took additional measures in practice to comply
with this legislation.

For instance, aviation security has been increased by placing armed security
personnel and installing bullet- and entry-proof cockpit doors on German planes.
Full inspection of all luggage is now mandatory at German airports. As elsewhere
in Europe, the presence of Germany’s large Muslim population also influences
anti-terror policies. Germany has a strong record of tolerance and protecting
Muslim religious freedoms. However, the government is determined to go after
Muslim extremists. Profiling is considered an acceptable means for identifying
likely terrorists under German law (Ibid: 5).

In addition, the Bundeskriminalant (German Federal Police-BKA) was author-
ized by the bold legislative reforms to lead its own independent investigations
and was given increased law enforcement capacity. Accordingly, the BKA has
taken swift action to pursue Islamist militants who are suspected of having ties
with international terror networks. The BKA’s activities and efforts included
the surveillance of many suspects who have been previously identified as
potential threats to national security. Repeating the profiling tactics and
other CT methods that helped them to dismantle the RAF in the 1990s, the
German authorities conducted a computer-based search of identification.
The reports indicated that these methods and tactics worked well and helped
the authorities to uncover a significant number of radical Islamists who were
“sleeping” in their nests in Germany (Ibid: 6).
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However, despite the legislative measures and reforms that were intro-
duced to better fight terrorism, the institutional changes and improvements
fail to meet the desired standards that were identified in the overall CT
strategy. The main problem in the institutional setting, despite major
changes and novel arrangements, is the lack of integrity in the organiza-
tional framework for fighting terrorism. Overall, there is no central agency
or person who is in charge of coordinating all antiterrorism and CT efforts.
This deficiency causes a lack of strong will and concerted action. In addi-
tion, opinions differ regarding whether such a central institution, agency, or
person should be identified.

The institutional deficiencies are best observed in the lack of unity and
coordination among the different security and intelligence authorities that
are mandated to address terrorism. The BKA and BfV are divided into 1
federal and 16 state offices each. All of these state offices work indepen-
dently from one another as well as the federal unit, which makes coopera-
tion and coordination impossible. In addition, under German law, executive
agencies must be separated from one another concerning organizational ties
and structures. Thus, automatic cooperation and coordination is impossible
for these institutions and agencies. As a result, even useful information that
is gathered and collected by different agencies cannot be properly used in a
concerted action (Ibid: 8).

Considering these flaws, as well as the shockingly brutal and savage terror
acts by the Islamic State in Iraq and Levant (ISIL) that pose a danger to the
Middle East in terms of regional stability, the German authorities have taken
additional legislative and executive measures. Germany has expanded the scope
of its antiterror legislation in this particular period. A recently proposed legis-
lative measure is the promulgation of an antiterror law that contains innovative
measures. Defined as “one of the harshest anti-terror laws,” this legislation was
justified to monitor the preparation for acts of violence. German Justice
Minister Heiko Maas argued that this proposed law will make “Germany
safer,” although he admitted that the bill is one of the harshest in all of
Europe. When the bill is passed as a law, traveling to a place where a terrorist
training camp is located will be punishable by state authorities. Although the
prescribed criminal offense has a general character, the rationale for making the
law indicates that “Islamists” are the main targets. The German Justice
Minister addressed this issue directly by stating that “We must do everything
we can to prevent Islamists from becoming more strongly radicalized in train-
ing camps” (Tost 2015). As an additional step, the German government also
reportedly wants to define terrorism financing as an independent criminal
offense to effectively address radical Islamist activities, particularly the activities
of ISIL. The government’s initiative is also reportedly welcomed by the police.

The scope of the counterterror legislation has been expanded further,
mostly because of the growing ISIL threat in the Middle East. Germany has
been responsive to this threat because of the cells of radical Islamists in its
territories and the significant number of ISIL militants who were
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naturalized Germans. Another reason for the tighter measures is Germany’s
obligation to cooperate with international institutions, particularly the UN
Security Council, which, in a resolution, urged states to cut the logistical
support for the radical Islamist group. The new provisions of the antiterror
law first allow the authorities to prohibit passport holders who are identified
as threats from leaving Germany; the individuals who are identified in this
category may also be subjected to additional measures including their pass-
ports being stamped indicating the prohibition. If it is deemed necessary for
security reasons, the authorities may even confiscate these passports and
retain them for a certain amount of time. The main purpose of this measure
is to place under surveillance the radical figures who are suspected of join-
ing ISIL and other extremist groups. The measures criminalize even the
attempts to leave the country for this purpose. (Zeit 23 April 2015)

IMPACT ON FUNDAMENTAL RIGHTS AND FREEDOMS

Expectedly, the new initiative has raised serious concerns because it may sig-
nificantly impact the human rights and freedoms that are defined and guaranteed
under Germany’s national legislation and the international conventions that
Germany is a party to, particularly the European Convention on Human
Rights. Some critics have argued that restricting the right to travel is a clear
violation of the German constitution. The Green Party and the Left Party
criticized the move and emphasized that the legislation would exacerbate
human rights violations and would overburden the constitutional court because
of more individual petitions and applications concerning these violations. In
criticizing the restrictions that he finds unconstitutional, a representative from
the Left Party said: “The constitutional principle that citizens be able to clearly
differentiate between punitive and legal behavior, is being damaged. Initial
suspicion regarding a criminal offence as a precondition to intervention from
security forces, should be adhered with absolutely. Anyone who wants to inter-
fere with this, is holding an axe to the foundations of our society” (Tost 2015).

Likely recognizing the damage of these restrictions to the principle of the
rule of law, the German authorities justified the measure by arguing that
the very foundations of democracy and freedom would be jeopardized by the
Islamist threat unless such harsh measures were introduced. A statement by
the Justice Minister declared that “The answer to terror should never lead to us
making long-term cuts to our fundamental rights and our rule of law.”
However, the statement indicates the ambivalence of the German government
between the effective fight against terror and the preservation of the demo-
cratic commitments that are the basis of the EU and Germany.

Germany has taken these extreme and controversial measures to align
with the global community’s combat against terror; Germany is most
responsive to the concerns that the US raises. In addition, global institu-
tions’ decisiveness and tendencies are another reason for the German autho-
rities to take bold measures. However, most importantly, Germany seems to
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be particularly vulnerable because of the inclination of a growing number of
young people to radical views and interpretations of Islam (See, for
instance, Haaretz 2014).

Interestingly, however, Germany’s measures could exacerbate the situation
given that the radicalization of Muslim youth is because of the discriminatory
practices and discourse against the Muslim community that has occurred for
decades (Hamarneh and Thielmann 2008). Thus, discriminatory policies and
practices have contributed to the extremism and radicalism that made the
German authorities more alert to the growing terrorist threat. The solutions
that the German authorities developed to address this problem are additional
security measures, strong antiterror institutions, and greater cooperation with
international institutions. The security measures and antiterror practices and
legislation may provoke radical Muslims in the country. Accordingly, German
decision makers and institutions seem to have been acting carefully in main-
taining a balance between security measures and the protection of fundamental
rights and freedoms.

As previously discussed, the German authorities responded swiftly to
the September 11 attacks, which began with a review of existing legislation.
The review yielded two legislative initiatives, namely, security packages and
CT packages. However, it was argued that the new security laws contained
many infringements on human rights and liberties, which increased the need
for the legislative process to maintain a balance between the protection of
rights and collective security (Lepsius 2004: 435). The first security package
was adopted only eight days after the September 11 attacks. The package
revised the Criminal Code to impose sanctions on the creation of terrorist
organizations. Under this revision, the expression of support for these
organizations was made a punishable act (Ibid: 439). In addition, the
package introduced enhancements to airport security. According to this
provision, all airport personnel were subject to a mandatory security check
(Lepsius 2004: 440). A second package contained an article that changed
many different bills and statutes. This package was adopted as an answer to
“what is perceived as a global threat by Islamic terrorism,” and its main
purpose was early “detection of terrorist activities by the security authori-
ties.” Thus, the first package emphasized repressive measures, whereas the
second package emphasized preventive protection (Lepsius 2004: 441).
These packages allegedly breach fundamental rights and freedoms. The
intelligence service and military counterespionage service were empowered
to collect data and information from members of the federal army and the
department of the defense concerning whether these people are participat-
ing in acts, “which run counter to international understanding and the
peaceful cohabitation of peoples” (Lepsius 2004: 447).

Germany’s antiterror legislation that allegedly disrupted the enjoyment of
rights and freedoms also included the so-called Kontaktsperregesetz, “an Act
introducing the possibility of incommunicado detention in the case of immi-
nent terrorist threats.” The bill is defined as a good example of how reactive

362 C. ÇAKMAK

ACKU



legislation can be under the pretext of combating terror. Although it was
adopted before the September 11 attacks in April 2006, a new provision was
added to the law (Oehmichen 2008: 856). The legislation is considered
inherently flawed from a human rights perspective because it may breach the
international conventions that Germany is a party to, particularly the European
Convention on Human Rights. Although the European Court of Human
Rights has not yet decided this matter, a careful review of the relevant articles
of the Convention reveals that the law may actually be against the spirit and
wording of the body of the European human rights law.

Overall, the idea of “torture, inhuman or degrading treatment or punish-
ment” as defined under the Convention is rather broad, “embracing mental or
psychological ill treatment as well as physical abuse” (Oehmichen 2008: 869).
In addition, article 5(4) of the Convention “guarantees every prisoner the
possibility to challenge his detention before a court,” a right that also includes
“guarantees of judicial procedure” (Oehmichen 2008: 871). Thus, it is safe to
argue that legislation that allows incommunicado detention breaches general
human rights principles and guarantees under the European Convention on
Human Rights (Oehmichen 2008: 876).

This criticism can be extended to include all the legal items in the
CT agenda. Almost all the laws made after September 11 to more effectively
combat terrorism have undermined civil rights by limiting individual
freedom. Although this restriction created debate in academic circles, the
political branches and actors argued that “security issues always trumped
individual freedom,” and these actors lost “an appropriate understanding of
individual liberty.” The actors on the political stage perceive “security as the
basis for all freedom and belittles conflicts between liberty and security,”
which suggests that security improves individual freedom (Lepsius 2006:
761–762). One legislation was the Air-transport Security Act, which was
adopted in the parliament in June 2004. Despite objections, the German
president signed the law, which “empowered the minister of defense to order
that a passenger airplane be shot down, if it could be assumed that the aircraft
would be used against the life of others and if the downing is the only means
of preventing this present danger” (Lepsius: 762).

Although the German Parliament and actors in the executive branch and
security sector have been eager to introduce aggressive laws of antiterror
measures, the judicial institutions have remained decisive to stop the execution
of these laws particularly when they breach fundamental rights and freedoms.
(Blaauw-Wolf 2004: 811) To address attacks similar to September 11, the
parliament recognized a statutory authority to shoot down passenger planes
that are being used as weapons. The use of military force for this purpose was
allowed under the new regulations. The Federal Public Prosecutor General was
also given extreme authority to prosecute many persons as alleged supporters of
the 9/11 pilots, and several others, as alleged Islamic terrorists. “However, the
German courts have generally overturned these extreme measures, which
proves that Germany’s fight against terrorism was bound by constitutional
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law and general principles of law,” and “such special measures still need,
ultimately to adhere to the rule of law” (Safferling 2006: 1152).

GERMANY’S ACTIVISM IN FIGHT AGAINST GLOBAL TERRORISM

Unlike its ambivalent stance towards terrorism during the Cold War and
immediate post-Cold-War period, the German government seems to have
adopted an ambitious position to address the growing threat that global terror-
ism presents. In the period since the 2000s, Germany has shown considerable
activism in CT. This activism primarily involves the following strategies:

• Identifying and prosecuting terrorists;
• Dealing with the social, economic, and cultural causes of terrorism;
• Assisting other countries that face a danger of collapse and failure;
• Reliance on the EU for multilateral legitimization; and
• Addressing radicalization and extremism processes in the fight against

terrorism

To attain these goals and implement the strategies that are devised to address
terrorism, Germany has developed a multidimensional, comprehensive, and
integrated CT approach. The main components of this approach were (i) the
introduction of new legislation that focused primarily on terrorism and amend-
ments to the existing laws that involve fighting radical movements; (ii) the
establishment of institutions and the restructuring of existing institutions to
ensure greater attention to terrorist activities; and (iii) cooperation with other
stakeholders, primarily US and EU institutions.

As noted above, Islamist extremism and radicalism has become almost the
only item on the agenda of CT strategy. Thus, German authorities have
directed full attention to Islamist extremism when developing their strategies
and implementing the measures that are identified under these policies. The
legislation that the law-making institutions made was focused on Islamist
extremism. The institutions that were created to fight terrorism considered
Islamist radicalism the main threat to national and global security, and the
policy-makers committed themselves to fighting extremism nationwide.

The September 11 attacks seem to have been a turning point in this dramatic
shift in CT strategies. The German authorities were already concerned regarding
the tendency among Muslims in the country to avoid any significant integration
with society and the influence of Islam as an underlying source of identity for
them (See Özyürek 2015). However, the attacks were considered for the first
time a sign of an immediate threat that must be addressed. Germany’s will-
ingness to alienate itself with the US position in this period should also be cited
as another reason for this shift. Historically, particularly after the end of World
War II, Germany has agreed with the US regarding global issues, and global
terror was no exception in the aftermath of September 11 (See Gatzke 1980).

Similar to many other European states, Germany also expressed full support
for the US war on terror, although not for the invasion of Iraq. This support was
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almost unconditional and reflected “unlimited solidarity” as strongly declared by
Chancellor Gerhard Schroeder. On September 12, the day after the attacks, the
German government invoked the famous Article V of the NATO Statute and
called for all allies to defend a member under attack. This event was the first time
that this article has ever been invoked in the history of the pact.

According to the decision that was made at the NATO meeting for military
support to the US war on terror, the German government secured the approval
of the parliament to deploy troops to Afghanistan, which was viewed as the
main center of Islamist terrorism. The government took this delicate action
despite a call for a vote of confidence during the deliberations. Germany further
cooperated with the US despite “differences stemming from the distinct
approaches and constraints in each country and frictions resulting from sharp
disagreement over Iraq policy” (Miko and Froehlich 2004: 1). Germany
radically changed its CT policies and strategies in this period, mostly because
of the September 11 attacks. Recognizing the possible repercussions of this
approach, the national authorities also attempted to maintain a balance
between the measures that were taken to address terrorism and the protection
of individual rights and freedoms of everyone, including Muslims in Germany.
In addition to legal protections, German policy makers implemented some
social policies that acknowledged the sensitivities of the Muslim community
and minimized the impact of radical sentiments. These measures and policies
included the opening of religious schools and offering degrees in public uni-
versities in Islamic studies. Interestingly, Germany has become more focused
on Islam to integrate Muslims with society; one major goal of this focus was
also to indicate to Muslims that the measures that the German authorities took
to address terrorism were not meant to offend them or Islam. These efforts
mainly sought to distinguish between Islam as a religion and the extremism and
radicalism that were justified by reference to Islam.

MUSLIM COMMUNITIES IN GERMANY: HOW ARE THEY

AFFECTED BY GROWING CT MEASURES?
Germany is known for the broad constitutional and legal rights that are granted
to its citizens and aliens and for its subscription to human rights mechanisms
(See, among others, Human Rights Report 2010). However, unlike in the US
and the UK, Muslims in Germany feel alienated despite being able to exercise
their rights mostly because of sociological reasons including their tendency to
avoid full integration with society. The Muslim communities that failed to
integrate with German society and that failed to feel a part of German social
and political life despite the recognition of their rights and freedoms were
further alienated by the shifted attention to Islamist extremism and the con-
crete measures to address so-called Islamist terrorism.

As a result, Muslims generally no longer feel comfortable and safe mostly
because of the perception that the antiterrorism legislation and practices have
defined them as suspects of terrorism. Muslims are currently increasingly
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critical of the attempts to undermine the protection of fundamental and civil
rights that is provided in the legislation. However, the people who favor
changes in the existing statutes that cover freedoms and rights refer to security
as the cardinal right of society. Consequently, the German authorities seem to
be convinced that the “long-standing emphasis on civil rights should not be
seen as a lack of political will to target terrorists” (Human Rights Report: 3).

This indicates that even the amended and newly introduced legislation that
was adopted to conduct a more effective and influential antiterrorism strategy
already breaches the cardinal principles that Germany was built on. Universally
recognized fundamental rights and freedoms are viewed as obstacles to a better
and swifter response to Islamist terrorism. Security actors and agents find this
legislation (some of which is obviously antidemocratic) to be insufficient.
Various criticisms that prioritize security confirm this concern that is widely
upheld by the stakeholders in the security sector. Legal protections that were
introduced as part of a broader democratization agenda are therefore consid-
ered obstacles to a more effective CT strategy.

Privacy rights of individuals and the protection of personal data are given promi-
nent attention. These protections are extended to non-citizens residing in
Germany as well. Police are prohibited from collecting intelligence and can only
begin an investigation when there is probable cause that a crime has been
committed. Thus, no legal recourse exists against suspected “dangerous persons,”
until a case can be made of a felony or its planning. In turn, intelligence agencies
cannot make arrests and information collected covertly cannot be used in court
(Human Rights Report: 7).

A FLAWED CT STRATEGY?
Germany’s response to global terrorism and the root causes of terrorism at the
domestic level included some predictable strategies. However, these strategies
failed to consider the sensitivities of Muslim people in Germany. The entire situa-
tion is of course delicate. A growing number of theGerman people seem to believe
that tolerance towards Muslims through the recognition of their rights under the
law contributed to the increased activities ofMuslim radicals.However, reliance on
CT measures that can offend Muslims does not properly address the problem.

Antiterrorism policies and practices may disrupt social harmony by further
alienating the Muslim communities in the country, which exacerbates extremism
and terrorism because already radicalized youngMuslims may tend to join radical
groups. Considering the possible repercussions, German authorities have tried to
implement some social policies to reach out to Muslims (Joppke 2007; Koenig
2005; Fetzer and Soper 2005). Whether these policies will help the authorities to
better address the growing challenges of radicalization will depend on a balance
between the protection of rights and the reliance on security measures. These
policies should ensure that Muslims in Germany feel that the German state is
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doing its best to observe their rights and protect their security even if the security
problems are caused by radicals and extremists who call themselves Muslims.

One bold step addresses the growing radicalization among Muslims in the
country by including Islamic studies in the curricula of the college-level, higher
education institutions and to launch independent departments that are entirely
focused on a proper understanding of Islam on a scholarly basis (BMBF, 13
August 2015; Science Council (WR), 29 January 2010). The primary goal of this
endeavor is to teach what is considered to be proper Islam rather than the violent
version that is believed to provoke or justify terror. In fact, this is a constructive
move given that the radical versions of Islam have been preached by marginal
groups in Germany for many years, which led to the radicalization and alienation
of Muslim youngsters (Zentrum für Islamische Studien, 13 August 2015).

The second goal of this policy is to train Muslim preachers and Imams in
national institutions so that Germany does not have to ask relevant Muslim
countries (particularly Turkey) to appoint clerics for the Muslim community in
Germany. This approach also seems to be wise given that Muslims in Germany
must rely on the religious services that other countries provide. Whether
foreign Imams contribute to the radicalization in Germany remains controver-
sial; in any case, Germany wants to preserve its sovereign prerogatives and offer
the type of services that are needed by its own citizens or residents, including
Muslims (Welt, 27 February 2015).

Third, German decision makers also wanted to ensure that Islam is taught in a
scholarly environment at the universities. German scholars have studied Islam in
detail in the past and have produced seminal works on its different aspects (See,
for instance, Goldziher 1981). However, by opening Islamic studies departments,
Germany is currently hiring Muslim scholars who add a different dimension to
these efforts and offer to German society and authorities the unique perspective of
Muslims. This perspective is particularly important and essential because Western
people and their governments including Germans cannot appreciate some
Muslim sensitivities because Westerners are often unable to avoid comparing
Islam with Christianity as a religion or culture (FAZ, 20 June 2013). However,
German universities are of course careful to recruit moderate scholars.

In addition, the German government attempts to address the religious
demands of the Muslim people in the country. Although fundamental rights
and freedoms constitute the very basis of German democracy, the agenda of
Muslims in the country is restricted to the recognition of their rights to
religious freedom because religion plays a significant role in their individual
and communal lives. As a general rule, German laws and institutions respect the
individual choices and preferences of all people including Muslims; but collec-
tive demands including the recognition of mosques as official places of worship
and Islam as an official religion raises serious challenges for the German
government (Der Tagesspiegel, 30 January 2015).

Despite strong resistance and reactions inside the country, German authorities
are discussing the possible recognition of Islam as an official religion, which
would have remarkable outcomes. If Islam obtains official recognition, Muslims
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will be able to benefit from state aid to fund their religious activities including the
activities of mosques. In addition, Islam will be taught as a religion in religious
classes in elementary educational institutions. Currently, the state seems to be
favoring the strands of Islam that it considers moderate or more consistent with
the Western lifestyle and its values (including Alevis and Ahmadis); obviously,
this strategy is not helping at all because mainstream Sunnis feel antagonized or
alienated by this approach. (Der Spiegel, 26 January 2015)

CONCLUSION AND RECOMMENDATIONS

Germany’s CT strategy and policies have been significantly influenced by the
September 11 attacks. This influence is particularly obvious in the German
authorities’ tendency to focus on Islamist radicalism and extremism as sources
of terror that pose a significant threat to national security. After the attacks,
Germany responded swiftly to global calls, particularly the requests of the US
administration, to address Islamist fundamentalism and terrorism. To this end,
Germany extended its full support to international efforts for combating terror-
ism including military assistance and political support. At the national level,
German authorities devised a comprehensive strategy with a multifaceted
approach. The development of this bold strategy was justified by the premise
and assumption that Germany was host to many radical Islamist groups and
communities, and for this reason, their presence and activities would make
Germany vulnerable to terrorist threats (n-tv, 26 June 2015). The assumption
has been that at least someMuslims in European countries, including Germany,
were prone to radical ideas and interpretations. The spread of extremist and
radical ideas among the youth was certainly a significant problem that could
potentially disrupt social harmony and peace. However, whether this is the root
cause of the terror problem remains controversial (DIK, 03 May 2013).

The Muslims in Germany who were already feeling alienated and discrimi-
nated against reacted to the measures that the authorities took as part
of their CT strategy. These Muslims considered the measures as aggression
towards their values and beliefs (Archick et al. 2011: 14–19). Thus, the CT
activities and measures did not address the origin of the problem; to the
contrary, these activities actually made the Muslim people in Germany feel
further alienated and sidelined. Most importantly, the radical groups were still
able to flourish and attract greater attention despite these strong measures.

The CT strategy that was developed and implemented in the aftermath of the
September 11 attacks proved to be insufficient as evidenced by the growing
number of radical militants who joined extremist groups in Germany. Reports
indicate that a significant number of German citizens or residents fought in
different parts of the world as radical jihadists, including Syria, Libya, and
Afghanistan (Der Spiegel, 13 February 2015; Der Spiegel, 18 October 2010).
In recognition of this involvement, German decision makers developed tougher
strategies including banning suspected militants from traveling abroad (Focus
Online, 13 January 2015). Meanwhile, however, Germany also took measures to
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address the concerns of average and moderate Muslims and to ensure the enjoy-
ment of fundamental rights and freedoms that are guaranteed by international
conventions.
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CHAPTER 16

Walking a Thin Line: The Netherland’s
Counterterrorism Challenge

Mary Manjikian

As a nation within the EU, the Netherlands shares many social, political,
and economic challenges with its neighbors. First, like other European
nations, including France and Great Britain, the Netherlands has struggled
to integrate a growing minority ethnic population. Due to the historic
legacy of Dutch colonialism, as well as the implementation of guest worker
programs in the Netherlands in the 1960s and 1970s, the nation now
includes significant numbers of immigrants from Suriname, Indonesia, and
elsewhere. And because Holland was for so long a homogeneous group,
these immigrants have stood out culturally, racially, and socially and inte-
gration has always posed a challenge. At present, the question is how to
best monitor the possible sources of anti-state activity within the
Netherlands without exacerbating relations between Dutch and non-
Dutch ethnicity citizens within the Netherlands. Concerns about the rise
of far-right wing anti-immigrant parties within Holland are part of this
conversation.

The second challenge facing the Netherlands stems from the Netherland’s
own historic reputation as a place of tolerance for alternate lifestyles, strong
citizen rights, and a libertarian ethos which allowed for social and political
experimentation. But in the period since September 11, Dutch authorities,
particularly those within the security and intelligence sectors, have moved to
build surveillance programs, cooperation between police and security autho-
rities, and strong and cohesive ties with foreign intelligence services including
American intelligence. This shift has not been without controversy. There is
widespread opposition in the Netherlands to these practices, forcing
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counterterrorism authorities to perform a delicate balancing act between sup-
port for citizen rights and support for a strong set of security practices.

The final challenge which the Netherlands faces is the challenge of inte-
grating its own internal security and policing policies with those of its
neighbors. Within the security environment of the EU, no state can afford
to be perceived as the weakest link, or the group which is softest on terror-
ism, since their problem then risks escalating as terrorists in neighboring
territories relocate. Security planners in the Netherlands thus need to find a
way to create a uniquely Dutch counterterrorism policy which recognizes
the unique challenges of policing in the Netherlands while simultaneously
being alert to the ways in which these policies fit into the larger European
security environment. This chapter considers each of these challenges in
turn.

THE HISTORIC CONTEXT – IMMIGRANTS AND THE PROBLEM

OF HOMEGROWN TERRORISM

In the period immediately following September 11, 2001, the Netherlands –
like many European nations – scrambled to put in place strict new antiterrorism
legislation and protocols. Since the nation had been free from terrorism within
its borders since the 1970s, the Netherlands in particular struggled to fulfill the
demands of the 2002 EU Framework Decision on Combatting Terrorism –

which required all EU members to formally define terrorism in their legal
proceedings, to come up with explicit legislation which penalized terrorist
offenses and assigned them to a particular set of institutions for jurisdiction
(Ballinn 2008).

However, despite the lack of an explicit regulatory framework for confront-
ing this problem, the Netherlands was not wholly without experience in coping
with terrorism. Indeed, the Netherlands has a long history of confronting
domestic terrorism, particularly domestic terrorism which has an ethnic or
minority component to it. These historic experiences have proved both an
advantage and a disadvantage as current Dutch authorities have moved to
put forth a policy for domestic security which pays particular attention to
outsider threats, including the threat of radical Islam, while simultaneously
attempting not to stir up ethnic tensions within Dutch society.

In understanding the roots of ethnic tensions and their relation to internal
security policy today, one needs to begin by looking back to the waves of
immigration which have occurred in the Netherlands since 1945 to the present
day. In the period since World War II, the Netherlands moved from a homo-
geneous to a more diverse and multiracial society through a number of
developments. First, following the ouster of the Dutch from Indonesia (a former
Dutch possession) in 1949, Netherlands authorities accepted approximately
12,000 refugees from the South Moluccan Islands, including large numbers of
Moluccan soldiers and their families – who had fought along the Dutch Army
during the Indonesian independence movement. Then, in the mid-1960s, the
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Netherlands recruited guest workers from Turkey and Morocco. With the
independence of the former Dutch territory of Suriname in the mid-1970,
Surinamese citizens came to reside in the Netherlands (Studiepakket
Multicultureel Nederland n.d., History of Immigration in the Netherlands).
Finally, beginning in the 1980s, refugees from Iraq, Somalia, and Afghanistan
have been added to the mix. Later immigration waves came to include indivi-
duals from Pakistan and the former Yugoslavia as well. Currently, approximately
5 percent of the Netherland’s population is Muslim, with the majority of Muslim
citizens coming from Turkey or Morocco. However, due to higher fertility rates
in the Muslim communities, the percentage of Muslim citizens is growing, with
the average age of Muslim citizens being considerably lower than that of tradi-
tional Dutch citizens. Notably, one in five Dutch citizens now are either foreign-
born or second-generation Netherlands citizens.

Despite the rapid rate of change in Dutch society as the result of these
immigration waves, other nations within Europe have historically looked to the
Netherlands as an example of how to successfully conduct immigration policy. In
particular, they have pointed to the Netherland’s historical policy of verzuiling or
pillarization – which has allowed for the establishment of autonomous social,
religious, and education institutions for groups within the Netherlands, includ-
ing nonwestern refugees and immigrants. This policy served to emphasize the
need to help minorities to preserve their culture and way of life, while placing
little pressure upon these individuals to conform or adapt to Dutch society
(Michalowski 2005). However, analyst Maarten Vink believes that there have
always been inherent tensions in Dutch immigration policy, and that the narra-
tive of the Netherland’s exemplary policy is based largely on myth. He notes, for
example, that throughout the 1970s and early 1980s, immigration policy did not
include pressuring citizens to adopt Dutch citizenship or to immigrate largely
because groups like guest workers were always considered temporary, and they
were expected to return to their homelands rather than taking up long-term
residence in the Netherlands (Vink 2007).

In addition, the Netherland’s brief experience with domestic terrorism in
the 1970s shows that even early in this immigration history there have been
tensions related to the marginalization and socioeconomic status of Dutch
migrants that have played out within society. In particular, South Moluccan
citizens were unhappy with the fact that despite their residence in the
Netherlands for nearly 25 years, they had not been permanently resettled but
still resided in refugee camps as late as the mid-1970s. (This was because their
status had been described as temporary, with an eventual return to the
Moluccans envisioned. However, this never materialized.) These tensions
came to a head in December 1975 when a group of South Moluccan terrorists
hijacked a train in the northern part of the Netherlands. Three out of fifty
hostages were killed when the standoff ended after twelve days. In 1977, the
same group took over one hundred children hostage in a primary school, while
another group attacked a train in De Punt. The Dutch military stepped in to
end the standoffs after twenty days, killing several terrorists in the progress.
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In their work, Demant and DeGraaf point to Dutch government policy
against Moluccan terrorists as a successful example of how a group can be
deradicalized over time. They argue that the Dutch government was suc-
cessful in carrying out three types of actions: Meeting each terrorist attempt
with extreme violence, thus helping to reinforce the futility of the terrorists
“dream” of a separate homeland; working to stem sources of domestic
support for the Moluccan terrorists through emphasizing the violence of
their methods and the futility of their goals; and even reaching out to
Moluccans abroad in Indonesia, who often convinced the more radicalized
expatriate terrorists of the futility of their goals. Finally, the Dutch govern-
ment attempted to meet the concerns of Moluccans which they did regard
as reasonable – such as a desire for better social services and education.
(Demant and de Graaf 2010).

In addition to the problem of Moluccan terrorism, one can also point to the
increasingly hostile relations between Dutch minority citizens and Dutch police
authorities throughout this time period. Throughout the 1980s, discussions
about social issues in the press and in political circles frequently made reference
to a nexus of issues which were seen as related – including immigration, crime,
and nuisance. These issues again came to the fore in 1998 when a young
Moroccan boy was wrongly accused of vandalism; the situation set off rioting
in Amsterdam, with clashes between minority youth and the police (Eijkman
et al. 2012). Young immigrants in particular felt marginalized and stigmatized.
At the same time, statistics made clear that nonwestern immigrants were acquiring
less formal education and that they had lower socioeconomic status and higher
unemployment rates. A 1989 report by the Scientific Council for Government
Policy thus concluded that while Dutch authorities had sought accommodation
with minority citizens and communities through not requiring integration, what
had occurred instead was a situation whereby minority citizens were marginalized
politically, economically, socially, and culturally (Vink, p. 338).

Beginning in the 1990s, Dutch policies thus gradually have been shifting from
accommodation of Dutch minorities on their own terms towards a policy which
put more emphasis on assimilation. Ersanilli describes a shift from talk of rights to
talk of responsibilities for all citizens as the Netherlands began to ask difficult
questions about how to continue to fund the welfare state. As a result, the 1998
Law on Civic Integration of Newcomers began requiring that those requesting
citizenship take Dutch language classes and social orientation classes. Those who
failed to do so could be fined or face cuts to their social benefits (Ersanilli n.d.,
Focus-Migration). Also, beginning in 1991, Fritz Bokestein, the leader of the
VVD (Freedom and Democracy) Party in parliament, began to publicly raise
questions regarding the compatibility of Islam with Dutch values (Vink, p. 338).

Thus, one can argue that the racialized counterterrorism policies adopted
after September 11 were not a departure but rather a continuation of preexisting
policies. As early as 1999, Dutch authorities began distinguishing in their
statistical analyses between those citizens who are “Autochtoon” (of Dutch
heritage) and Allochtoon (of non-Dutch birth or ancestry). These terms came
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to have a racial meaning, causing some Dutch citizens to draw a distinction in
their minds between the “real Dutch” and the newcomers (echoing, for exam-
ple, the distinction in Britain between those who are English and those who are
“merely British”). And it was actually the Aliens Act Legislation of 2000 which
marked the beginning of a discourse of “immigrant as security threat,” with the
inclusion of language that noted that foreign nationals deemed to be a national
security threat could have their right of residence revoked and declared to be
“undesirable aliens” (Bigo et al., Netherlands’ Surveillance, p. 17).

Thus, the developments of September 11, 2001, merely served as a catalyst,
moving the nation to quickly adopt legislation which formally addressed many
issues – including the role of Islam in the Netherlands, the role of minorities
and the ways in which foreign ideas might be seen as threatening or even
dangerous – through an explicitly security-based lens. Therefore in the period
since 1945, the Dutch government’s official party line has shifted from one of
accommodation and respect for minority rights to one of a “war on terror”
which has had decisive effects on non-Dutch ethnicity citizens within the
Netherlands. Here, this situation is not unique to the Netherlands since similar
shifts have occurred across Europe, from Germany to France to Belgium.
However, the contrast is particularly stark in the Netherlands given its earlier
history as a bastion of liberal tolerance and accommodation.

POST-SEPTEMBER 11, 2001, COUNTERTERRORISM POLICY

In the post-September 11, 2001, era, policymakers in the Netherlands moved
quickly to identify and respond to perceived weaknesses inDutch counterterrorism
policies and procedures. The resolve to act quickly and decisively in this arena was
driven home in the Netherlands in the early 2000s due to two particular events:

First, in May 2002, the Dutch politician Pim Fortuyn, an outspoken propo-
nent of assimilationist Dutch social policies and head of the popular Fortuyn List
Party, was assassinated by lone-wolf terrorist Volkert van der Graaf. Van der Graaf
claimed in his defense that he was acting to save Muslims from Fortuyn’s policies
of forced assimilation and the scapegoating of Muslims as the source of problems
in Dutch society (Evans-Pritchard and Clements 2003). Then, in 2004, the
controversial Dutch filmmaker Theo Van Gogh was murdered by lone-wolf
terrorist Mohammed Bouyeri, a Dutch citizen originally from Morocco
(Donadio 2014). Van Gogh’s media works – including a film and television
show – had been condemned by Muslim citizens as disrespectful of Islam and
anti-Islamic. Both of these events served to further polarize Dutch society along
racial and ethnic lines, and increasingly counterterrorism was viewed through an
ethnic and racial lens. Echoing American rhetoric, the Netherland’s Deputy
Prime Minister Gerrit Zalm stated that “we are at war with terrorism and
extremism,” in the wake of the Van Gogh murder (Demant and de Graaf,
p. 418). The rise of Dutch far right politician Geert Wilders, known for his
anti-Islamic rhetoric and conflation of Islamic beliefs with terrorism, can also
be traced to this date. The events of the 2000s thus served to galvanize
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the Netherlands into rapidly revamping its counterterrorism policies. This
resulted in a number of changes:

EXPANSION OF INTELLIGENCE INFRASTRUCTURE

AND COOPERATION

First was the expansion of the infrastructure tasked with administering Dutch
security policies, with an increased role for the intelligence community in
particular. Here, the challenge was how best to create the centralized coordi-
nation structures necessary to share information between the various actors
involved in monitoring, investigating, and responding to security threats. In
particular, the Havermans Committee, established in the wake of Fortuyn’s
murder, recommended the expansion of the Dutch General Intelligence and
Security Service (AIVD), with a particular emphasis on expanding its commu-
nication and information technologies. (Between 2004 and 2007, the person-
nel numbers tripled for this agency.) The AIVD worked to improve
cooperation with police, the prosecutorial service, and local government. In
addition, resources were allocated for extra staff for the border patrol, royal and
diplomatic security service, and public prosecution service. The Police forces
also began developing their own counterterrorism capabilities.

In this way, a strengthened AIVD lost its monopoly on administering coun-
terterrorist activities in the Netherlands, instead becoming the center of a nexus
of twenty other security-related organizations. The Intelligence and Security
Services Act included provisions spelling out how AIVD could work with and
task a variety of other government agencies – including the Royal Netherlands
Military Constabulary and local police (Akerboom 2002). The closer fusion of
domestic law enforcement and intelligence agencies in the Netherlands did not
proceed without controversy, however. In particular, legal advocacy groups
questioned whether it was appropriate to use information gathered by the
intelligence agencies (which had different standards of evidence) in prosecuting
individuals in criminal proceedings, and whether information gathered by the
AIVD could legally be shared with local and regional police organizations. A
2002 decision in the Court of Appeals in The Hague, however, concluded that
these actions were allowable in court (Akerboom).

Additional organizations were created in the early 2000s with the goal of more
closely delineating security responsibilities and integrating security functions. In
2004, a National Coordinator for Security and Terrorism (NCTV) was appointed
to head the National Antiterrorist Organization, which resembled the US
Department of Homeland Security. This organization, with a membership of
80 people, was tasked with preparing policies for the Minister of Justice and
Minister of the Interior; carrying out analyses and threat assessments; preparing
large projects like the implementation of regional and national alert systems;
providing personal protection to prominent politicians and providing for civil
aviation protection. At the same time, two coordination platforms were estab-
lished: the State Committee for Combating Terrorism, and the Counterterrorism
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Information Box within the AIVD. The information box plays a role similar to an
intelligence fusion center in the US, coordinating information from departments
including the police, justice, and MIVD, naturalism and immigration service.
Finally, a Council for National Security was created within the Council of
Ministers, chaired by the Prime Minister (Den Boer 2007). To further cement
the relationship between various branches of government, in 2010, the Ministry
of Justice was renamed the Ministry of Security and Justice.

It is difficult to measure or evaluate how effective these changes in
organization have been in terms of preventing terrorist attacks in the
Netherlands to date. Not surprisingly, much of the activity carried out
by these agencies is secret and will not be shared with the public. Thus,
even if attempts are foiled, the public will likely be unaware of them. To
date, the Netherlands has not suffered major terrorist attack. It is possible
that strong information sharing and coordination practices have been a
reason for this success.

EXPANSION OF SURVEILLANCE AND PREEMPTIVE POLICING

Second was a desire to allocate more resources to the carrying out of activities
which are preemptive in nature. Former Dutch Minister of Justice Hirsch
Ballin describes the current approach as one of “actuarial justice,” in which
law enforcement and justice personnel make predictions about the level of risk
or the propensity to commit harm attached to a suspect or a group, based on
previous behaviors and activities of similar suspects. Actuarial justice thus
incorporates the profiling of suspects, along with other data, in making a
decision about who is most and least likely to commit harm. This system
necessarily sets up expectations between groups which are relatively risk-
prone and those who are risk-free. And in the Netherlands, these divisions
are often racial and/or religious.

These methods of assessing possible harm and danger were incorporated into
the post-September 11, 2001, Action Plan for Counterterrorism and Security –

which allocated between seventy to ninety million Euros to programs including
the use of biometrics to track terror suspects, changes to visa policies and new rules
to facilitate the disclosure of information on the issuing of visas, the expansion of
border control personnel and activities and the introduction of mobile patrolling
units who were tasked with identifying and stopping suspected illegal immigrants
(den Boer). At the same time the 2002 Intelligence and Security Services Act more
thoroughly defined the mandate of the AIVD, spelling out the ability of this
organization to engage in preemptive activities of an investigative nature, including
monitoring telecommunications and conducting searches (Library of Congress,
Foreign Intelligence Gathering Laws). Changes to the Law on Weapons and
Ammunition also made it possible for law enforcement authorities to open
packages, to stop and search vehicles, and to frisk individuals (den Boer, 295).
Finally, changes to the Data Protection laws made it easier for the government to
request and obtain data from nongovernmental organizations (den Boer, 296).
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Increasingly, police and intelligence agencies were asked not merely to
respond to terrorist events which had occurred, or to predict what might be
likely. Instead, they were asked to work with actors within particular com-
munities (including ethnic communities) to investigate which individuals
and groups were likely to engage in terrorist activities, and to preempt the
growth of such groups and activities before they became a more serious
threat. As in the US, the desire to predict possible terrorist events and to plan
for them led to the creation of a national terrorist alert system, put into place
in 2004 (den Boer). It is clear that monitoring systems alone will not be
sufficient to preempt all terrorist activities. For instance, a significant number
of Dutch Islamic youth have still managed to go abroad to participate in
jihadist training.

As the next section of this analysis indicates, the larger issue may be not one
of monitoring but of prosecution. Even in cases where Dutch authorities may
become aware of the existence of possible terrorist cells or groups within their
territory, it is still sometimes unclear what specific lines must be crossed by such
groups before they can be arrested or detained or even accused of having
committed a crime.

SPELLING OUT PENALTIES FOR TERRORIST-RELATED OFFENSES

Thirdly, new legislation was put into place which more clearly spelled out the
organizations responsible for prosecuting and investigating crimes related to
terrorism, as well as the penalties for terrorist-related activities. Such acts were
required by the EU which required each EU nation to adopt specific legislation
which would harmonize counterterrorism policies in an era characterized by
high population mobility and relatively open borders. (Prior to September 11,
2001, the Netherlands did not have a specific legal definition of terrorism
anywhere within its national legal legislation.) This new package of legislation
was launched with the 2004 Crimes of Terrorism Act which defined terrorism,
along with creating the new crime of “incitement to terrorism.” Echoing the
new Dutch emphasis on preemption, this new legislation allowed individuals to
be prosecuted for inciting terrorism through possessing terrorist literature or
discussing a terrorist plot, even if one is not carried out (Den Boer 2007). This
legislation also more clearly defined terrorist intent, and also criminalized
participation in an organization or a conspiracy “with a terrorist intent”
(Ballinn 2008).

In 2006, the Dutch government specifically criminalized those terrorist orga-
nizations which appeared on the EU terrorism list. In addition, in order to bring
Dutch procedures more into line with European priorities, new legislation was
adopted which helped to combat money laundering for terrorist finance through
paying more attention to the transfer of funds. Here, the 2010 Operation Konink
investigated the channels being used within the Netherlands to raise funds and
funnel them to support the Tamil Tigers group in Indonesia. This effort led to the
adoption of more strict legislation in this regard (Weenink 2012).
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The final set of legislative initiatives which compromise Dutch counter-
terrorism policy consist of a package of measures introduced into the legislature
beginning in 2004 which address the issues of revoking the passports, citizen-
ship, and benefits of those suspected or convicted of having engaged in foreign
jihad activities (National Coordinator for Security and Counterterrorism
Ministry of Security and Justice 2014). In particular, the Netherlands began
undertaking discussions about whether those convicted of or suspected of
travelling to Syria and elsewhere to train as Islamic fighters, to marry Islamic
fighters, or to train others to serve as Islamic fighters should still be treated as
Dutch citizens. Recent legislative initiatives have included legislation to deprive
those suspected of going abroad to fight of their passports and right to travel
for a restricted period of time.

Neither the issues which the Netherlands is facing in these regard – nor the
proposed solutions – are unique to the Netherlands. Indeed, the US House of
Representatives approved the Foreign Terrorist Organization Passport
Revocation Act in 2015 to revoke the passports – but not the nationality – of
US citizens with connections to foreign terrorist organizations (Christian Science
Monitor 2015). Similar measures have also been implemented in Canada (The
Economist 2014a), Belgium (Sputnik News 2015) and similar initiatives have
been proposed in France and Australia (Crikey 2015). The Netherland’s Ministry
of Justice began cancelling the passports of those suspected of wishing to travel to
Syria in particular for purposes of participating in jihad or serving as a jihad bride
beginning in 2014 (Dutch News 2014; Jihad Watch 2014).

What is unusual about the Dutch initiatives, however, is the fact that
additional new legislation has been proposed which seeks not just to strip
suspected terrorists of their right to travel, but also of their Dutch nationality.
The Dutch legislation is also unusual in that the revocation of Dutch citizen-
ship is automatic in these instances (de Hart and Terlouw 2015).

As de Hart and Terlouw point out, there is a historic precedent in the
Netherlands for stripping foreign fighters of their Dutch citizenship, with the
law first invoked in the 1860s when a group of Dutch soldiers fought on behalf
of the Pope. The initiative to apply this statute to combat terrorism was
first voiced in 2004 in the wake of the Theo Van Gogh murder, and was first
introduced into the Netherland’s parliament in a 2005 bill. In the intervening
years, the bill languished in Parliament, due largely to concerns about the
constitutionality of this action – based on two factors. First, because EU statutes
prohibit undertaking actions against citizens which would render them stateless,
the Dutch law was amended to apply only to those who have dual nationality, in
effect rendering them ‘back’ to the country of their secondary citizenship. But
here a new problem arose, as dual nationality citizens were predominantly those
of Turkish and Moroccan descent. In this way, a question arose as to whether
the proposed legislation had a disparate impact on certain national and ethnic
groups – in this way creating both a two-tiered justice system and a two-tiered
system of nationality within the Netherlands, in which some citizens could be
deprived of their nationality which others could not.
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It should be noted that initiatives regarding revoking citizenship or forcibly
deporting people from Europe are particularly contentious, given the ways in
which such actions were carried out during World War II (namely, actions to
strip Jews of their citizenship in both Vichy France and Turkey). Consequently,
current efforts appear to be a sharp departure from the previously accepted
norm that citizenship is the same for everyone who lives in a country and there
are no “second class citizens” whose citizenship is only conditional. The
renunciation of this norm – even for purposes of national security – is a
major change in how nations in Western Europe have thought about citizen-
ship in the period since World War II.

Here de Hart and Terlouw are critical of the ways in which Dutch
politicians and security services have conflated criminal policy and nation-
ality policy, two arenas which they argue should be separate. In their view,
combatting crime should be viewed as a separate set of issues from the
issues of who deserves to be a citizen or the conditions in which that
citizenship is conferred.

While there is official support for a hard-line position against jihadi terrorists
in the Netherlands, the issue is still contentious. In 2014, former Dutch Chief of
Defense, Peter van Uhm, made waves when he stated that young Dutch Islamist
fighters should be respected for their idealism and called upon the Netherlands
to do more to integrate such youth into society. At the same time, other critics
have claimed that Dutch society already provides too many resources for services
like psychological counseling and housing for minority youth who may
have been involved with radical Islam or even Islamic military service abroad
(Dias n.d).

As Demant and DeGraaf (2010) pointed out in their analysis of Dutch
policies towards Moluccan terrorists, however, counterterrorist policies can be
seen as having two parts. Government officials must think about how to prevent
those who are already radicalized from acting on those beliefs but they must also
think about how to stop the creation of a new supply of terrorist supporters
within a nation. The danger is that in clamping down in what appears to be an
unduly harsh manner against suspected jihadists, other members of that minority
group might witness these activities and be turned against Dutch policy and
towards the terrorists. The fear is that measures like revoking passports and
restricting the travel of ethnic minority citizens might stem jihadist activity in
the short-term but that they might create large-scale social rifts and a loss of
government legitimacy in the long run which will be much harder to undo.

CRITIQUES OF CURRENT POLICIES

In carrying out this three-pronged approach, Dutch policymakers confronted a
number of challenges. Particularly in the period since 2006, three types of critiques
have been launched against Dutch counterterrorist policies. As noted above,
groups both within the Netherlands and in the international community have
alleged that certain aspects of Dutch policies violate the human rights of immigrant

380 M. MANJIKIAN

ACKU



groups within the Netherlands, particularly those of Islamic descent. At the same
time, a more general critique – alleging that preemptive policing in particular
violates the civil rights of all citizens – has been launched, both at home and abroad.
Finally, particularly in the aftermath of the revelations by Edward Snowden about
the vast scope and scale of surveillance by the US across the globe, and the
revelation that Dutch authorities in particular had cooperated with American
surveillance policies, a critique of Dutch policies has emerged which focuses on
the ways in which current policing strategies may violate the right to privacy of
Dutch citizens, both those who are of Dutch ethnicity and those who are not.

THE MINORITY RIGHTS CRITIQUE

Beginning in mid-2005, a number of groups (both Dutch groups like the
Dutch section of the International Commission of Jurists, the Anne Frank
Foundation, Buro Jansen and Janssen, and the Humanist Committee on
Human Rights, as well as international groups like the Soros Foundation and
the UN) began voicing concerns about the ways in which Dutch counter-
terrorism policies appeared to unfairly stigmatize and single out members of
minority ethnic communities. In this way, analysts argued, counterterrorism
policies were a polarizing influence on Dutch society, giving support to those
who wished to conduct hate campaigns against minority citizens by reinforcing
the immigration-crime-terrorism trope.

Here, critics cited a number of specific problems with the current legislative
and law enforcement climate in the Netherlands. It has been alleged that current
patterns of ethnic profiling violate Section 1 of the Dutch constitution which
established a principle of universal equality and a ban on discrimination. In
addition, the 2000 Personal Data Protection Act – which prohibits the gathering
and processing of ethnic data, except for purposes of identification or in response
to an application for a temporary exemption in order to reverse structural
disadvantages among ethnic or cultural minorities – appeared to preclude the
possibility of gathering ethnic-related data for purposes of predicting or pre-
empting terrorism (Eijkman et al. 2012). The Netherlands was also alleged to be
in violation of European and international statutes regarding discrimination.
Specifically, Open Society Foundation analysts have suggested that Dutch poli-
cies violate the United Nations Convention on the Elimination of Racial
Discrimination, the European Convention for the Protection of Human
Rights and Fundamental Freedoms (ECHR), article 14; the EU’s Race
Directive, the EU’s Antidiscrimination Directive, and the EU’s Charter of
Fundamental Rights (Eijkman et al.). And while representatives of the Dutch
minority groups themselves have not publically spoken out in opposition to these
measures, public opinion data collected by the Eurobarometer organization in
2010 indicated that nearly 8 percent of respondents in Holland agreed with the
statement that “counterterrorism policy is largely ethnically based.”

In addition, the Open Society foundation has objected to a 2005 law
which legally obligated refugees and resident aliens to permanently carry
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identification documents, as well as to the 2000 Aliens Act which expanded
the powers of the government to stop and frisk those suspected of being in
the country illegally. In this report, Eijkman et al. suggested that particu-
larly after 2006, Dutch counterterrorism policy focused too specifically on
the threats posed by Islamism and the failure of non-Dutch ethnicity
citizens to integrate into society. They argued that in the highly politicized
climate of Dutch law enforcement, there was a tendency for any clash with
police or criminal instance involving migrants to be immediately labelled as
“terrorist” even though not every crime involving a migrant is necessarily
politically or ideologically motivated. Furthermore, Eijkman et al. point to
problem of an “accountability gap,” noting that when minority citizens in
the Netherlands do feel that they have been unfairly singled out for search,
seizure punishment, the lines of authority are often not clear and it is
difficult to know where they might go to seek redress. Here they note
that the general public in Holland is often not sure which particular gov-
ernmental actor is responsible for which particular set of activities under the
counterterrorism legislation (Eijkman et al.). Given this climate, it is per-
haps unsurprising that a 2009 EU Minorities and Discrimination Survey
found that one in three Muslims in the Netherlands had experienced dis-
crimination in the last 12 months (Eijkman et al.).

Beginning in 2005, both Dutch and EU bodies began investigating these
claims of discrimination. The Dutch Council of State, an advisory board to the
Dutch government, issued a critical report that same year, warning about the
dangers of religious and ethnic profiling of DutchMuslims in aftermath of 9/11.
In 2009, the Suyver Committee – a study carried out by the Dutch parliament to
evaluate the state of Dutch counterterrorism policies as the tenth anniversary of
September 11 approached – recommended conducting a thorough evaluation of
Dutch counterterrorism legislation in light of the differential rights of minorities
but this has not yet been done (Council of Europe 2011). In 2008, the
European Commission against Racism and Intolerance published a report on
Dutch counterterrorism which found widespread negative public discourse
about immigrants and Islam, societal polarization and a substantial increase in
Islamophobia since the introduction of this legislation (Eijkman et al.). Finally,
in 2011, in a submission to the United Nations Human Rights Council, the
National Dialogue Structure with Minorities raised the issue of ethnic profiling
by Dutch law enforcement. They were joined in their submission by the Dutch
section of Amnesty International.

On a positive note, however, public recognition of the problem of
Islamic jihadist youth in particular has opened up larger conversations
about issues such as the failure of the Netherland’s immigration policies,
and the extent to which Dutch society itself may bear some of the respon-
sibility for this security problem, as traditional Dutch institutions may have
failed to be sufficiently open and welcoming to new migrants, thus helping
to marginalize the youth in particular and creating the conditions for
radicalization. In this way, the new conversation about new jihadists echoes
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older conversations which occurred in Dutch society in the 1970s which
asked whether Dutch citizens had been sufficiently welcoming to Moluccan
immigrants, and whether the failure to embrace these new citizens was
perhaps a factor leading to their radicalization. Present-day conversations
have looked at the ways in which new immigrant groups have largely wound
up in ghettos or communities of similar immigrants, creating their own
newspapers, schools and generally occupying a marginal status within Dutch
society. The question here is whether these groups have chosen this position
or whether they have in fact been marginalized by mainstream Dutch
society.

Thus, in recent years, Dutch authorities have begun working closely with the
Dutch Muslim Community, asking Muslim leaders to work with police to
identify young people who appear to be radicalizing and working preemptively
to address the problem before it becomes a security threat (National Coordinator
for Security and Counterterrorism, Ministry of Security and Justice 2014).

None of these findings however have served to tone down the highly inflam-
matory and racialized rhetoric which appears to have become a permanent part of
Dutch society. As is the case elsewhere in Europe and in the US, the rise of
homegrown jihadists has meant that minority ethnic groups which do not assim-
ilate into the broader society have been regarded with suspicion. And despite the
relatively small numbers ofDutch jihadists, the revelation of these recruits has led to
a backlash within Dutch society with many citizens failing to distinguish between
the various strains of Islambeing practiced (frommoremoderate Islam to themore
threatening Sharia4Holland organization) and calling for greatermeasures to force
Dutch Islamic citizens to integrate (despite the fact that many Islamic Dutch
citizens already are integrated) (Roex 2014). Indeed, in 2010, influential Dutch
politician Geert Wilders was put on trial for hate crimes for his release of a film
which equated the Koran with Mein Kampf and Islam with Nazism. However, he
was found not guilty of all charges and has continued his campaign of anti-Islamic
rhetoric (Waterfield 2011). One may rightly be concerned today by the possibility
that merely expressing one’s Islamic heritage is sufficient to make one a suspect in
antiterrorism investigations. Individuals who publicly display that heritage by, for
example, wearing a headscarf, may be accused of failing to assimilate and posing a
security risk. Indeed, proposed legislation in 2012 and again in 2015 sought to ban
the burqa and the niqab “for security reasons.” The Dutch Prime Minister, Mark
Rutte, voiced support for this proposal, noting that there are “specific situations
where it is essential for people to be seen (Willsher 2014).”

THE CIVIL RIGHTS CRITIQUE

A second critique of current Dutch counterterrorism policy focusses not on the
ways in which the laws treat minorities, but on the ways in which attempts to
preempt terrorism through surveillance, searches, and profiling affect the civil
rights of all citizens. Here, the argument is that individuals are no longer
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“innocent until proven guilty” but instead may be treated as “guilty until
proven innocent.”

This critique first surface in the efforts of those who opposed the 2002
Preventive Search Law (the so-called Stop and Frisk Law) which allowed local
and national law enforcement agents to conduct body searches of individuals
suspected of breaking the law in designated “high risk” areas. Critics have noted
that the designation of an area as “high risk” seems to be fluid and rapidly
expanding, and have pointed to the ease with which city officials can apply to
have their own municipal areas designated as high risk (Expatica 2003). In addi-
tion, stop and frisk actions have been described as “fishing expeditions” in which
law enforcement personnel may not have a clear sense of their mission or of the
reasons for the search. Instead, they may simply be hoping to “find something.”

Subsequently, critics have called attention to the 2005 Compulsory
Identification (Extended Scope) Act which gave Dutch police officers the ability
to ask to see someone’s identification for almost any reason if it is “reasonably
considered necessary for the performance of police duties” (Amnesty International
2009). They have also criticized the Act of November 20, 2006, which expanded
the definition of the conditions under which a residence or dwelling could be
searched. While previously, law enforcement personnel had to have a “reasonable
suspicion of criminal activity” in order to carry out a search, the new law requires
only that they find or suspect “indications of a terrorist crime.” As former Justice
Minister Hirsch Ballinn points out, the conditions under which a search can be
carried out can be quite flimsy and might include, for example, a call to an
anonymous tip line. At the same time, the 2002 legislation which allowed
authorities to perform searches in designated areas of high security was expanded
so that such searches could be performed in designated terrorist risk areas. These
areas included train stations in Amsterdam, The Hague, Rotterdam, and Utrecht,
as well as the media park in Hilversum and the nuclear power station in Borssele.
In these areas public prosecutors can authorize searches for up to 12 hours, with
the ability to extend the window indefinitely (Ballinn, “Counterterrorism
Measures Affecting Criminal Investigation in the Netherlands,” 2012).

Critics of these policies have accused police and prosecutorial agencies of
behaving more like intelligence agencies than policing agencies, in treading a
fine limit between enforcing security and violating the rights of citizens, as well
as operating with much less transparency than one might expect from a police
agency.

In recent years, several investigations have been undertaken to examine the
legality and ethics of these new policies. The Dutch National and Municipal
Ombudsman looked specifically at the issue of “stop and search” procedures in
designated “security risk zones,” concluding that they challenge human rights,
including the rights to bodily integrity, privacy, and non-discrimination, as well
as infringing on the assumption of innocence (Eijkman et al. 2012). And Dutch
Amnesty International compiled a report in 2013 which called for more rigorous
accountability measures for law enforcement personnel who, they argued, should
be forced to keep and provide statistics on the numbers and types of search
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activities which had been carried out; the ethnic makeup of those stopped and
the results achieved with the searches (Amnesty International 2014).

THE SURVEILLANCE CRITIQUE

Finally, one of the most contentious issues in Dutch counterterrorism today
concerns the problems of surveillance and intelligence sharing. In the period
since September 11, 2001, security cameras and footage have come to play a vital
role in securing public and private spaces within the Netherlands. The rise of new
technologies such as closed circuit television cameras and drones has enabled
Dutch authorities to conduct increased preemptive surveillance. The most recent
iteration of Dutch policy, contained in the Dutch National Counterterrorism
Strategy 2011–2015, focused largely on the new technologies of visual
surveillance.

In the early 2000s, Dutch authorities tried hard to guard against the unregu-
lated use of these new technologies. The 2001 Personal Data Protect Act
established the precedent that businesses and government actors could only
collect data for a specific, explicit, and legitimate purpose, and only with the
consent of the individual whose data was being collected and processed.
Furthermore, those who processed data needed to register this function and to
make public the records regarding these activities. The Municipalities Act also
regulated places where surveillance cameras were installed, giving municipalities
the right to control their placement and use. In addition, activities related to the
processing of surveillance film were required to be reported to the Dutch Data
Protection Authority (Eijkman and Weggemans 2011). However, a subsequent
2012 revision of the Personal Protection Act – aimed at increasing information
sharing activities between EU members and other partners, such as the US for
purposes of counterterrorism – allowed for data collected on citizens to be shared
with partners outside the Netherlands without citizen knowledge or consent.

In the Dutch case, it was only through the 2013 revelations by NSA
whistleblower Edward Snowden, that Dutch citizens became aware of the
degree to which their government was eavesdropping on their own personal
data – often in violation of existing constitutional protections – as well as the
data of millions of other citizens and corporations whose traffic happened to
run through the Netherlands. In Snowden’s words, the Dutch were the
“Surveillance Kings of Europe,” issuing local and national authorities more
permits to engage in wire taps and eavesdropping of Dutch citizens than the
entire US, and having collected metadata from 1.8 million Dutch phone calls
in 2012 alone (De Visser 2015).

The Dutch propensity to collect data on its own citizens and others has
come about through a confluence of two factors: First, as an Economist writer
notes, the efficient working of the Dutch welfare state depends on a compli-
cated system of subsidies and financial incentives which are offered to Dutch
citizens. In order for citizens to receive the subsidies they are entitled to, they
must provide the Dutch government with vast amounts of personal data on
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a regular basis (The Economist 2014b). In addition, as Giles Scott-Smith
notes, the Netherlands is a hub through which several vital Internet services
run. The Amsterdam Information Exchange (AMS-IX) is the world’s second
largest transit point for Internet communications, and the Netherlands also
serves as a base for SWIFT international banking transactions. An undersea
Internet cable also runs through Katwijk in the Netherlands. As Scott-Smith
notes, this confluence of factors has brought the Netherlands into the “Inner
circle” of international spying agencies. For this reason, the US considered
opening up membership into the elite “Five Eyes” information sharing agree-
ment to the Netherlands as well in 2013 (Scott-Smith 2013).

As a result of the Snowden revelations, Dutch citizens also became aware of
the degree to which their government had been engaged in intelligence sharing
with the US National Security Agency. Although the Netherlands has long
been a member of NATO and a strong defense partner with the US, dating
back to World War II, the strong emphasis in Dutch society on individual
rights and citizen autonomy had led many to downplay the significance of the
intelligence relationship between the two countries. The Dutch intelligence
service (AIVD) is known to share intelligence with the European Union
Intelligence Analysis Center (INTCEN), and the 2002 Intelligence and
Security Services Act allows the AIVD to engage in activities including surveil-
lance, search, and monitoring telecommunications. However, the act notes
that citizen’s personal privacy should not be infringed upon and that citizens
should be notified if the AIVD has infringed on their rights of privacy or
secrecy of communications – in situations where doing so would not violate
national security (Library of Congress n.d).

However, as Bigo et al. point out, the relationship between the Dutch
agencies and the US National Security Agency has led to a situation where
Dutch authorities are able to subvert the legal regulations which would
require them to seek permission before accessing information on Dutch
citizens by requesting this information directly from the National Security
Agency itself through an intelligence sharing arrangement. In this case, the
NSA is “sharing” the Netherland’s own information about its citizens with
the Dutch themselves, since the NSA is not bound by the same cumber-
some legal restrictions (Bigo et al. 2014). At the same time, 2012 amend-
ments to the Dutch Personal Data Protection Act loosened the
requirements that citizens be informed when personal data about them
had been collected (so that in situations of vital national security this was
no longer necessary). (Global Legal Monitory 2012)

In recent years, Dutch activists, academics, and the media have gone on to
voice-specific concerns about the creation of a new Joint Signals Intelligence
Cyber Union (formerly known as Project Symbolon). The joint agency will bring
together the efforts of two existing agencies – the General Intelligence and
Security Service (AIVD) and the Military Intelligence and Security Service
(MIVD). The new agency (which also folds in the existing National Signals
Intelligence Organization) has a staff of 350 people. Its mandate is to counter
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cyber threats in particular. Opponents of the new agency cite proposed legislation
(an update to the 2002 law) which would give AIVD andMIVS nearly unfettered
access to all telecommunications running through the Netherlands (Koot 2013).

Among the groups concerned about the power which the new agency would
have are the British group Privacy International and Dutch telecom provider
KPN (Delony 2015). Dutch telecommunications providers are particularly
concerned that the bill is requiring their mandatory cooperation with Dutch
surveillance efforts (Techdirt 2015). The Netherland’s policy regarding infor-
mation sharing and surveillance has also been criticized by the European
Intelligence Codex, a group affiliated with the Parliamentary Assembly of the
Council of Europe. In this report, such data collection policies were said to
“endanger fundamental human rights.” (De Visser 2015)

The merging of military and civilian intelligence agencies in the field of
cyber defense is also worrying because it echoes an older debate which took
place in the Netherlands in March 2014. That spring, as a result of documents
made public by Edward Snowden, Dutch citizens became aware of the role
which Dutch surveillance agencies had played in assisting the US military to
target drone strikes against suspected Islamic terrorists in Somalia. (The specific
targeting coordinates were gathered through telephone surveillance of Dutch
citizens of Somalian descent who were living in the Netherlands; Authorities
initially sought permission in order to collect intelligence which would assist
them in combatting piracy in the Gulf of Aden.) (Direx and Modderkolk 2014)
Dutch citizens, who overwhelmingly oppose the use of armed drones in war-
fare, felt betrayed by their government for sharing intelligence in this way and
failed to believe claims by Dutch authorities that they themselves did not know
or suspect that the information shared with the Americans would subsequently
be used to carry out activities which contravened the Netherlands’ publicly
stated foreign policies. In this instance, citizens and the media were concerned
that Dutch cooperation with US authorities appeared to have gone beyond the
provision of general civilian intelligence to the provision of specific military
intelligence which could be deployed in warfare. In this way, the Dutch
government appeared to be offering specific battlefield support for US military
operations which had not been discussed or approved in the Dutch parliament
(Manjikian 2015). It is likely that the continued conflating of military and
civilian intelligence, as well as the continued whittling away of the distinction
between support for analysis and support for military operations will continue
as the two agencies (MIVD and AIVD) continue to work closely together in
the Joint Signals Intelligence Cyber Unit. Indeed, as Bigo et al. note, the
mission of the new organization is the carrying out of both defensive and
offensive cyber activity (Bigo et al. 2014).

Here again, the confirmation of the existence of such practices and the
apparent willingness of the Dutch government to accept them shows how
much Dutch society has changed since World War II and particularly since
September 11, 2001. It appears that when issues of national security arise, the
Netherlands does not have a uniquely Dutch policy, but rather has a policy
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which is very much in line with existing European and even American practices
(Nohrstedt and Hansen 2010).

THE FUTURE OF DUTCH COUNTERTERRORISM

In the aftermath of the November 13 terrorist attacks in Paris, it is likely that
Dutch counterterrorism policy will undergo some significant changes. In the
time since that attack, two European nations have declared formal states of
emergency (Belgium and France) which may last up to three months,
and states including France, Germany, and Belgium have cooperated closely
in pursuit of the terror suspects, utilizing Interpol’s Red Notice – which has
been described as an international arrest warrant.

In addition, in both France and Belgium, local and national officials have
spoken about the dangers posed by heavily immigrant neighborhoods which
are not well-integrated into the larger urban environment – including the
Molenbeek section of Brussels and St. Denis in Paris. In this way, current
conversations appear to echo conversations which took place in the
Netherlands regarding the failure of integration policies on both individual
and collective levels. In recent days, the large numbers of raids by well-armed
local security officials and national police and military officials on sites in these
neighborhoods suggest that a special sort of emergency policing is taking place.
Warrants are being quickly sworn and these neighborhoods appear to represent
“special zones” in which extraordinary force can be used with few constitu-
tional limits. They seem to represent spaces of exception within an otherwise
democratic regime.

Yet, thus far, when one thinks about traditional counterterrorism measures,
one does not often think about housing or urban planning as a key component
of strategy. Recent events suggest that it will, however, become a more central
part of overall counterterrorism strategies. Here one might consider attempts by
Danish municipal and national authorities to reintegrate the anarchist neighbor-
hood of Juliana Christiania into Copenhagen, after it had been allowed to grow
as its own independent enclave since the 1970s. Although Christiania was not an
ethnic neighborhood, it had become a sort of internal failed space within
Copenhagen, known as a haven for gangs, drugs, and violence. Danish autho-
rities concluded that it was simply too dangerous to allow the region to exist
outside of traditional authority structures. The reintegration of Juliana
Christiania might thus provide a model for how urban planners can think
about the dangers posed by poorly integrated ethnic enclaves within Europe’s
major cities, including the Netherlands (Manjikian 2013).

CONCLUSION

As this brief analysis indicates, in the period since September 11, 2001, the
Netherlands has moved quickly to put into place upgraded and more stringent
antiterrorism policies. The three challenges which the Netherlands faces remain
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ongoing. The nation still faces the challenging of integrating ethnic minority
citizens into the state; the challenge of balancing traditional Dutch traditions of
tolerance with the need for increased monitoring, centralization, and surveillance;
and the challenge of integrating its antiterrorismpolicieswith those of its neighbors.
The Netherlands has met these challenges through a three-pronged approach:
moving to centralize information sharing and counterterrorist organizations; pas-
sing new legislation which has strengthened the hand of the Ministry of Justice
through allowing for increased powers of surveillance and preemptive monitoring,
and working to harmonize definitions and policies with its neighbors in the EU.

It appears that for now the Netherlands has been successful in meeting these
challenges. In the years since September 11, 2001, large-scale terrorist attacks
have occurred in Norway, Great Britain, Spain, France and Belgium. However,
thus far, no similar attacks have taken place in the Netherlands.

The fear however that is there is a sort of evolving competition amongEuropean
targets in which each nation seeks to be perceived as the least vulnerable.
Unfortunately, the existence of such a competition suggests that all states are
aware of the reality – terrorism is here for the long term, and it is here to stay.
The emphasis now seems to be on preempting terrorist attacks and on avoiding
becoming a target. In many ways, the existence of these priorities is a sad acknowl-
edgment of the fact that seeking to eradicate terrorism, or to find a peaceful
solution to the issues which these nations face feels impossible and that counter-
terrorist strategies are thus only a limited solution to a problemwhich is intractable.
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CHAPTER 17

Counterterrorism Policies and Institutions
in Northern Europe and the Baltic States

Barry Mowell

INTRODUCTION

For the sake of clarity, an explanation of terms relating to the geographical focus of
the chapter is likely useful. While complete consensus as to the use of some of the
terms delimiting the region does not exist internationally, most inhabitants of the
region perceive the term Scandinavia to refer specifically to the 3 peninsular
countries of Norway, Sweden, and Denmark. The terms Norden, Nordic Europe,
or more commonly referenced in the US and much of the rest of the world,
Northern Europe, are broader in geographical scope, and include the countries of
Iceland and Finland. Used most broadly as a political reference from the ColdWar
era, the term Western Europe could potentially include all European nations that
were never under the influence of communism. Geographical references to
Scandinavia, Northern Europe, and Western Europe are not mutually exclusive
and essentially reflect a hierarchy of regions and sub-regions. For example, Norway
is located within Scandinavia, which can be regarded as a sub-region ofNorthern
Europe, which potentially can in turn be considered an internal division within
Western Europe if the latter term is used in its most geographically inclusive scope.
Though several other nations also front the Baltic Sea, the term Baltic States is
always used in reference to the 3 countries of Estonia, Latvia, and Lithuania.

Economically, politically, and culturally the Baltic States are in many respects
more closely linked to Northern Europe than to Eastern Europe and the people
of the Baltic States commonly self-identify as being part of Northern Europe,
making the linkage of the Baltic States with the region of Northern Europe
organic and logical. Increasingly the 5 countries of Northern and 3 of Baltic
Europe are perceived to comprise the same subregion of Europe as seen for
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example in the e-PINE (Enhanced Partnership in Northern Europe) agreement
of 2003 through which the US seeks to further transnational developments in
cooperative security and other areas with the 8 nations. Also, of the 8 countries
of Northern/Baltic Europe, only Finland and Sweden are not NATO members,
but with close levels of cooperation related to both international terrorism as well
as increasing levels of cooperation in the face of aggressive posturing on the part
of Russia, all 8 countries could arguably be perceived as belonging to a collective
security regime with many shared security and foreign policy agendas.

This chapter provides overviews of issues related to terrorism and counter-
terrorism among the countries of Northern/Baltic Europe and offers insight into
how these countries compare in certain respects relative to Europe and western
nations regarding terrorism. The chapter explores commonalities and differences
among the countries of Northern/Baltic Europe in terms of the basis and impacts
of terrorism, counterterrorism policy and capabilities, and the effectiveness of
both of the latter. Specifically, the chapter seeks to address the questions: what
terrorism threats are faced by the countries of the region and what actions have
been undertaken to address such threats? A regional overview of the circum-
stances of Northern/Baltic Europe is provided followed by detailed analysis of the
contemporary circumstances of each country and summary observations.

Historically, Northern Europe has had among the lowest rates of terrorist
activity in Europe and has been heralded as an example of a world region prone
to peace and non-violence (e.g. Archer and Joenniemi 2003). The Terrorism in
Western Europe Event Dataset (TWEED), a regional database analyzing pat-
terns of internal/domestic terrorism in 18 Western European nations between
1950 and 2004, reveals a stark contrast between the 5 countries of Northern
Europe and most of the other 13 countries included in the study. As indicated
in Table 17.1, of 9,730 events related to domestic terrorism in the region
during the 54-year period only 13 (0.1%) occurred in Northern Europe and of
the 2,938 fatalities stemming from terrorism, only 5 (0.2%) were in Northern
Europe. A similar study of casualties of all terrorist acts in Western Europe
between 2001 and early 2015 also revealed Northern Europe to be relatively
safe: of 43 separate incidents involving a single death, only 1 occurred within
the region – Sweden, and of 23 terrorist attacks which generated multiple
fatalities, only 1 occurred in Northern Europe – Norway (The Economist
2015). The Global Terrorism Index (GTI) compiled by the Institute for
Economics and Peace (IEP) analyzes data from 162 nations to score/rank
each according to overall levels of terrorism. As reflected in Table 17.2, the
2014 GTI portrays the 8 countries of Northern/Baltic Europe favorably in
comparison to much of the world. GTI scores among the 8 countries ranged
from 0 (Finland, Latvia, Lithuania) to 3.57 (Norway) with a mean of 0.63. In
comparison, the highest GTI score in the world was that of Iraq with 12.00
and in Europe Russia had the highest score with 6.76. However, a recent
security analysis from Europol warned of indications that some Islamist terror
groups may be considering shifting their targets to countries where such attacks
have been less common, including Northern Europe (Crawford 2011).
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The nature of terrorism within Northern/Baltic Europe is in some respects
distinctive. Whereas separatist insurgencies have fostered militancy including
terrorist acts in many other parts of Europe in recent decades (e.g. Basque,
Corsica, Eastern Ukraine, Trans-Dniester, the former Yugoslavia), no violent
separatist movements exist in Northern/Baltic Europe. The threat and magni-
tude of violence and the frequency of terrorist attacks committed by far-left or

Table 17.1 Comparison of domestic terrorism among Western European Nations,
1950–2004

Country No. of terrorist-initiated
events recorded (% of total)

Total no. of
fatalities (%)

No. of terrorist groups with
recorded events

Austria 17 (0.2%) 5 (0.2%) 2
Belgium 79 (0.8%) 39 (1.3%) 6
Denmark 5 (0.05%) 0 0
Finland 0 0 0
France 3,046 (31.3%) 179 (6.1%) 48
Germany 301 (3.1%) 96 (3.3%) 11
Greece 249 (2.6%) 28 (1.0%) 26
Iceland 0 0 0
Ireland 32 (0.3%) 50 (1.7%) 0
Italy 583 (5.9%) 303 (10.3%) 32
Luxembourg 1 (0%) 0 0
Netherlands 34 (0.4%) 10 (0.3%) 6
Norway 2 (0%) 1 (0%) 2
Portugal 208 (2.1%) 28 (1.0%) 14
Spain 866 (8.9%) 682 (23.2%) 34
Sweden 6 (0.06%) 4 (0.1%) 1
Switzerland 38 (0.4%) 6 (0.2%) 6
UK 4,263 (43.8%) 1,507 (51.3%) 26
Total 9,730 2,938 214

Engene 2007, 116

Table 17.2 Comparative Global Terrorism Index (GTI) scores/rankings – 2014

Northern Europe & Baltic States World’s 3 Highest GTI Scores

Norway 3.57 (rank: 44) Iraq 12.00 (rank: 1)
Sweden 1.07 (rank: 81) Afghanistan 9.39 (rank: 2)
Denmark 0.19 (rank: 107) Pakistan 9.37 (rank: 3)
Estonia 0.16 (rank: 109)
Iceland 0.08 (rank: 113) Europe’s 3 Highest GTI Scores
Finland 0.00 (*rank: 124) Russia 6.76 (rank: 11)
Latvia 0.00 U.K. 5.17 (rank: 27)
Lithuania 0.00 Greece 4.73 (rank: 29)

IEP 2014, 8–9
*In many instances countries had a tied score/ranking including 39 countries which scored zero (deemed to have
no terrorist activity in 2014) and were tied for the 124th ranking
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far-right political extremists is greater in many other regions of Europe and the
western world than has historically been the case in Northern Europe, though
violence related to political extremism may be increasing in Sweden and certain
other countries within the region. In many other parts of Europe, cultural/
ethnic discord is often a contemporary manifestation of ongoing conflict that
has existed between the groups for generations or even centuries – e.g.
Protestant-Catholic strife in Northern Ireland, Basque-Spanish/French fric-
tion in Iberia, and ethnic conflicts in the Balkans. Ethnic tensions exist in some
nations of Northern Europe, but as a relatively recent development between
elements of the native-born, indigenous majority and the contemporary
immigrant populations that have grown exponentially in the past few dec-
ades. Principally the latter circumstances apply to Denmark, Norway, and
Sweden (see Table 17.4). Within the Baltic States – primarily Estonia and
Latvia, some tension exists between the majorities and large minorities of
Slavs or other groups (see Table 17.3) whose presence largely reflects a
multi-generational effort on the part of Soviet leaders to “Russify” and
otherwise colonize the eastern Baltic. However, what animosity may exist
between majority and minority groups in the Baltic States remains latent to a
great degree, has largely diminished since independence was regained in
1991, and has yet to manifest in significant open conflict. Legal response
to terrorism in some countries of the region – essentially Scandinavia – is also
somewhat distinctive among western countries in that convictions in terror-
ism cases or even the willingness or ability to bring them to trial has proven
problematic (Jane’s 2009).

The risk of terrorist activity and the potential sources of terrorism vary
considerably among the countries of Northern/Baltic Europe. Presently,
Denmark is perceived by many experts to have among the highest potentials
within Northern Europe as a target for international Islamist groups, stem-
ming largely from the publication and reprinting of cartoons depicting the
Prophet Muhammad in Danish newspapers beginning in 2005. Militant
Islamists also utilized Denmark and other countries in the region such as

Table 17.3 Estimates of ethnic Russian populations in the Baltic States, Finland,
Norway, and Sweden

Country Estimated population Percentage of population

Estonia 332,235 25.1%
Finland 50,000 0.9%
Latvia 556,422 26.9%
Lithuania 176,913 5.8%
Norway 22,765 0.4%
Sweden ± 9,000 0.1%

Data – Estonia: Statistics Estonia 2014; Finland: Finnish Ministry of Foreign Affairs 2015; Latvia: Latvian
Statistics Office 2015; Lithuania: Statistics Lithuania 2015; Norway: Statistics Norway 2015; Sweden: Rurik.se
2015
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Sweden and Norway as safe havens to covertly finance their activities and to
otherwise support their operations via the significant Muslim émigré popu-
lations, a small minority of which have been radicalized. While Islamist-
inspired terrorism remains the primary concern driving counterterrorism
policy within Northern Europe, the deadliest terrorist attack in Norwegian
history occurred in 2011 when an unbalanced native-born ethnic
Norwegian killed 77 people and wounded hundreds in a lone wolf-style
attack. Concern remains that political radicals or mentally unstable persons
unconnected to any jihadist agenda could also be a source of terrorism in
the future. Although the realistic prospect of terrorist attacks in Iceland,
Finland, and the Baltic States is low, the possibility remains that any of the
latter nations could be selected as targets of opportunity by a group or lone
individual with limited access to other western targets, or targeted for any
number of other reasons – e.g. each of the Baltic States sent troops and/or
logistical support to international coalition efforts in Afghanistan and Iraq
and might accordingly be regarded as potential targets for retaliation by Al
Qaeda or other Islamist terrorist groups.

All of the countries of Northern/Baltic Europe have implemented new
antiterrorism laws/policies and ostensibly made improvements with regard to
capabilities but some variation exists among the countries and in comparison to
other western nations. Denmark, Norway, and Sweden (Scandinavia proper)
perhaps provide the best example of institutional differences related to general
counterterrorism strategies, stemming from their somewhat unique legal sys-
tems. In comparison to the US and most other European countries, the
Scandinavian judicial system is more defendant friendly. The latter approach
stems from a cultural/legal philosophy favoring higher standards for the pro-
tection of civil liberties within the court and criminal justice systems. Higher
standards of evidence and procedural rules exist, it takes longer and usually
costs more to take criminal cases to trial, conviction rates are considerably
lower than in most other western democracies and the (usually small) minority
of defendants that are found guilty receive what would be regarded as short

Table 17.4 Estimates of Muslim populations of the countries of Northern Europe
and the Baltic states

Country Est. 2010 Population Percentage of population

Denmark 226,000 4.1%
Estonia 2,000 0.1%
Finland 42,000 0.8%
Iceland <1,000 0.1%
Latvia 2,000 0.1%
Lithuania 3,000 0.1%
Norway 144,000 3.0%
Sweden 451,000 4.9%

Pew Research Center 2011
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sentences by international standards. As the result, in criminal cases even those
involving suspected terrorist plots, Scandinavian authorities have historically
been reluctant to make formal arrests, instead favoring pre-emptive efforts to
disrupt plots via allowing suspects to know that they are under investigation,
and even directly informing suspects what they are suspected of and what the
legal consequences will be if the plans are carried out (Apuzzo et al. 2010).
Non-citizens suspected of involvement in terrorism or crime in general might
also merely be deported rather than arrested. Such approaches would be
surprising to citizens in most other countries and often frustrating to counter-
terrorism authorities within the international community, but for many years
such tactics appeared to successfully ward off terrorist attacks within the 3
countries. Critics note that such strategies may to a degree merely pass the
problem (and suspected plotters) along to other countries if Scandinavian
nations merely deport or permit them to leave without being arrested/jailed
or extradited for prosecution abroad. In the 1970s and 1980s, Europe in
general was perceived by the US to have a softer approach to dealing with
terrorism, but in the wake of increased intensity of international terrorism,
much of the continent has since pursued a more hardline stance in recent years
(Hoffman 1999, 63–65). Partly due to international pressure and partly stem-
ming from the deteriorating international security climate regarding terrorism
in recent years, an ongoing shift in counterterrorism approaches may be
occurring, as terrorism-related arrests in the 3 Scandinavian countries have
increased somewhat and all 3 nations have seemingly become more receptive
to extradition of terror suspects to the US and other partner nations in the
global war on terror.

An exploration of terrorism issues in Northern Europe necessitates
addressing radical Islam as most governments within the region regard the
latter as posing the most significant threat related to terrorism. Muslims
comprise the majority of present-day immigrants to most Western/
Northern European countries and Europe’s Muslim population is expected
to grow rapidly over the next decades (Leiken 2005, 122). Due to the
liberal immigration and refugee policies characteristic of many Northern
European countries, significant numbers of immigrants can be found in
much of the region including sizable Muslim populations. As of 2015
Sweden has the largest Muslim community in the region with approxi-
mately 400,000–500,000, followed by Denmark with 200,000–300,000,
and Norway with 150,000–175,000 (Hackett 2015). Muslim populations
in Finland, Iceland and the Baltic States are considerably smaller, constitut-
ing far less than 1% of the national total. Though significant strides toward
inclusion, integration, and cross-cultural understanding have been made,
large portions of the Muslim immigrant communities of many European
countries including Scandinavian nations are likely to live clustered in
distinct, less economically opportune enclaves and are more likely to have
maintained a cohesive and separate cultural identity (i.e., as “others” or
“outsiders”) and also harbor feelings of alienation or resentment toward
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their host countries and western culture in general (Leiken 2005). While
the small numbers of Muslim immigrants prone to jihadist sympathies likely
do not have direct ties to international terrorism, the majority of Islamist
terrorist activity in Northern Europe and in western nations in general, has
historically stemmed from internal/domestic sources with limited or no
direct contact with or support from transnational terrorist organizations
(Vidino 2006). It must be stressed that many of the terrorist attacks
perpetrated in Northern Europe were in no way connected to Islamists
and that many future potential sources of terrorism exist which are not
linked to jihadism. The following sections provide an overview of contem-
porary circumstances related to terrorism and the actions and resources
being allocated to counter potential threats within Northern/Baltic
Europe.

THE BALTIC STATES
Though presumably at lower risk of terrorist attack than many other
European nations (see Table 17.2), the Baltic States have undertaken to
be effective partners in the global effort to combat terrorism and each has
signed and/or ratified all UN and Council of Europe antiterrorism conven-
tions and protocols and has forged bilateral agreements with numerous
partner nations. Being smaller states with smaller budgets and only having
regained independence in 1991, the Baltic States have been somewhat
slower in developing intelligence and counterterrorism capabilities in com-
parison to most more established and wealthy states such as those of
Northern and Western Europe (Spencer 2006, 106). Bilateral assistance
via allies such as the US and supranationalistic cooperation with interna-
tional organizations such as NATO, the EU, and the Council of the Baltic
Sea States has contributed significantly to both security and community
building within the region, allowing such smaller states to become more
effective (Moller 2007, 64–64). While some counterterrorism measures had
already been implemented, immediately following the terrorist attacks of
September 11, 2001 the Baltic States began cooperating to develop more
extensive domestic and transnational measures to confront global terrorism
(US Central Command 2015). As a gateway between Russia and Europe,
significant volumes of goods, both legal and illicit, transit through the Baltic
States. Of particular concern is that proximity to Russia, Belarus, and
Ukraine presents organized crime or international terrorist organizations
opportunities to smuggle nuclear or radiological materials. Working in
conjunction with NATO, the US, and other international partners, the
Baltics States have become increasingly better equipped to prevent, detect,
and respond to incidents of nuclear smuggling (Vaida 2014).

What were originally small Muslim communities in Estonia, Latvia, and
Lithuania during the Soviet era have contracted significantly in size since inde-
pendence was regained in 1991, as the majority of the modest Muslim
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population of the region migrated, primarily to other areas of the former Soviet
Union. For example, Estonia was estimated to have a population of 9,000
Muslims in 1990, but by 2010 only 2,000 remained, a decline of some 80%
scarcely within a generation (Pewforum.org 2011). The remaining Muslim
communities of a few thousand people are politically and religiously moderate
and not known to have militant elements. However, the possibility does exist of
radicalized elements in the future either arising internally or via foreign prosely-
tization. Perhaps of more immediate concern is the reality that the Baltic region
serves as a transit point for international militants, potentially including Chechen
separatists or persons travelling to fight in support of terrorist entities such as Al
Qaeda and ISIS. While the Baltic States would not be perceived as a primary
target for international terrorism, they could potentially be targets of opportunity
for radical Islamist groups. For example all three are members of NATO and the
EU, all three participated in the international coalition efforts in Afghanistan and
Iraq, and all have been outspoken in their condemnation of terrorism in general
and the brutal conduct of many international terrorist groups. Of the 55 coun-
tries that have thus far accepted suspected terrorists formerly detained in
Guantanamo, 2 of the Baltic States – Estonia and Latvia, in addition to
Denmark and Sweden have each accepted one detainee as of 2015 (New York
Times 2015).

The Baltic States may also present an example of a newly emerging form
of hybrid conflict wherein one state (in this case, Russia) and/or its sup-
porters internationally may seek to discredit and destabilize target states
through indirect means including cyberattacks or other covertly engineered
and executed actions. Concerns related to the latter scenario have facilitated
a variety of heightened preparations within the Baltic States in recent years
including fast-tracking military procurements and modernization of military
capabilities, increasing the size of the regular military and reserve forces,
requesting the deployment of NATO troops/equipment within their bor-
ders, asking for NATO military exercises to be held within the region, and
increased defense spending – which by 2020 is slated to reach the NATO
recommendation of 2% of annual spending in all 3 nations, a level currently
attained only by Estonia (Braw 2014). It should be noted that while a small
portion of defense spending is allocated to antiterrorism, most responsibility
and funding for the latter is channeled through the Security Police and
Interior Ministries via homeland security budgets, funding for which has
either already increased or is slated to do so within the Baltic States.
Though not likely, the possibility also exists that the sometimes strained
coexistence between majority groups and Russian/Slavic minorities could
be manipulated by the Kremlin or other external influences and devolve into
a destabilizing dynamic, even serving as a source of violence or terrorism
(Dorfer 1997, 80). The following provides a summary overview of many
key issues within each of the Baltic States.

Within the study of global terrorism, Estonia’s primary significance is perhaps
as a case study and early precedent in cyber terrorism. In 2007, during a dispute
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with the Russian government and the ethnic Russian minority in Estonia con-
cerning the relocation of Soviet military graves and a communist-era war monu-
ment, Estonia became the first EU member state to endure large-scale, highly
sophisticated cyber-attacks (C.O.E. 2007). Although the Russian government
denied complicity (yet also declined to cooperate in the investigation), the
incident is widely regarded as one of the first major instances of state-sponsored
cyber warfare (Traynor 2007). Coordinated, well-planned attacks targeted the
computer infrastructure of government institutions including parliament and
many government ministries, political parties, multiple banks and financial insti-
tutions, media outlets, and other sources, disabling their websites and compro-
mising Estonia’s internet security for two weeks. In a country widely regarded as
among the most internet dependent in the world – e.g. over 90% of financial
transactions conducted online – the impact of the cyberattack was significant and
instilled concerns of further destabilization (Ashmore 2009). The scope and
seriousness of the attacks on Estonia facilitated rapid international response.
Assistance in either restoring normal operations or investigation of the incident
came frommultiple sources including the EU, Finland, Germany, Israel, NATO,
and Slovenia (Herzog 2011, 54). Though new laws linking such activity with
terrorism have been implemented, at the time only conventional criminal laws
related to unauthorized network access, fraud, and computer sabotage were
applicable. In the wake of the incident, many other nations also enacted laws
specific to cyber terrorism/attack. The cyberattack upon Estonia helped to
highlight the vulnerability of infrastructure to hackers and marked a turning
point in that western countries began to more effectively cooperate to diminish
the likelihood and mitigate the effects of future malicious internet attacks
(Herzog 2011). The cyberattacks and other potential instances of hybrid warfare
including the alleged capture of an Estonian border guard from Estonian terri-
tory by Russian forces has stirred security concerns among the population, as
evidenced by the doubling of new recruits to the volunteer-based Estonian
Defense League, bringing the size of the force to nearly 15,000 men, or around
1% of the national population, as of 2014 (Braw 2014).

Estonia is not a likely target for conventional terrorist attack, but areas of
possible vulnerability exist. Security forces are conscious of the borders
being used to smuggle weapons or other items of use to militants and
precautionary measures have been implemented at border crossings – e.g.
installation of radiation detectors along checkpoints at the Russian border.
Persons with ties to international militant groups are believed to have
transited through the country in route to other destinations, though
Estonian authorities indicate no residents are suspected of direct connection
to such groups. Estonia’s small Muslim community, estimated at 2,000 as
of 2009 (Pew 2009), is primarily comprised of persons from the former
Soviet Union (e.g. Tatarstan, Kazakhstan) rather than the Mideast.
Authorities are vigilant concerning outside influences seeking to radicalize
members of the Muslim minority. The Tablighi Jamaat (Society for
Spreading the Faith) organization is regarded by many as a fundamentalist
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organization and the group has attempted to cultivate ties to Estonia’s
Muslim community via prospects of building a mosque or Muslim center
in Tallinn, though the scope of the relationship thus far appears to be
limited (Oissar 2009). Estonia is also one of the four countries of
Northern/Baltic Europe (along with Denmark, Latvia, and Sweden) to
have accepted a suspected terrorist released from the Guantanamo Bay
detention facility, amid the concerns of many citizens that housing such
individuals may pose risk for the host nation.

Latvian authorities have not detected indications of terrorist activity within
its borders in more than a decade but preventative efforts via the National
Counterterrorism Plan have been implemented with regard to terrorism such
as working to strengthen transnational cooperation and decrease vulnerability
to cyberattacks – in Latvia and certain other nations within the region, cyber-
attacks are not classified as acts of terrorism, but may be regarded as elements of
hybrid warfare. Latvian criminal law defines terrorism as

the use of explosives, the use of fire, the use of nuclear, chemical, biological,
bacteriological, toxic, or other weapons of mass destruction, mass poisoning,
spreading of epidemics and epizootic diseases, kidnapping of persons, taking of
hostages, hijacking of air, land or sea means of transport or other activities if they
have been committed with the intent to intimidate the civil population or with
the intent to force the State or an international organization to take or refrain
from an action, or to cause a harm to the interests of the State, to its inhabitants
or to the international organization (C.O.E. 2005a).

The principal authority charged with safeguarding against and investigating
terrorism in Latvia is the Security Police, which has organized an elite counter-
terrorist force known as the Omega Unit. As it has to a great degree recovered
from the global economic crisis, Latvia has begun prioritizing security matters
and recently accelerated spending related to the latter. In January 2015, Latvia
assumed the rotating presidency of the EU Council and established counter-
terrorism as one of its top leadership priorities, engaging fellow EUmembers in
a variety of areas: revitalizing discussions concerning sharing passenger name/
data records and other intelligence, drawing attention to the need for enhanced
cyber security, and organizing the first joint EU-Central Asia seminar on
counterterrorism which marks an intensification of cooperation efforts between
countries of the two regions (EU 2015).

Potential sources of terrorism within Latvia are varied. Latvia has a small,
moderate Muslim community of some 2,000–3,000 persons, but the few small-
scale terrorist attacks Latvia experienced in the 1990s are not thought to have
been connected to militant Islamism (Pew Research Center 2009). Two bomb-
ings were perpetrated against a historic synagogue, the first relatively minor
incident in 1995 followed by a second attack in 1998 which caused extensive
damage, but no injuries. Several days after the 1998 synagogue attack, a small
bomb left in a garbage can caused minimal damage to the exterior of the Russian
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Embassy. The string of attacks was theorized to have been perpetrated by political
extremists – either right-wing Latvian radicals striking at perceived enemies of
their agenda, or pro-Russian elements seeking to discredit Latvia while the
country was pursuing membership in both the EU and NATO at the time. In
2000 a small bomb was detonated in a Riga shopping center, killing 1 person and
injuring 35 with no perpetrator ever convicted or motive clearly established.

With regard to Russian hybrid warfare and destabilization concerns, vul-
nerability via demography is perhaps more of a consideration in Latvia and
Estonia than elsewhere in Northern/Baltic Europe. According to the 2014
census, only around 62% of the Latvian population is comprised of ethnic
Latvians, with the largest minorities being Russians at 26%, followed by
Belarussians and Ukrainians at roughly 3% each (Minorityrights.org 2015).
Reflecting its many decades under Soviet control, approximately 37% of the
Latvian population continues to regard Russian rather than Latvian as their
primary language and many members of the ethnic Russian minority are
disinclined to learn the Latvian language, otherwise assimilate, or to pre-
pare/sit for the country’s citizenship exam – though many in the latter
categories are elderly persons. The latter circumstances are also largely applic-
able to Estonia which is comprised of around 69% ethnic Estonians with
ethnic Russians the largest minority at around 25% (Estonia.eu 2015). Latvia
and Estonia possess the largest percentage of ethnic Russian minorities among
post-Soviet states. By comparison, ethnic Lithuanians constitute around 84% of
that nation’s population, with only around 6% ethnic Russians (Minorityrights.
org 2015). While a 2009 EU study found no evidence of persecution or
mistreatment of ethnic Russians or other minorities within the Baltic States,
some tensions remain and may have been exacerbated by recently strained
relations between Russia and many of its neighbors, including the Baltic
States (EU 2009). Russian political leaders have suggested that Moscow has
the authority to speak on behalf of ethnic Russian minorities in the Baltic States
and elsewhere (e.g. Ukraine) and that the former Soviet territories including the
Baltic States, Georgia, Ukraine etc. are within the “sphere of influence” of the
Russian government. In June of 2015, Russian lawmakers announced their
intention to evaluate the “legality” of the Baltic States’ re-acquisition of inde-
pendence from the Soviet Union in 1991, though an official statement followed
indicating no official action would be taken based upon the findings.
Membership in NATO and the EU would presumably make direct military
action from Moscow against the Baltic States unlikely, though covert methods
of destabilization such as cyberattacks and organizing internal political agitation
remain areas of potential vulnerability.

Lithuania has been expanding its policies and capabilities related to terrorism
for many years, though as in many other countries some improvements origi-
nated as a means of addressing traditional crime. National laws addressing the
prevention of money laundering were implemented in 1998 and are overseen by
the Ministry of Interior’s Financial Crimes Investigation Service. In 2003 the
country’s criminal code was amended to establish specific penalties for various
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types of terrorist activity. Two years later the first comprehensive national
program for combatting terrorism was approved which established priority
lines of action both internally and via international cooperation (C.O.E.
2005b). Key organizations with counterterrorism responsibilities include: the
Intergovernmental Counter-Terrorism Coordination Commission which has
general oversight of planning and coordinating Lithuania’s national efforts; the
State Security Department; the Police Anti-Terrorist Operations Unit (ARAS)
which was originally founded to quell crime syndicates which had become
endemic, but which is now capable of counterterrorist tasks including hostage
operations, bomb disposal, and intelligence gathering; Special Operations Unit
of the Lithuanian Army (AITVARAS) which has a potentially broader range of
mission capabilities than ARAS and can also act in international roles (C.O.E.
2005b). Lithuania has arguably made the most progress among the Baltic States
with regard to military readiness in recent years, via the founding of its high-
readiness combat response force consisting of some 1,600 troops capable of
mobilizing and reacting to hostile actions within hours (Braw 2014).

Lithuania has a larger Muslim population than Estonia or Latvia, but it
remains small at approximately 3,000–4,000 and the population, having primar-
ily originated from Central Asia or other areas of the former Soviet Union is
regarded as largely moderate (Pew Research Center 2009). However the coun-
try remains vigilant against the possible transit of militants through its territory or
radicalization or recruitment efforts targeting its Muslim population. Working in
conjunction with Russian authorities, in 2009 Lithuanian police arrested an
ethnic Lithuanian woman who had been befriended by a Chechen immigrant,
subsequently converted to Islam, and who had allegedly planned to enter Russia
to carry out a suicide bombing in support of the Chechen separatist cause.
Lithuania like its other Baltic neighbors and Ukraine has been working to
boost its cyber security in the face of ongoing hacks and other malicious attacks
upon elements of its computer network possibly triggered by increased tensions
with Russia in recent years. In 2008, following a governmental ban of Soviet-era
iconography, hundreds of government and corporate websites in Lithuania were
hacked and re-imaged with Soviet-era symbols or anti-Lithuanian messages in
what appeared to be a coordinated and sophisticated operation initiated by
Russian hacker groups (Krebs 2008). The official cybersecurity strategies/poli-
cies of the Baltic States and other EU nations may be viewed via the website of
the European Agency for Network and Information Security (ENISA): https://
www.enisa.europa.eu/activities/Resilience-and-CIIP/national-cyber-security-
strategies-ncsss/national-cyber-security-strategies-in-the-world

DENMARK

Terrorism concerns in Denmark are significant and almost entirely linked to
militant Islam. Specifically, most security issues stem from the publication of
cartoons depicting the Prophet Mohammad which originally occurred in
Denmark in 2005. In September a Danish newspaper, Jyllands-Posten,
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printed a series of editorial cartoons intended to address the issue of free
speech and censorship controversies in the modern world. Several of the
cartoons depicted Mohammad, some in satirical or otherwise unflattering
context. Islam teaches that humans were created in God’s image and accord-
ingly it is regarded as culturally taboo and sinful to depict the human form
artistically – essentially such depictions are viewed as idolatry – and it is
especially blasphemous to depict an image of God or God’s prophets includ-
ing Mohammad. Aversion to the depiction of God or humans is especially
strong in the Sunni tradition of Islam. By 2006 as awareness of the cartoons
was spread in the Mideast, in part via a Copenhagen mosque which dis-
seminated news of the publication abroad, widespread protests erupted
which devolved into violence in many countries.

Attacks and violent protests targeted Danish and other western embassies
and business interests abroad as well as Christian minorities in several Mideast
nations. Publications in several dozen other (mostly western) nations rep-
rinted the original cartoons or new illustrations of Mohammad as a gesture
supporting free speech and Denmark, often triggering new protests, violence,
and threats of reprisal by militant individuals or organizations. Even a decade
after the images were originally published, the consensus of opinion is that
Denmark faces serious threat of terrorist reprisals on its own soil from mili-
tants who have received training abroad or have been radicalized without
leaving the country. Threat is also posed to Danish travelers and interests
abroad, particularly areas in which militant Sunni activism is present.

A key goal of Danish counterterrorism strategy is to prevent extremism
and radicalization within the country, particularly with regard to young
people. The latter strategy is critical given that Muslim émigrés constitute
over 4% of the population (see Table 17.4), and that the Muslim commu-
nity is projected to continue increasing in size. Through active collaboration
between schools, social services, government agencies, and police, knowl-
edge concerning local groups and individuals deemed potentially sympa-
thetic to radical messages can be disseminated and targeted for further
attention, while still respecting human rights (Danish Government 2012).
Through better funded and coordinated intelligence gathering and informa-
tion sharing, steps have also been taken to intervene in cases of individuals
or groups that have already demonstrated radicalization. For example, in
early 2015 Denmark’s parliament voted to implement a law permitting
police to seize the passports of persons who have travelled to conflict
zones and who may pose a risk to national security (Mohsin 2015). It
should be stressed that the overwhelming majority of Denmark’s large
Muslim community is moderate with no ties to militant agendas or organi-
zations. However, large numbers of the community have not been fully
integrated culturally or economically and tensions continue with elements
of largely liberal Danish society, some of whom have come to support caps
on immigration levels, moratoriums on the construction of mosques, and
other forms of restrictions related to the Muslim minority. In Denmark
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counterterrorism policy has become linked to immigration reform via
national efforts to reduce the flow of immigrants and asylum seekers from
areas characterized by radicalization (Howell and Lind 2009, 51–52).

The Danish Security and Intelligence Service (abbreviation in Danish: PET)
is the organization primarily responsible for maintaining domestic security.
PET, an autonomous agency which reports to the Justice Ministry, has a
range of responsibilities including those related to countering terrorism, extre-
mism, organized crime, and espionage. The Center for Terror Analysis (CTA)
was established within the framework of PET in 2007 as an element of the
national Action Plan for the Fight against Terrorism. CTA analyzes the threat
of terrorism against Denmark and Danish interests abroad which provides
authorities with a better basis for preventing and neutralizing terrorist acts.
CTA personnel are drawn from other Danish agencies that play a key role in the
fight against terrorism including analysts from the Defense Intelligence Service,
the Security and Intelligence Service, the Ministry of Foreign Affairs and the
Emergency Management Agency (PET 2015).

The number and magnitude of terrorist attacks against Denmark has thus far
been relatively modest in scope. Most incidents abroad have stemmed principally
from the cartoon incident or alternatively, the deployment of Danish troops to
Afghanistan. The largest foreign attack to date was a 2008 suicide car bombing
near the Danish Embassy in Islamabad, Pakistan which killed 6 and injured
dozens, almost all local residents including several who were employed at the
embassy. Al Qaeda, which had been encouraging supporters to attack Danish
interests abroad in the aftermath of the cartoon publication, claimed responsi-
bility for the bombing. Smaller scale incidents, usually amounting to protests
featuring threats and vandalism, have been directed at other Danish diplomatic
or business interests in the Mideast in recent years – e.g. Iran, Syria. Acts of
terrorism have also occurred on Danish soil, most recently in February 2015
when a gunman who had pledged loyalty to ISIS opened fire at a free speech
event, escaped and the following day opened fire outside a synagogue, in total
killing 2 people and wounding 5. Many members of the small community of just
over 6,000 Jews in Denmark feel vulnerable due to the rise in militant Islam.
Synagogues and Jewish schools have taken added security measures, and as in
France and many other European countries in recent years, many Jews have
immigrated to Israel.

FINLAND

As noted in Table 17.2, presently Finland is perceived to have a low risk of
terrorist attack. The country would not logically be a prime political target for
transnational terrorist groups as it has long pursued a policy of neutrality and is
selective in its involvement in international peacekeeping and security deploy-
ments – e.g. opting not to directly participate in the invasion of Iraq. Nor are
there any known domestic terrorist cells presently in existence. However, even
countries such as Finland can be victimized by terrorist attacks as evidenced via
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the 2002 bombing of a shopping mall near Helsinki. The explosion which killed
the bomber and 6 others and injured over 100 was perpetrated by a native-born
ethnic Finnish chemistry student in what was apparently a lone wolf incident
unconnected to international terrorism. Given the unpredictable nature and
increased prevalence of terrorist activity in Europe and globally in recent decades,
Finland has been a proactive member of the international community with
regard to multilateral cooperation. To date it has signed and/or ratified 16
UN and 17 Council of Europe antiterrorism conventions and protocols as well
as establishing bilateral agreements with other states (C.O.E. 2014, 10).

The establishment of domestic counterterrorism institutions and policies
has also been a priority. The Finnish Security Intelligence Service (FSIS), a
police organ of over 200 personnel under the authority of the Interior
Ministry, is the principle agency responsible for counterterrorism.
Examples of other civilian institutions with direct involvement include the
following: the National Bureau of Investigation which is responsible for pre-
trial investigation of terrorism-related offenses; the Financial Intelligence
Unit which has oversight of money laundering and other illicit financing
investigations; and the Finnish Immigration Service which maintains a
register of aliens, decides cases related to immigration or refugee status,
and in consultation with other agencies such as FSIS determines deporta-
tion matters (Council of Europe 2014, 7). Cornerstones of national coun-
terterrorism strategy involve a range of initiatives including better
integrating immigrants into Finnish society in order to counter radicaliza-
tion; increased research, training, and information exchange within govern-
ment agencies; security planning at all levels of government – including
local authorities; improve private sector preparedness and support public-
private cooperation in security planning and information exchange; ongoing
reassessment of the national terrorism/counterterrorism situation; preven-
tion of high-risk persons from establishing residence; continuing develop-
ment of special intervention units among police and other agencies (Interior
Ministry of Finland 2010, 10–16).

Terrorism motivated by religious extremism such as fundamentalist Islam is
regarded as the most serious form of terrorism facing Europe and Finland
(Interior Ministry of Finland 2010, 5). The size of Finland’s Muslim immigrant
population is small. A study by the Pew Research Center reported its size to be
around 40,000, less than 1% of the national population (Hackett 2015). Typical
of Northern Europe, an important element of Finland’s domestic antiterrorism
strategy is prevention via thwarting the growth of radicalization and extremism.
With regard to the country’s Muslim minorities, the latter entails advocating
human rights and cultural and economic inclusion and working to prevent
discrimination and social exclusion. Finnish authorities have characterized the
country’s Muslim community as largely moderate with no indication of radica-
lization trends emerging, but small numbers of the community are known to
have ties to violent groups operating outside the country. For example, as of
2014 the country’s intelligence service FSIS, reported that some 40 Finns or
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foreign nationals living in Finland had travelled to Syria during that nation’s civil
war to directly participate in the fighting, often in conjunction with organiza-
tions designated as terrorist groups, which is illegal under Finnish law (Rossi
2014). Like other countries in the region, Finland can also serve as an interna-
tional transit point for militants, with several such individuals having been
arrested while travelling through Finland in recent years (F.S.I.S. 2015, 12).

ICELAND

As Iceland, a small country of less than 400,000 people does not have military
forces or an autonomous intelligence apparatus, counterterrorism functions are
the responsibility of civilian law enforcement agencies. An elite police unit, the
Special Unit of the Police Commissioner, commonly known as the “Viking
Squad,” was established to address special security and law enforcement opera-
tions including counterterrorism. One of Iceland’s few encounters with interna-
tional terrorism occurred in 1976 when a hijacked airliner demanded to land at
Keflavik International Airport. The latter together with an increase in street crimes
involving weapons prompted the formation of the Viking Squad in 1982. The
elite unit was patterned after special forces military units in Norway and Denmark
and the Viking Squad has trained with elite forces from both nations as well as the
US in various roles including SWAT and bomb squad operations, protection of
officials and key infrastructure, and intelligence. The roles and size of the unit have
expanded in recent years, reflecting the Icelandic government’s desire to better
prepare the country for domestic or transnational terrorist threats. Increased
security measures also reflect the understanding that Iceland has been a known
transit point for the international movement of Islamist radicals including those in
route to the Mideast to fight in support of ISIS according to the national police
(Iceland Monitor 2015). Iceland also maintains a civilian coast guard, comprised
of over 200 personnel and several helicopters and patrol vessels, which via its
responsibility for border surveillance and maritime law enforcement also poten-
tially includes counterterrorism duties within its broad purview. Iceland has
deployed small numbers of police, coast guard personnel, and technical specia-
lists/experts in support of international peacekeeping and international aid mis-
sions including Afghanistan and Iraq. Through a bilateral defense pact, the US has
agreed to provide for the defense of Iceland within the framework of NATO,
though since 2006 no US troops have been permanently stationed in Iceland.

Iceland has been active in the development of both domestic and interna-
tional law designed to address terrorism. The national penal code which crim-
inalizes terrorist acts or support of the latter, defines acts of terror as those
designed to (1) cause fear among the public; (2) illegally force the Icelandic
authorities, foreign authorities, or international organizations to take action or to
remain passive; (3) weaken or cause harm to the constitutional, political, eco-
nomic, or social foundations of any state or international organization (C.O.E.
2008). With regard to transnational cooperation Iceland, like its neighbors in
Northern/Baltic Europe, has accepted all antiterrorism instruments adopted by
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the UN, is a member of the Financial Action Task Force, the principle interna-
tional organization tasked with investigating international terrorist financing,
and is also actively engaged in counterterrorism initiatives of other IGOs includ-
ing the Council of Europe, the EU, NATO, and OSCE among others. The
nation has participated in over 40 international conventions against terrorism
and has formally implemented bilateral antiterrorism cooperation agreements
with several countries including the US (I.M.F.A. 2015). Rather than pursuing
closer military ties with allied nations and encouraging the presence of friendly
(e.g. NATO) military forces on its native soil, many Icelandic political leaders
have argued that safety from terrorist attacks could be better achieved via a policy
of strict neutrality, possibly extending to a ban of all foreign warships, military
aircraft, and other military presence from Icelandic territory.

NORWAY

Norway’s Police Security Service (PST), the agency primarily responsible for
national internal security including counterterrorism, has deemed the emergence
and growth of militant Islam as the most serious terror threat presently facing the
country (Bjørnland 2014). In recent years Norwegian authorities have called for
heightened preparations for the terrorism threat posed by radical Islamist ele-
ments and Norway has been publicly mentioned as a potential target by several
extremist groups including Ansar al-Sunna and Al Qaeda. The country may have
earned the enmity of international Islamist radicals via its support of international
coalition efforts in Afghanistan, its arrest of suspected militants either living in or
transiting through its territory, or as the result of publication of controversial
cartoons depicting the Prophet Mohammad in several countries including
Norway. The size of Norway’s Muslim émigré community has grown exponen-
tially to around 100 times what it was in the 1980s, with most immigrants and
refugees coming from war-torn Mideast countries struggling with fundamental-
ist-inspired strife – e.g. Iraq and Syria. In Norway and many other European
countries, many Muslim immigrants are not culturally or economically inte-
grated to a meaningful degree, and have maintained their original worldviews
which in at least many cases were anti-western upon their arrival. Concerns exist
that radicalized clerics and other militants have a large alienated population from
which they can recruit supporters for extremist beliefs and causes or alternatively
that many who were already radicalized have managed to enter the country and
blend into the existing immigrant population. In a 2015 interview, Norway’s
DefenseMinister indicated that 70 or more people presently living in the country
have fought abroad for ISIS and are regarded as potential threats to national
security (Mohsin 2015). Norwegian interests abroad are also potentially at risk as
evidenced by the 2013 attack upon a large Algerian gas facility in which 5
Norwegian workers and 34 other foreign nationals and an Algerian guard were
killed by terrorists with ties to Al Qaeda.

The worst terrorist attack in Norway’s history was perpetrated not by
jihadists but by a deranged ethnic Norwegian who professed xenophobic
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far-right political views and intense hatred of Muslims, feminism, and multi-
culturalism. On July 22, 2011, Anders Breivik detonated an explosive-laden
van in downtown Oslo’s government district, killing 8 people, injuring over
200, and damaging several buildings including the Prime Minister’s office.
Disguised as a policeman, Breivik then drove to a nearby recreational
compound used by Norway’s Labor Party for youth functions, where he
perpetrated a mass shooting, indiscriminately killing 69 and injuring over
100 – mostly teenagers attending summer camp – before surrendering to
police. The magnitude of the carnage and the reality that it was a lone wolf
attack carried out by a native-born ethnic Norwegian shocked the nation
and Europe in general and awakened many to the potential threat posed by
domestic political extremists.

The increased specter of terrorism both internationally and domestically
helped facilitate changes in counterterrorism policy and capability in Norway.
Whereas Norwegian public spending on defense, intelligence, and internal
security was reduced at the end of the Cold War, the trend has reversed since
the emergence of transnational terrorism and the PST has assumed a more
pivotal role. The existing police Emergency Response Unit (Delta) was
bolstered in size and capabilities and was augmented by the creation of a
new unit specific to counterterrorism and a Joint Counterterrorism Center
under the authority of the Police Security Service acting in conjunction with
the Norwegian Intelligence Service. Additional measures have been taken to
monitor and combat money laundering and terrorist financing in accordance
with international (Financial Action Task Force) standards. Greater levels of
transnational cooperation have been achieved in working multilaterally with
NATO, OSCE, the UN, and other organizations and bilateral partners.
Numerous new statutes specific to terrorism have been added to Norway’s
body of legal codes to better empower law enforcement and prosecutorial
agencies. A public debate is ongoing in Norway and other Scandinavian
countries concerning the possibility of changing criminal law where terror
suspects are concerned in order to facilitate easier arrests and convictions.
Between the time that Norway, Denmark, and Sweden implemented stricter
terrorism laws in the aftermath of 9/11 through the start of 2010, only
around 36 terrorism-related arrests were made in total within the 3 countries,
of which only 24 ever went to trial, and only 7 of the latter cases resulted in a
conviction (Apuzzo et al. 2010).

Not all elements of Norwegian society are embracing new counterterrorism
measures as many political activists argue such expansions potentially erode
civil liberties. In the 1990s following the end of the Cold War, a common
attitude among many Norwegians was that reduced emphasis with regard to
police or military intelligence operations was now appropriate both as a means
of fiscal responsibility as well as a means of giving primacy to civil liberties and
human rights within a democratic society. Many citizens and political leaders
regard the implementation of new laws and security measures designed to
thwart terrorism as an erosion of personal freedoms that will serve little
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purpose, as not every security-related contingency can be planned for or
avoided. Concern for civil liberties and human rights are evident in Norway’s
international policies as well. A cornerstone element of the country’s foreign
policy is to foster respect for human rights and the rule of law and an integra-
tion of such concepts characterizes its approach to counterterrorism. In the
document outlining Norway’s foreign policy strategy for combatting interna-
tional terrorism, it is noted that a perception has emerged in much of the world
that many western countries practice double standards concerning the treat-
ment of Muslims which has concomitantly led to “further radicalization and
increased support for international terrorism.” The 2006 Foreign Ministry
document prepared in the aftermath of international condemnation over such
controversies as Abu Ghraib and Guantanamo further states that

Norway has maintained that the protection offered by international law applies
to all persons without exception. International law establishes certain basic,
absolute rules that are binding to all states and protect any person that is
apprehended in an armed conflict. The basic, absolute rules of international
law include the obligation to treat all prisoners humanely, the obligation to
protect all prisoners against torture and other cruel, inhuman or degrading
treatment or punishment, and the prohibition against imprisonment without
legal justification or for an indefinite period (Norwegian Foreign Ministry
2006, 12–13).

SWEDEN

Extremist groups prone to violence in Sweden can be categorized into one of
three basic typologies: far-right xenophobic groups, radical left groups, and
militant Islamists. While at present no systemic threat is posed by any such
sources to the stability of Swedish society, elements of such groups do issue
threats or perpetrate acts of criminality or violence and the possibility of
terrorist acts being perpetrated by militant sources remains (Government of
Sweden 2011, 6). While a distinct minority in Sweden and other Northern
European nations, far-right white supremacist groups have grown in size
largely in response to the influx of immigrants and asylum seekers. The
groups, including the Swedish Resistance Movement which seeks to establish
an entirely Nordic Sweden and is believed to be the largest such organization
in the country, espouse racist, xenophobic, and ultra-nationalist rhetoric and
often focus their recruitment efforts on young people. Far right groups across
Scandinavia commonly present themselves as anti-immigration resistance
movements and as fighting “foreign invaders” and “(race) traitors” (Bjorgo
1995, 182–183). Largely in response to the rise of far right groups, violent
neo-Marxist groups such as the Revolutionary Front have become increas-
ingly active and describe their aims as anti-fascist, although they also target
other political agendas with which they disagree. Thus far most of the
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violence stemming from far-right or far-left extremists in Sweden could
perhaps best be characterized as hooliganism, gang conflict, and harassment
rather than terrorism. Like most other countries in the region, Swedish
authorities presently regard individuals or groups inspired by militant Islam
as the greatest source of terrorist-related threat facing the country (US State
Department 2014, 117).

The most populous country in Northern/Baltic Europe, Sweden also has the
largest and one of the fastest growing Muslim populations (see Table 17.4).
Small numbers of Sweden’s Muslim minority are known to have travelled to
conflict zones such as Pakistan, Somalia, Syria, and Yemen apparently for training
related to terrorism or to fight abroad on behalf of militant organizations. In
recent years, at least 75 individuals are believed to have travelled from Sweden to
fight in support of ISIS or other violent extremist groups in Syria or Iraq and
those returning are regarded by Swedish authorities as a threat to national
security in that they may be working via social media and other means to
radicalize and recruit others among Sweden’s Muslim minority (US State
Department 2014, 117–118). Though Sweden is not in NATO and is in fact
well-known for its neutrality as well as its pro human rights stances, militants may
view Sweden as a target of opportunity merely because it is western or Christian
culturally, due to its cooperation with NATO or the US via the Partnership for
Peace program, due to perceived insults to Islam (e.g., via a Swedish newspaper’s
reprinting of cartoons depicting the Prophet Mohammad) or the country’s
deployment of military and support personnel to Afghanistan. Also contributing
to the security climate is the degree to which many minority residents, Muslim or
otherwise, remain disenfranchised economically, potentially helping to foster
resentment and alienation, particularly among youth (Ramalingham 2012).
The latter marginalization and economic segregation of émigré communities, a
situation which also exists in many other countries, persists despite generous
funding via national social welfare programs as well as support and involvement
of Swedish and international NGOs. Anti-immigration and tough on crime
sentiment is emerging and potentially contributing to a vicious cycle wherein
Muslims and other minorities increasingly feel targeted by suspicion, stereotyp-
ing, and discrimination (Ramalingham 2012).

Sweden’s first codified national counterterrorism strategy was implemented in
2003 in the wake of the assassination of the country’s Foreign Minister and was
updated later in progressive stages such as via the criminalization of incitement,
recruitment, or providing terrorism training in 2010. The strategy adopts a
broad approach and incorporates a range of 14 government agencies via the
Counterterrorism Cooperative Council as well as other facets of society includ-
ing the private sector (COE 2014-2). One working group within the Council is
the National Center for Terrorist Threat Assessment which generates long- and
short-term strategic assessments of the terrorist threat against Sweden and
Swedish interests and regulates a system of threat advisory levels. Levels of
communication and cooperation between police, military, and civilian agencies
have been progressively increased such as a 2013 policy permitting use of military
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helicopters to transport police units during emergencies necessitating rapid
response. The Swedish Security Service is the single-most important element of
national counterterrorism institutions and is responsible for preventing and
countering terrorist attacks. The budgets, size, and capabilities of the Security
Service and other counterterrorist organs have been expanded while conscious
effort has simultaneously been devoted to preservation of civil liberties. An
example of attempts to maintain the latter balance can be seen in the contro-
versial decision to permit phone and email communication within Sweden to be
intercepted and monitored cart blanche which was later modified amid public
outcry to require court order (US State Department 2014). Sweden was one of
several European nations outspoken in opposing military intervention in Iraq as
well as denouncing various aspects of the international War on Terror including
the accusation or detention of persons for terrorism without dissemination of
evidence against them (Howell and Lind 2009, 88).

CONCLUDING OBSERVATIONS

Just as the politics, cultures, histories, legal traditions, security infrastruc-
ture, and demographic circumstances of the countries of Northern/Baltic
Europe are varied, so too are their experiences, perspectives, policies, and
capabilities concerning counterterrorism. The level and sources of threat
faced by the countries of Northern/Baltic Europe also vary widely. Not all
countries of Northern/Baltic Europe are likely to face significant threat
from terrorism in the foreseeable future. Accordingly, variation among the
9 countries of Northern/Baltic Europe regarding response to terrorism and
policies and capabilities designed to address terrorism is to be expected and
such variation is typical among the nations of other regions within Europe
and elsewhere. However, all to varying degrees have made increased pre-
parations related to combatting terrorism via self interest in bolstering their
own security, out of ideological commitment to defending the ideals of
freedom and democratic rule or via obligations to contribute to collective
security regimes such as NATO, OSCE – Organization for Security and
Cooperation in Europe, or the EU’s European Security and Defense Policy
(Archer 2007; Omelicheva 2009). The countries of Northern/Baltic
Europe recognize the need for coordinated, meaningful, transnational
cooperation in order for the region and the international community in
general to effectively combat global ills such as terrorism and all have
increased efforts at both strengthening domestic security and toward build-
ing effective collective security via multilateralism.

As is commonly the case in other world regions, each country of Northern/
Baltic Europe participates in the international effort against terrorism, but not
always in the same conflict or in uniform ways. For example, whereas the govern-
ments and citizenry of the Baltic States, Denmark and Norway supported the US-
led military intervention in Afghanistan undertaken to eradicate Al Qaeda, the
public and the governments of Finland and Sweden were vocal in opposition to

COUNTERTERRORISM POLICIES AND INSTITUTIONS IN NORTHERN EUROPE . . . 413

ACKU



the invasion. While Finland, Norway, and Sweden heavily contributed to post-
conflict humanitarian efforts in Iraq, seeing such efforts not merely as humane but
also as a counterterrorism strategy via societal generosity, Estonia, Latvia, and
Lithuania focused primarily upon supporting the US military solution and also
lacked Scandinavia’s financial resources for dissemination of large-scale foreign aid.
Such diversity of perspectives and strategies potentially exemplify shortcomings of
some theorized prerequisites for effective collective security regimes such as those
of Organski (1968) which among other things stipulate that states within such a
regime should agree as to what constitutes aggression and specifically who is the
aggressor (e.g., Did the Taliban perpetrate aggression against the US/NATO or
were they bystanders? Did harboring the perpetrator – Al Qaeda – constitute an
act of aggression?). In that at least someNorthern European states have in the past
attempted to prevent terrorism from reaching their borders via policies favoring
either formal neutrality or less formal reluctance to become active participants, a
prerequisite for effective collective security theorized by Morgenthau (1992)
could be absent – the willingness of regime members to subordinate their indivi-
dual interests to the collective common good/security.

Also worthy of theoretical consideration is the distinction between col-
lective defense and collective security as related to the criminal justice prac-
tices and philosophies of certain Scandinavian nations. Whereas collective
defense can be regarded as a form of balance-of- power politics in which
states seek to counter the military actions or capabilities of others, collective
security is based upon international law enforcement obligations wherein
states agree to enforce international laws and discourage aggression or
illegal activity (Viotti and Kauppi 2012, 444). If authorities within a coun-
try are disinclined to prosecute suspected terrorists, preferring instead to
make them aware they are being investigated and allow them or even
encourage/force them to flee abroad so they may continue their activities
elsewhere, has collective security been achieved? If the burden of proof for
obtaining convictions for terrorism is so remarkable that only a small frac-
tion of suspected terrorists are ever convicted, is a contribution being made
to regional or global collective security?

However, such observations do not apply to all countries within the
region (e.g. the Baltic States have traditions of aggressive prosecution of
suspected terrorists) and many Scandinavian leaders may regard such cri-
tiques of their contributions to international counterterrorism as unfair and
inaccurate, citing the unilateral and/or politicized agendas of some inter-
national counterterrorism initiatives (e.g. the invasion of Afghanistan) and
noting record levels of information sharing and other forms of multilateral
security cooperation. Also, some Scandinavian juristic traditions that are
atypically defendant-friendly by the standards of most modern nations
appear to be increasingly under review and potentially poised for reform,
at least in regard to terrorism. An argument could be made that due both to
the escalated and ongoing threat posed by domestic and international
terrorism as well as regional concerns related to the aggressive posturing
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of neighboring Russia in recent years, the 8 countries of Northern/Baltic
Europe are for the first time starting to take form as an increasingly
cohesive, if as yet informal, regional collective security regime.

As in most areas of the world facing the specter of terrorism, differences
can also be seen in seeking balance between the disparate goals of main-
taining internal security while safeguarding freedoms. The juristic traditions
of several Northern European countries are perceived by the US and many
other western nations to value retributional justice and societal security less
than the rights and considerations afforded to the accused. The gap
between juristic perspectives in Scandinavia and those of much of the rest
of the world concerning security-versus-personal freedoms may have begun
narrowing as police powers have been expanding, largely in response to
recent terrorism concerns (Husabo 2013). Some indication of shifting legal
philosophies can also be seen emerging such as increased willingness to
extradite terrorism suspects for prosecution abroad under certain circum-
stances – i.e., the logic of authorities being if Scandinavia’s defendant-
friendly justice systems are unlikely to secure convictions of those engaged
in terrorism, it may be prudent to extradite suspects to the US or other
allied nations for trial. However, as is the case in the US and other countries
struggling with the threat of terrorism, not all elements of Scandinavian
society embrace what they may perceive as an erosion of civil liberties under
the guise of added security and the public debate regarding appropriate
balance between counterterrorism measures and the sanctity of personal
rights and liberties remains ongoing.
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CHAPTER 18

Between Trust and Oppression: Contemporary
Counter-Terror Policies in Denmark

Richard McNeil-Willson

INTRODUCTION

Danish counterterror and counterextremism policies have, in recent years, come to
embody what has been seen as a progressive, holistic and multiagency approach, as
is particularly evidenced in the development of the so-called ‘Aarhus model’
(Århus) since 2009. Much of Danish counterterrorism has been developed from
existing civil structures to create a multiagency, multilevel approach which aims to
address a number of societal stresses that may impact on the willingness of
individuals to embrace violent action. These include, for example, support in
greater access to healthcare, education and professional training; one-on-one
peer mentoring and psychological support; and housing support (Agerschou
2014/15). This is designed to utilize the existing expertize of individuals and
organizations in a number of fields to promote targeted integration and support in
a measured, de-securitized and ‘joined up’ approach to radicalism and extremism
(Brett 2012: 2). The aim is to build protective factors and resilience to violence
within wider society – inclusion, a positive sense of identity, stronger social bonds
and life skills – whilst also tackling potential risk factors – exclusion, poor living
conditions, frustration and intolerance, amongst others. Services throughout
Denmark therefore act to provide assistance to deradicalization programmes,
whilst also forming part of a robust defence against wider societal problems –

inequality, deprivation and crime – which may lead to radicalization. Such a
process is predicated upon a high level of trust and interaction between state and
municipal structures on one hand, and communities and individuals at risk from
marginalization and extremism on the other, and attempt to ground responses to
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perceived terrorist action within what have been cited as core ‘socially-liberal’
values of Danish society, such as trust, support and dialogue (Gad 2012).

In spite of perceived successes in reducing ‘radical’ actions – such as a
marked reduction in individuals travelling to Syria – such an approach has
faced a number of detractors from different sides of the political spectrum.
Individuals – particularly those on the traditional right – have suggested it is
too ‘soft-handed’, lacking the appropriate level of securitization for the threat
(cf. Henriksen 2015). Alternatively, legislative decisions and political rhetoric
have been accused by others of enabling a conflation to occur between immi-
gration and security, thereby creating a discourse where minority communities
risk marginalization through being labelled ‘suspect communities’ (Lindekilde
2012). The effectiveness of Danish models has also come under question.
Empirically, there is, to date, a dearth of systematic research conducted into
the impact of mentorship schemes such as those within the Aarhus model, and
measurement of its success has proven to be problematic, whilst significant
elements of targeted programmes are yet to be actioned in their entirety
(Building resilience to radicalization and violent extremism, 2015).
Furthermore, these more recent ‘post-political’ approaches to radicalization
within Denmark – which treat radicalization within the same systematic
response as crime and wider societal disorders – have faced criticism for
attempting to normalize the politically unstable concept of radicalization, and
for not addressing different actors’ conceptualizations of what radicalization
and deradicalization entails (cf. Lindekilde and Sedgwick 2012). The future of
the Aarhus model also faces an uncertain future from a centre-right govern-
ment that is keen to shift political debate on extremism towards a more ‘value-
orientated’ approach, as well as making overtones towards introducing
increasingly securitized responses in light of recent international developments.

This chapter will seek to track the development of Danish counterterrorism
and anti-extremism policies within the contemporary (post-2001) paradigm, as
well as exploring the critiques of Danish approaches to deradicalization, with
particular reference to the mentoring-style model, such as those utilized in the
municipalities of Aarhus and Copenhagen. It will explore how the discursive
themes of trust and oppression have been wound into such development and
implementation policies, before looking at the implications this has on the
future of Danish counterterror policies.

THE DANISH CONTEXT

The perceived threat to Denmark from terrorist-style attacks is varied, although
a number of high-profile events can help to contextualize the development of
counterterror policies. Prior to the 2001 ‘War on Terror’ paradigm, Denmark
had seen very limited terrorist-style violence.1 Since the start of the twentieth
century, however, violent Islamist activity has come to the fore, perhaps the
most central of these being the 2005–2006 ‘Cartoon Controversy’, in which
the publication of 12 editorial cartoons – many depicting and satirizing
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perceptions of Muslim beliefs and communities – led to protests, firstly in
Copenhagen (Kublitz 2010) and later in a number of Muslim majority coun-
tries and countries with a significant Muslim minority, resulting in unrest which
killed over 200 (Hansen and Hundevadt 2008). Aside from the immediate
targeting of a number of Danish and European embassies, the security implica-
tions of this event have led to the threatening of, and attacks against, illustra-
tors involved in the publication, as well as al-Qaeda placing the editor and
cartoonists of Jyllands-Posten, and all of Denmark, at the top of its target list
(Müller and Özcan 2007: 287). This increased visibility of Denmark amongst
violent Islamist groups is still cited as central to the Danish threat from terror-
ism (PET and CTA 2013, 2015).

Another important event in the development of Danish counterterror
responses is the June 2011 attack by Anders Brevik in Norway. This event
inspired critical debates about the potential for contemporary discourse
surrounding immigration to incite violence, a greater recognition of the
potential threat of right-wing terrorism, as well as impacting on the 2011
general election. However, much of this discussion has arguably been side-
lined following an increasingly bombastic discussion within Danish politics
about the influx of Syrian refugees into Europe and the growing electoral
clout of the Dansk Folkeparti (Danish People’s Party) (Lindekilde and
Sedgwick 2012: 56). In February 2015, shootings in Copenhagen high-
lighted the threat of Islamist-inspired violence, with Copenhagen-born
Omar Abdel Hamid El-Hussein targeting first an event entitled ‘Art,
Blasphemy and Freedom of Expression’ (Kunst, blasfemi og ytringsfrihed)
at the Krudttønden cultural centre, Østerbro, before later targeting
Copenhagen’s Great Synagogue, Krystalgade, in shootings which killed
two and injured five (Schmidt 2015). This has not only highlighted concern
about violence from individual Islamist actors, but also individuals with
links – active or ideological – to Islamic State.

Counterterror responses in Denmark are led by the Danish Security
Intelligence Service (Politiets Efterretningstjeneste, or PET). This organiza-
tion operates domestically, identifying and responding to internal threats to
Denmark through counterterror, counterextremism and counterespionage
operations. The PET forms part of the national police force, but differs in
falling directly under the command of the Ministry of Justice, as well as the
Courts of Denmark, on the occasions when operations deemed legally
sensitive are conducted. This differentiates the organization from the
Danish Defense Intelligence Service (Forsvarets Efterretningstjeneste, or
FE), which targets external threats to the state and operates in a military,
rather than civilian capacity, under the command of the Ministry of
Defense.

Danish policy has worked to strike an alignment between domestic and foreign
counterterrorism efforts, with foreign and domestic counterterrorism viewed as
two sides of same coin; as former Prime Minister Anders Fogh Rasmussen stated
in 2005: ‘We have to prevent support and recruitment for terrorism through our
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international involvement and through an active integration policy at home’
(Gad 2012: 163). This approach sits within the context of continuing Danish
involvement in the so-called ‘War on Terror’, Denmark playing active military
and intelligence roles in support of US-led efforts in Afghanistan (2001), Iraq
(2003), as well as conducting airstrikes against Islamist State in Iraq since
September 2014. The interlinking of a strong foreign policy in support of the
countering of domestic extremism has been reiterated by successive governments
(Gad 2012: 163; Alexander and Alexander 2015: 235), with Denmark looking to
continue military support and ideological alignment to US-led coalitions as part
of a continued long-term commitment (Wammen 2015).

In their most recent assessments of terrorism, security services have labelled
the threat to Denmark as ‘significant’, which ‘mainly emanates from individuals
and small groups with a militant Islamist outlook’ (PET: 19th March 2015).
Extremist left- and right-wing groups are briefly mentioned in recent briefings
(cf. Larsen 2012); however, it is the perception of threat from Islamist groups
and, specifically, returnees from the ongoing conflict in Syria and Iraq which
dominate contemporary discussion.

THE DEVELOPMENT OF COUNTERTERROR POLICY IN DENMARK

Danish counterterror legislation since the turn of the twenty-first century
can be categorized into a number of chronological processes. Prior to 2001,
there was no specific counterterror provision in Denmark, with previous
governments either adjusting existing provisions in the Penal Code or add-
ing new provisions – although Denmark had ratified and implemented all
but one of the UN conventions on terrorism (Husabø and Bruce 2009: 76).
The first stage of counterterrorism represents the reconceptualization of
terrorism within the West with the start of the 2001 paradigm (see
Jackson et al. 2009), with two packages of counterterror legislation imple-
mented in 2002 and 2006 following the attacks in New York, London and
Madrid, respectively. These set out a number of frameworks for qualifying
what was to be recognized as terrorism within Danish law, as well as
implanting within the Penal Code various set responses. The second chron-
ological stage represents the means by which ‘processes of radicalization’
were conceptualized, with government and community responses formu-
lated. This was seen with the introduction of the 2009 Action Plan, which
focused on a cognitive and behavioural approach to understanding radicali-
zation.2 The third stage represents a detachment of ideas of radicalization
from concepts of active citizenship and integration, in favour of preventing
the consequences of radicalization through a three-pronged strategy of
mentoring, counselling and education, and exiting from violent extremism
(Thomsen 2012: 5). This has been coupled with the third (and most recent)
counterterror package of 2015, which set out increased means of monitor-
ing and sharing information on perceived threats, as well as strengthening
initiatives within correctional institutions, both at home and abroad.
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The first tranche of contemporary counterterror legislation was implemented
in Denmark in 2002. It was conceived in the aftermath of the 2001 attacks in
New York and the subsequent repositioning of Western foreign policy towards
the ‘War on Terror’, and shaped by the November 2001 general election. This
election cycle is distinct in that it marked a departure from traditional Danish
politics, witnessing a shift in mainstream discourse away from traditional sites of
contestation concerning distribution – taxation, welfare and economy – towards
what was termed a ‘new politics’ concerned with identity and values – immigra-
tion, integration and security (Togeby 2004: 37–44). It also marked a shift in
the conceptualization of how Danish identity was discussed at a national-
political level, with discourse on immigration growing in prevalence shifting
from concepts of assimilation towards those of integration (Lindekilde and
Sedgwick 2012: 55). It was within this context that the 2001 election saw
Denmark’s main party become the right-wing Venstre for the first time since
1924, and created the first outright majority for right-leaning parties since
1901. This prevalence of centre-right party politics within the parliament
(Folketinget) between 2001 and 2017 has greatly shaped patterns of discourse
and legislation regarding counterterror law in Denmark.

When the 2002 counterterror legislation entered into law as a legislative
package, it established for the first time a set of offences and penalties related
solely and entirely to terrorist activity. This came with the insertion of
Section 114 into Chapter 13 of the Penal Code which brought together a
statutory definition of ‘terrorism’.3 As well as defining terrorism,
Section 114 set out the offence and punishment for terrorist acts (114),
terrorism-like offences (114a), financing and support of terrorism (114b),
recruitment (114c), training (114d), and facilitation (114e), as well a sepa-
rate clause on incitement to commit terrorist acts (Section 136) (Vestergaard
2013: 8). This legislation was adopted almost verbatim from the EU
Common Position 931 (2001) and Framework Decision 475 (2002), in
spite of the opt out Denmark continues to maintain with regards to EU
rulings on issues of ‘freedom, security and justice’ (Lindekilde and Sedgwick
2012: 19).

The second package of legislation in 2006 was shaped by the Madrid (2004)
and London (2005) bombings, as well as the impact of the ‘Cartoon
Controversy’, and acted to widen the scope of counterterror law in response
to an increased perception of the threat from ‘home-grown’ violent extremism
(Sedgwick 2010; Bigo and Tsoukala 2008). It acted to expand criminal law
with regards to intent, further enabling the prosecution of individuals partici-
pating in actions that may be used in or in support of the act of terrorism, as
well as facilitating greater powers of intelligence sharing between the PET and
the FE (Vestergaard 2013: 3).

Since 2001, Denmark has moved increasingly towards the direction of
early intervention (Lindekilde and Sedgwick 2012: 25). As such, whilst the
two packages of counterterror legislation shaped the legal framework for
responding to terrorist acts, A Common and Safe Future Action Plan
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sanctioned in January 2009 marked the first time that a significant attempt
was made to conceptualize a stronger set of measures to prevent individuals
becoming socially and ideologically drawn into terrorism. Largely grounded
within the disputed ‘conveyor belt theory’ – which sees radicalization as part
of a gradual process of accepting the ideas and methods of extremism
(Hemmingsen and Andreasen 2007) – it put focus on the role which
ideology plays for the individual actor. As such, extremism became explicitly
linked with supporting anti-democratic ideologies, intolerant views and
hostile imagery, whilst the concept of Danish identity becomes linked
with a certain set of ‘liberal’ beliefs. The focus of such prevention strategies
therefore focused on means of strengthening resilience to extremism
through upholding and developing Denmark as a democratic and equal
society.

The September 2014 Action Plan revised much of its 2009 predecessor,
abandoning many key elements and redefining the national approach towards
radicalization to take into account changes in the landscape of perceived
security threats. Whilst it still puts focus on the ideological components of
extremism – such as the rejection of ‘fundamental democratic values and
norms, or non-acceptance of democratic decision-making processes’ – it does
offer a more cautious construction of radicalization as ‘not a clearly defined
concept’ in which ‘there are no simple causal relationships’ (Danish
Government 2014: 5). The revised Action Plan sets out a number of preventa-
tive approaches towards violent extremism, particularly an interagency colla-
borative approach, as well as setting out the four key priorities for challenging
extremism: greater involvement by local authorities; new tools for prevention
and exit work; enhanced international partnerships; and mobilizing civil society
(Danish Government 2014: 6–7). The plan also provides scope for increasingly
securitized measures, including the confiscation of passports (introduced into
Danish law on 1st June 2015), travel bans, the loss of residence permits, and
prison terms and possible deportation.

The third and most recent package of counterterrorism, entitled ‘A
strong defense against terror’ (Et stærkt værn mod terror), was presented by
the Danish Government on 19th February 2015, coming in the aftermath of
the attacks in Paris on 7th January 2015 and the shooting in Copenhagen
on 14th February 2015. This package shifted the focus of counterterror
legislation towards expanding surveillance measures through new powers for
intelligence services,4 with 6 of the 12 measures detailed related specifically
to surveillance, particularly on the monitoring of Danish nationals abroad,
thereby focusing measures on those who travel to Syria to fight for prohib-
ited organizations. As well as marking a significant increase in the power of
surveillance activity, the bill also lowered the standards required for mon-
itoring.5 Such discourse again focused on the existential threat that terror-
ism is presumed to have on Danish society, looking to counter the ‘violent
forces [who] want to attack our democracy and our freedom’ (Danish
Government 2015).
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MENTORING APPROACHES AND THE ‘AARHUS MODEL’

The rise of the foreign-fighter phenomenon – particularly following the
start of the Syrian civil war and the rise of Islamic State – has had huge
implications for the Danish state. As of 2015, Denmark has experienced the
second highest per capita number of foreign fighters travelling from Europe
to participate in the conflict – 27 individuals per million of the population,
second only to Belgium (Neumann 2015) – and concern about responding
to the potential threat that such individuals pose to Denmark upon their
return has led to a raft of legislation. As of 23rd October 2015, Danish
Intelligence and Security Services stated that at least 125 persons have left
Denmark to fight in Syria or Iraq since mid-2012, with around half of those
returning to Denmark and at least 27 individuals presumed dead (Building
resilience to radicalisation and violent extremism: a multi-agency approach
on early prevention 2015).

Much of Denmark’s counterterror models have coalesced around providing
preventative approaches to violence towards those at risk of travelling to, or
having recently returned from Syria and Iraq as foreign fighters (see Malet 2010;
Hegghammer 2013). These approaches are most internationally recognized in
what has been termed the ‘Aarhus model’.6 Developed between 2007 and 2011
in the municipality of Aarhus, East Jutland, the model is built on the work of
University of Aarhus professor Preben Bertelsen, and aims to equip young
people at risk of radicalization with a number of life skills and access to support
so as to successfully reintegrate into society (Agerschou 2014/15: 7). Its devel-
opment in Aarhus coincided with approximately 31 individuals from the muni-
cipality travelling to Syria and Iraq since 2012 (at least 22 from the Grimhøjvej
Mosque in the western district of Brabrand), and also aims to provide targeted
intervention in discouraging those who may be at risk from leaving Denmark.

The Aarhus Model was structured outwards from the social services and
police (SSP) foundational base already in place in Denmark since approximately
1990. A multiagency approach to crime prevention, the SSP network is
grounded in the concept of ‘proximity policing’, a practice designed to ensure
sections of police and local services were reaching out to local communities, and
is a collaborative information- and resource-sharing platform between local and
municipal schools, and SSP focused on crime prevention (Holmberg 2002: 34).
The model contrasts with approaches by a number of other EU governments to
radicalization by ensuring that significant sections of the programme operate
independently from national security services, thereby aiming to create a process
of de-securitization (cf. Buzan et al. 1998).

The Aarhus model is based on the three-tiered approach that characterizes
much of Danish counterterrorism, constituting a ‘Prevention Triangle’ whereby
each tier is more specific in its target group. On a general, macro level, the first
and widest tier focuses on those deemed able to support themselves by raising
awareness of the issues associated with extremism. This consists of workshops,
presentations and seminars with the general public and professionals engaged in
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the field. The second tier focuses on a mesolevel, looking to engage communities
or individuals deemed to be in need of specific support. In the case of the Aarhus
model, positioned at the nexus of this middle tier is the Information House, a
collaborative project between East Jutland Police, SSP Aarhus and Aarhus
Municipality. The InformationHouse provides a centre at which citizens or public
officials can flag troubling behaviour from a citizen, as well as a base from which
surveys and risk assessments can be carried out, family networks can be built and
one-on-one mentoring support programmes can take place. The third and final,
microlevel tier of support is designed to offer direct and focused intervention for
those deemed at immediate risk. Presently, the programme consists of the EXIT
and Syrian Contingency programmes – drawn up in 2013 –which are designed to
‘help individuals exit extremist religious or political environments’ (Agerschou
2014/15: 11). This is the end point of Information House support, whereby
bespoke psychological, medical, training and/or housing support – amongst
others – is given to individuals who are willing to offer some form of written or
verbal voluntary agreement to cooperate with the program.

This process is predicated upon a continuously maintained level of trust and
dialogue between municipal structures and local communities. The first ‘notifica-
tion of concern’ regarding an individual deemed at risk can come from a wide
variety of frontline sources – local schools, police departments, prison services,
social services, youth clubs and NGOs, and street workers – or individuals in
the person’s immediate network (family, friends and colleagues) (Lindekilde
2015: 230). Following the flagging of an individual with the Information
House, a risk assessment is carried out with support from a Task Force attached
to the centre, who works with the local community and civil structures to build a
profile of the individual, identifying risks within the four areas of ‘image con-
cerns’, ‘behavioral concerns’, ‘attitudinal concerns’ and ‘relational concerns’
(Lindekilde 2015: 231). This information is then passed on to the steering
committee who determine whether and what intervention is necessary, and if
the individual may be offered a mentor (Thomsen 2012: 22). Such mentoring
programmes are a key component of the Danish approach to contemporary
counterterrorism. In Aarhus since September 2014, at least 21 mentors have
been assigned towork on the programme (Agerschou 2014/15: 8), coming from
a wide variety of backgrounds, including social workers, municipality employees,
teachers, students, theologians and police officers (Lindekilde 2015: 232).
Participation by mentees is voluntary and, through sustained discussion with
mentors, act to create a ‘personal plan’ which acts as a ‘road map’ away from
extremism and back into ‘normal life’ (231). That the Aarhus model is designed
to create an open, transparent strategy so as to build local answers to local
challenges throughmultiagency cooperation can be seen in the other preventative
projects run in and around the Information House, and has seemed to positively
impact on radicalization. A programme of dialogue launched with Grimhøjvej
Mosque and the Salafist association, The Muslim Youth Centre of Aarhus, for
instance, has lessened the number of people leaving Aarhus for Syria from 30 in
2013 to 0 in 2014, and 3 in 2015 (Agerschou 2014/2015: 10; Building
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resilience to radicalisation and violent extremism: a multi-agency approach on
early prevention 2015). As such, continuous interaction between the Information
House, various service providers, local communitymembers and those deemed to
be at risk seems to be successfully impacting on preventing deradicalization
occurring at a variety of stages of concern.

The success of dialogue within counterradicalization strategies has a
national precedent within Denmark, with the Centre for Prevention carrying
out a number of preventative initiatives based around such processes. Most
notably, this includes the Dialogue Forum Against Violent Extremism, which
works with representatives of ethnic organizations, housing associations,
children and youth welfare professionals, and other resources persons to
provide a place for interaction between security (PET) and municipal officials
and local groups. Meetings usually occur twice a year in two groups – one in
the east of Denmark and one in the west – and involve on average between
20 and 30 people (Brett 2012: 4). Drawing in individuals from a wide
variety of backgrounds, the Dialogue Forum aims to provide a safe space
for the diffusion of community tensions – such as those that erupted in the
February 2008 Nørresbro riots – and is predicated on ensuring that com-
munity members are willing to engage. The success of this dialectic process
in de-securitizing counterterror approaches can be demonstrated in the
results of recent studies which suggest that participants see no contradiction
between involvement with the forum and the interests of the communities of
which they belong to (Brett 2012), and this has been echoed in a way in
which the PET has encouraged voices that are considered extremist to be
involved in the Dialogue Forum, in spite of opposition from the Dansk
Folkeparti (Gad 2012).7

Such an exploration of trends within Danish counterterror approaches reveal
a significantly de-securitized approach towards extremism and radicalization,
which attempts to work with and support ‘at risk’ individuals at a variety of
stages from a position of trust. However, whilst such approaches have made a
significant contribution by providing alternative means of deradicalization
through dialogue, they have brought with them a variety of problems
and oppressions which question their effectiveness and offer a significant
challenge to the supposed ‘post-political’ assumptions upon which they rest
(Lindekilde 2015).

BETWEEN TRUST AND OPPRESSION

The context within which Danish counterterror legislation and models operate is
one which contains a number of contradictory political trends which impact
significantly on its significance, its effectiveness and its impact on minority
communities. In terms of reviewing the national context, models such as the
Aarhus model are able to operate because of – amongst other factors – a notably
high level of recorded trust between national governmental structures and
Danish citizens. Recent studies have shown that general trust in civil institutions
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such as parliament, public administration, police and law courts is, on average, at
a relatively high level in Denmark and on the increase, bucking a downward
trend within most other European countries over the last 10 years (Lindekilde
and Sedgwick 2012: 39–41). This trend is even evident from the recorded data
amongst immigrant communities, who are in general most likely to feel the
impacts of institutionalized discrimination. However, such data does contain a
series of caveats which need to be fully explored. Although the levels of general
trust in police is relatively high, it is notably higher amongst ‘ethnic Danes’ than
it is amongst ethnic minority groups, and significantly lower within certain
demographics, such as young males from ethnic minority groups, who report
higher levels of police discrimination. Such trust in policing measures have also
been shown to be adversely affected by the implementation of ‘inspection zones’
since 2004, with Copenhagen Police declaring large swathes of central
Copenhagen – including several municipalities – as one big inspection zone
since 2008 (Lindekilde and Sedgwick 2012: 23). Whilst initially created in
order to tackle concern over gang-related violence, the use of stop-and-search
powers within these inspection zones have been shown to most likely be used ‘if
you are of immigrant descent, walk in groups, wear baggy clothing and speak
another language’ (Lindekilde and Sedgwick 2012: 42). As such, whilst certain
aspects of Danish counterterrorism policy has been specifically supportive of
creating dialogue with and trust towards state structures, other counterterror
policies and powers have impacted negatively on the trust and civil liberties of
minority communities.

This potential for Danish counterterror legislation to impact dispropor-
tionately on minority ethnic groups has been shown in a number of recent
legal examples. The so-called 2008 ‘Tunisian Law’, for example, has faced
criticism for violating European human rights laws and overtly enabling the
securitizing of immigration. Following the arrest of two Tunisian nationals
in Denmark on charges of plotting to murder Kurt Westergaard, the creator
of one of the cartoons published in Jyllends-Posten in 2005, these individuals
were charged with using ‘secret evidence’, before being extrajudicially
‘administratively expelled’ from Denmark. Because of the threat of torture
faced in Tunisia, the Board of Refugees found that they could not be
deported. As such, and following demands by the Dansk Folkeparti, the
government passed what was termed ‘the Tunisian Law’ in order to sig-
nificantly limit the freedom of movement of those who have been granted
‘tolerated residence’, confining the Tunisian who remained in Denmark to
Sandholm refugee camp. However, in December 2010, a District Court not
only found the decision to detain the Tunisian unjustified based on the
evidence provided to the court by the PET – awarding him financial
compensation8 – it also found that the law directly conflicted with Article
8 of the European Convention of Human Rights, the right to family life
(Lindekilde and Sedgwick 2012: 22–4).

There has also been criticism of Danish legislation in that it creates a wider
potential for misuse, owing to a problematic rendering of how the law is designed
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and to be implemented. Vestegaard (2013), for instance, criticizes the Danish
legislation contained within the first two packages as ‘lacking sufficient legislative
quality’ and, as such, creating the conditions for jeopardizing the rights of
political activists and those with a non-Danish ethnic background (3–4).
Because of the means by which the act of terrorism has been conceptualized
within Section 114 of Danish law – particularly in the way in which such provi-
sions have been often been inserted directly as verbatim transcripts of EU and
international formulations – a number of vagaries in implementing the law have
arisen, widening the scope of counterterror prosecution to a range of activities
which may have only a very distant and hypothetical connection to potential
terrorist acts (Vestegaard 2013: 5). Furthermore, Denmark lacks the tradition of
building ‘sunset clauses’ within legislation, as in the UK and US, whereby certain
laws – particularly those concerning security – require a review after a set amount
of time. This has led to criticisms that long-term policies – many constructed in
response to terror acts –may be overtly driven by moods and fears, and have long-
lasting impacts on civil liberties (Lindekilde and Sedgwick 2012: 18).

Concern about the workings of counterterror legislation has also been
raised in reference to mentoring schemes and the Aarhus model. In spite of
the status of the Aarhus model as providing a working alternative to con-
cerns about radicalization, evidence which proves a direct link between the
approach and the decline in foreign fighters is limited and anecdotal in its
nature. Such mentoring programmes, furthermore, whilst calling for dialo-
gue, offer a disingenuous account of this, sidelining any attempt at a two-
way dialectic, with state institutions looking instead to exert overriding
control over the nature and outcome of the conversation (Gad 2012).
Such inequality stifles any true agenda of ‘dialogue’ between the state
institutions and the accused individual, creating in its place a meeting in
which ‘[w]e will have a dialogue – but there is only one point on the
agenda. You’ (170).

Furthermore, concerns have been raised about the variety of actors and
accounts that such an interagency preventative approach entails. Lindekilde
details three such concerns: the variable and shifting meanings of the term
‘radicalization’; the differing aims required by the actors in ‘deracializing’ an
individual; and the problematic overlaying of counterterror legislation onto
existing, crime-orientated structures (2015). Firstly, the highly politicized
and unstable concept of ‘radicalization’ and the variation that is produced
across individuals from different professional groups (teachers, social workers,
police, etc.) may result in conflicts, miscommunications and ‘false positives’
(unnecessary intervention) or ‘false negatives’ (a lack of intervention when
required) (Lindekilde 2015: 225). Whilst individuals are trained to spot
‘radicalization’ across similar lines, the professional and personal background
from which frontline workers come will influence how they view ‘extremism’,
and the ability to distinguish between violent radicalization or just political or
religious interest may demand such a highly specialized knowledge that it will
be impossible for the individual crime-prevention worker to distinguish
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(Nyidanmark 2008: 11; Gad 2012: 170). This may simply result in a racial
profiling that sustains a securitized Islamophobic and xenophobic discourse,
not only disengaging those who are being targeted by the model, but also
actively further marginalizing them (Gad 2012: 174). There has also been
demonstrated a highly variable understanding of the ‘de-radicalization’ pro-
cess, as the aims of the programme being differently interpreted across
different sectors of involvement (Jakobsen and Jensen 2011: 9). As such,
what constitutes an extreme or non-extreme individual is beholden to the
individuals with whom they work. Finally, the way in which counterterrorism
becomes an extension of extant anti-crime measures has created a problematic
rendering of extremism. By placing attitudes on a spectrum of risk, it nor-
malizes a discourse in which certain more mainstream ideas are constructed as
acceptable, and other entirely lawful political and religious values are con-
structed as risky and unacceptable (Lindekilde 2015: 235).

This challenge to Danish counterterrorism is evident in a number of facets of
legislation, and implicates policy within a process of oppression, what Joppke
(2007) and Lindekilde (2012) have termed a ‘repressive liberalism’. This
determines that, by anchoring counterterrorism discourse within issues of
identity formation and alignment, the state exercises power ‘through care
and under the veil of consensus’ (Lindekilde 2015; Newman 2005), contribut-
ing to the normalization of a discourse which prioritizes a certain construction
of ‘liberal values’. This is also seen in governmental discourse, such as
Rasmussen’s 2006 statement that counterterrorism represents a global value
fight that is a battle between enlightenment and fundamental darkness. As
such, counterterrorism becomes inextricably linked to a wider neoliberal pro-
ject, in which national security is dependent on individuals ascribing fully and
unconditionally to the constructed ‘Danish’ concepts of democracy, freedom
and the enlightenment project (Petersen 2012: 58).

This discourse has two causal outcomes. Firstly, by focusing on the adoption
or rejection of certain values, it moves the cause of terrorist activity away from
societal or political stresses, and places it squarely in the lap of the individual.
The responsibility of the individual to play what is perceived as a positive role
within society and not to become radicalized is therefore key to preventing
terrorism,9 and the citizen is conceptualized as an actor that must adhere to a
certain restrictive set of norms and has a ‘responsibility to avoid radical milieus’
in return for their freedom (Lindekilde and Sedgwick 2012: 113). Secondly, it
widens the conceptualization of what it means to be Danish, away from being
founded upon some form of legal framework of citizenship onto the opinions
and values which are followed. Such values are, in the words of Fogh
Rasmussen in 2003, ‘better and more worthy than other values’, a sentiment
that has been reinforced by governmental projects such as the creation of the
‘Canon of Culture’ in order to counter what Danish Minister of Culture Brian
Mikkelsen termed ‘the new frontier in the battle of culture . . . immigrants from
Muslim countries who refuse to acknowledge Danish culture and European
norms’ (Kublitz 2010: 112). This construction of values is built around
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a discursive delineation between formulated ideals of democracy, individualism,
secularism and liberalism on the one hand, and the ‘DarkMiddle Age’ of Islam –

oppression, primitivism and the failure to accept the separation of religion and
state – on the other (Jensen 2008: 390). It creates a polarized reality whereby
the concept of holding a European or Danish identity is seen as entirely contra-
dictory to holding an Islamic identity, and a dominant narrative develops
whereby a Muslim ideology is constructed in opposition to a Danish ideology,
an ‘us’ vs. ‘them’ (Hervik 2002).

Danish approaches to counterterrorism founded on a discourse that
places liberal and democratic ideals in an ‘either-or’ delineation against
‘Islamist’ values have highly problematic implications in the legal sphere.
For instance, extreme right-wing violence has yet to be prosecuted as
terrorism in the same way that violence that falls under an ‘Islamist’ context
has. This disproportionate approach within Danish counterterror law sits
squarely within a political context in which Denmark has actively supported
the US’s ‘War on Terror’ in Iraq and Afghanistan, the political climate has
been impacted by undertones of xenophobic and Islamophobic discourse,
and events such as the 2005–2006 cartoon controversy have created a wide-
scale international response (Vestergaard 2013: 7). Such focus on identity and
ideational causes within ‘radicalization’ has created a mainstream political
discourse in which Liberals, Conservatives and Social Democrats have called
on Muslims to affirm core ‘common values’, and worked to sideline those who
have shown reticence in doing so from mainstream debate (Lindekilde and
Sedgwick 2012: 55; Mouritsen and Vincents Olsen 2012). Such legislative
processes may at best be counterproductive in their approach, and at worst
contribute towards the creation of oppositional, illiberal identities (Lindekilde
and Sedgwick 2012: 111).

Such approaches towards counterterrorism also impact negatively on wider
Danish political discourse and society, securitizing discussions around immi-
gration and helping to propagate the generalization of Muslims as ‘suspect
communities’ or as more prone to ‘radicalization’ (Lindekilde 2015: 119).
Denmark’s counterterror policies have shown great propensity for building
trust and dialogue between different groups and communities, but this has
been undermined at various points since 2001 by trends which constitute an
oppressive brand of liberalism. Danish approaches have, since 2011, undergone
changes towards decoupling ideas of citizenship with those of extremism
(Lindekilde 2015). Yet, as long as deradicalization approaches continue to be
built around the construction of Danish and universal ‘rights’ and ‘freedoms’
(frihedsrettigheder) – universal in that they cannot be questioned, Danish in
that they determine ‘what Danish society must adhere to’ (Petersen 2012: 66)
– and continue to regard certain other (less mainstream yet entirely legal values
as suspect), it will risk propagating a dangerous ideal of ‘liberal states for liberal
people only’ (Joppke 2007: 271). In order to build on an already innovative
model, Denmark must be more careful in placing the balancing between trust
and oppression at the centre of future of counterterror implementation.
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NOTES

1. The July 1985 bombings in Copenhagen by Lebanon-based Islamic Jihad and
the January 1972 downing of a Yugoslavian airplane between Copenhagen
and Zagreb, officially by the Croatian ultranationalist Ustaša, being the few of
note.

2. This was greatly revised in 2011–2012 following the election of a new
government and, by 2014, much of the initial plan had been formally
dropped, although core measures still remain in place (Lindekilde and
Sedgwick 2012: 31).

3. This enumerated a number of different offences – including homicide, grave
assault and deprivation of liberty – when committed to intimidate a population,
government or international organization, or else destabilize or destroy the social
order (Vestergaard 2013: 4).

4. As part of the measures, Law L 200 for the amendment of Act No. 602 (2013)
was proposed in the Parliament, which gave the FE increased powers to engage in
electronic monitoring of Danish communications on its own initiative.

5. This was altered from that of a ‘presumed suspect’ to that of having ‘specific
reasons to believe’ that an individual ‘may be engaging in activities that may
involve or increase a terrorist threat against Denmark and Danish interests’
(Danish Government 2015).

6. It is worth noting that whilst the model is perhaps most active in and identifiable
with the municipality of Aarhus, numerous facets have been utilized throughout
the rest of Denmark – particularly Copenhagen – as well as other administrative
regions in Scandinavia, Europe and Australia.

7. This is included in the 2009 Action Plan – in which the Danish government
specifically cited the need for including ‘non-violent extremists’ within counter-
terror and deradicalization strategies as, in some cases, ‘it is precisely these
individuals who have the best chance of influencing the attitudes of the young
people who are in the process of radicalization, in a non-violent direction’
(Danish Government 2009: 36) – and echoes research conducted by Githens-
Mazer and Lambert (2010) on prior police strategies in Brixton, London, which
suggested that police negotiation and partnership with Salafist groups had helped
to combat the recruitment of local al-Qaeda-linked preachers (Vidino and
Brandon 2012: 175).

8. Case number B-686-09.
9. See Section 114, in which an individual can be prosecuted if you have ‘let

yourself’ be recruited or trained ‘to commit or facilitate’ terrorist acts
(Vestergaard 2013: 18).
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CHAPTER 19

The Perils and Prospects of the French
Approach to Counterterrorism

Valentina Bartolucci

INTRODUCTION

Unlike many other countries, over the past centuries France has experienced and
responded to various forms of political violence. The country has been confront-
ing terrorism in all its forms, from bomb-throwing separatist groups to jihadist
global networks.1 During the 1980s, France was a target of international terror-
ism due to the Middle Eastern political situation. France was the first Western
country to be struck on its soil by state-sponsored terrorism from the Middle
East. Its experience also relates to the terrorist events linked to the Algerian war
in the 1990s, and, more recently, to international jihadist terrorism inspired or
connected to al-Qaeda. For more than a decade, the country did not suffer a
major terrorist attack, and its approach to terrorism was considered as a winning
model of CT from which lessons can be drawn. Yet, from December 2014 to
January 2015, France experienced five serious attacks, the most serious being the
attacks on the Charlie Hebdo satirical magazine and the Jewish Hyper Cacher
from January 7 to 9. Furthermore, on November 13, 2015, a series of multiple
coordinated attacks took place in Paris and in the suburb of Saint-Denis. The first
explosions occurred near the Stade de France in Saint-Denis during a friendly
football match between France and Germany attended also by President
Hollande. These explosions were followed by a series of shootings in central
Paris, the first one at the Cambodge restaurant in Rue Bichat, the second one at
the Le Carrion bar on the other side of the street. The same unit of gunmen then
drove to the Casa Nostra Pizzeria on Rue de la Fontaine au Roi and opened fire
on diners. They then drove to La Belle Equipe bar in Rue de Charonne where
another attack was launched. The deadliest attack took place at the Bataclan
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famous concert venue in Boulevard Voltaire during the show of the US band
Eagles of Death Metal. The attackers methodically fired at hundreds of people
and began a siege that lasted 2 hours and 40 minutes at the end of which two of
them blew up their explosive belts. These attacks, for which the Islamic State
claimed responsibility, resulted in 130 deaths and hundreds of injuries. The
attacks were the deadliest on French soil since World War II. French President
Hollande declared France being at war (BBC News 2015). In the wake of the
events, a state of emergency was declared and temporary border checks were
introduced. Furthermore, the police staged several raids across the country and
in Belgium as well resulting in multiple arrests. On November 18, a police raid in
Saint-Denis resulted in the killing of Abdelhamid Abaaoud, allegedly the
mastermind of the operation. Two days after the attacks, France launched
20 airstrikes on the Syrian town of Raqqa.

Current French CT law and policies operate within a legal framework that
has its starting point in the year 1986, date in which the first CT law was
enacted. Until then, no specific CT legislation existed. This Act was triggered
by profound transformations resulting from a series of terrorist attacks by the
Iranian-linked Hezbollah network of Fouad Ali Saleh in 1985–1986 in which a
dozen of people were killed (Block 2005). The 1986 Act is, thus, the starting
point for understanding the current French CT strategy. It is worth mention-
ing that already in 1984 the Unité de Coordination de la Lutte AntiTerrorisme
(UCLAT) was established to operationally coordinate the police and national
gendarmerie as for CT operations. According to Foley, “UCLAT – if it could
work to its full potential – would constitute a formal method of counter-
terrorist co-ordination” (Foley 2013).

In 1996, a major legislative innovation was introduced consisting in defining
as an act of “terrorism,” also the mere conspiracy to commit it, and thus allowing
the preemptive condemnation by law enforcement agencies of individuals who
plan an attack. Following the events on September 11, 2001, which targeted the
US, the evolution of the terrorism threat resulted in several adaptations of
the legislation, the most important occurring in 2006, 2012, 2014, and 2015.
Other specific features were introduced, including new powers to search vehicles
and to photograph their occupants, the extension of the use of video surveil-
lance, increased powers of search and detention for CT purposes and enhanced
powers to the police and the magistrates, new provisions allowing for police
infiltration, longer penalties for terrorist offenses, and the introduction of private
security officers conferred with far-reaching search and control powers in certain
areas (Legislationonline n. d.).

France, today, has an experienced and well-established CT apparatus rein-
forced in the past decades in response to multiple attacks on its soil and evolving
global threats. In the French system, terrorist offenses are subject to specific
procedural rules, including the centralization of investigation, prosecution and
trial within a single jurisdiction made up of specialist members of the judiciary
with competence for the entire national territory (France Diplomatie n.d).
Current French CT is tailored on French specificities and relies on extensive
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societal surveillance and a specialized cadre of laws and procedures to deal with
the issue recognizing the special nature of the threat without treating it as an
emergency. After a long evolution, the French CT strategy has become quite
adept at preventing terrorist attacks in the country while generally respecting its
democratic traditions. As pointed out by Perelman (2006):

France was the first to uncover a plot to crash a jetliner into a landmark building
(the Eiffel Tower) – a chilling preview of the 9/11 attacks. It was the first to face
the reality that its own citizens could become assets of Islamists terrorist groups,
long before British nationals bombed the London underground last July. As a
result, it has continuously adapted its judicial system and intelligence services to
the terrorist threat that it faces.

However, the French approach is not without its flaws, both for what concerns
its capacity to deal with the terrorism threat and its effects on civil liberties.

The first part of this chapter contains a reflection on the current and future
challenges terrorism may pose to the country. The second part focuses on the
CT policies that France has designed to deal with the issue. Particular attention
will be devoted to understanding the reasons why the country has not suffered
a major terrorist attack in more than a decade to now be a prime target of
terrorism. France is, indeed, often considered as a winning model of CT from
which lessons can be drawn. This chapter will critically evaluate the effective-
ness of the French CT approach and will also investigate the sociopolitical
effects of CT policies such as the detriment of liberties in the name of security
and the creation of “suspect” communities and individuals.

TERRORISM IN FRANCE: CURRENT AND FUTURE CHALLENGES

France has the dubious distinction of being one of the most affected states by
terrorist violence in Europe. From 1954 to 1962, the so-called Algerian War of
Independence between France and Algerian Independence movements led to
the independence of Algeria. In those years, the country had to deal with
terrorist attacks from both the extreme-right group Organisation de l’Armée
Secrète (OAS) and the Algerian Front de Libération Nationale (FNL) (Kauffer
2002). Faced with this violence,

in Algeria, France led a “war on terror,” including a massive military campaign,
systematic torture, and hundreds of thousands of deaths. In the French mainland,
too, exceptional measures were taken. With a series of “emergency” and “special
powers” laws, parliament allowed the internment of terrorist suspects in camps
and other exceptional sanctions against the rebels (Lammert 2013).

In the 1980s, the country faced attacks from extreme-left groups such as
Action Directe (Dartnell 1993). Action Directe is an extreme-left revolutionary
faction set up in 1977 to carry out “anti-imperialist” attacks mainly targeting

THE PERILS AND PROSPECTS OF THE FRENCH APPROACH . . . 439

ACKU



French government buildings and various assassinations. In 1985 and 1986, a
series of terrorist attacks killed a dozen people.

France has also fallen victim to separatist groups that advocate autonomy or
independence for specific regions, in particular, Corsica, the Basque Country
and Brittany, have also carried out terrorist attacks on its soil. According to
Shapiro and Susan:

such groups have been the most persistent and consistent perpetrator of terrorist
acts in France committing hundreds of attacks over the years. However they are
also the least deadly (Shapiro and Susan 2003).

Although the French contemporary history of terrorism is absolutely not
exclusively Islamist-related, since the 1980s the country has become a target
of jihadist terrorism and has remained so ever since. Between 1986 and 1996,
France suffered 23 bomb attacks by extremist Islamist movements (Neve et al.
2006). In that period, France and French interests were a target of interna-
tional terrorism due to the situation in the Near and Middle East in the 1980s
and then in relation to the Groupe Islamique Armée (GIA) in Algeria in the
1990s. Through 1995 and 1996, the GIA carried out a series of bombings
targeting France’s transit infrastructure, including the Paris metro and rail
system, though one car bomb was set off near a Jewish school that resulted
in 16 people being killed and more than 300 being wounded.

Since 2001, the country experienced various threats by international jihadist
networks inspired or connected to al-Qaeda, including the bombing of a naval
defense contractor’s bus in Karachi in May 2002 and the attack on the French oil
supertanker Limburg in the Gulf of Aden in October 2002, as well as assassina-
tions and kidnappings of French nationals in Algeria, Afghanistan, Yemen, Mali,
Mauritania, Nigeria, Saudi Arabia, and Somalia in more recent years.

Then, for more than a decade, France was immune of attacks, thanks to the
dismantling of several terrorist cells since 2001 and the prevention of a number
of attacks, such as against the Christmas market in Strasbourg in 2000 or the
US embassy Paris plot in the autumn of 2001 (Sageman 2004). Later on, a
number of so-called lone wolf operations took place, the most notable being
the firebombing of the irreverent satirical magazine Charlie Hebdo’s offices in
November 2011; the killing of seven people by a French-born, Mohammed
Merah, on a shooting spree in southern France over the course of 11 days in
March 2012; and the killing of four people at the Jewish Museum in Brussels
by French-born Mehdi Nemmouche in 2014.

On the morning of January 7, 2015, during the first editorial meeting of
the Charlie Hebdo’s satirical weekly, Chérif and Saïd Kouachi (French
citizens of Algerian descent), branding Kalashnikov rifles, stormed the
magazine of the weekly newspaper that had published cartoon images that
mocked the Prophet Muhammad. Twelve people were killed: eight journal-
ists and cartoonists whose names were called out as they were shot dead
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in turn, two unarmed police officers (one of which Muslim), a maintenance
worker, and a visitor.

The two brothers had an accomplice, Ahmed Coulibaly, a French-born of
Malian descent, who had pledged allegiance to the Islamic State of Iraq and the
al-Sham (ISIS), that, hours after the Charlie Hebdomassacre, shot and wounded
a jogger in a Parisian suburb (The Guardian 2015a). The shooting at the offices
of Charlie Hebdo was the deadliest terrorist attack in France in over 50 years. In
fact, the country had not suffered a domestic terrorist attack with as many
casualties as the Charlie Hebdo siege since 1961, when 28 people were killed
and 170 injured at Vitry-le-François following a bomb attack on the Strasbourg-
Paris train by an extreme-right wing group, the OAS (Abramovici 2004).

The following day, in the Parisian suburb of Montrouge, Clarissa Jean-
Philippe, an unarmed police officer attending a reported traffic accident, was
shot in the head together with a street cleaner by Ahmed Coulibaly. The police
officer died later in the day, while the other person was seriously injured. On
January 9, Coulibaly took hostages, including women and children, at a kosher
supermarket at Porte de Vincennes in east Paris, threatening to kill them if harm
came to the Kouachi brothers. At the same time, in Dammartin-en-Goële, the
two brothers were holding hostages in a printing factory. After a siege of almost
nine hours, French authorities stormed both locations killing the three hostage-
takers, but after Coulibaly had killed four hostages.

Al-Qaeda in the Arabian Peninsula (AQAP) claimed responsibility for the
Charlie Hebdo shooting. The two brothers were known to the French
authorities as “would-be-terrorists”. Chérif, in fact, was arrested in 2005
on terrorism charges and three years later was again convicted of terrorism
and sentenced to three years in prison. During his imprisonment, he
befriended Coulibaly who was in prison for a bank robbery. Saïd was
monitored by authorities until the spring of 2014. Immediately after
the events, France raised its national security alert system Vigipirate to its
highest level and deployed soldiers to the capital public transport system,
media offices, places of worship, and the Eiffel Tower.

The attacks attracted worldwide attention and caused global revulsion prompt-
ing millions of people including more than 40 world leaders to march for the
right of free expression all across France in the largest rally in France’s history
(Fantz 2015). Demonstrations were also held in many cities all around the world,
including London, Luxembourg, Amsterdam, Copenhagen, Ljubljana, Berlin,
Tunis, New York, Washington, D.C., Ottawa, Toronto, Sydney, Moscow, Lima,
Rio de Janeiro, Argentina, and Madagascar. Several prevalent Muslim countries
(including Jordan, Morocco, Qatar, Bahrain, Iran, and Saudi Arabia) denounced
the massacre, together with various Islamist organizations and institutions all
around the world, including the Al-Azhar University, in Egypt.

Nevertheless, anti-Charlie Hebdo protests also took place in various places,
sometimes turning violent as in Algiers and Amman, where protesters clashed
with the police, in Karachi as well as in Niamey, where 10 people died, 128
were injured, and 45 churches, a Christian school, and an orphanage burned
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(Abc News 2015). A number of jihadist organizations also supported the
attacks and some even called for more action, among those are al-Qaeda in
the Arabian Peninsula, ISIS, the Taliban, Boko Haram and al-Shabaab (See:
New York Post 2015; Le Figaro 2015a; The Daily Mail 2015; Le Point
International 2015; ITV News 2015).

On March 11, 2015, ISIS released a video showing a young boy executing
a 19-year-old alleged Israeli spy, Muhammad Musallam. Three days later,
Agence France-Presse reported that the executioner was identified as Ryan,
a 12-year-old French national and the stepbrother of Mohammed Merah, the
gunman who in 2012 killed seven people (including two small children) after
targeting a Jewish school in Toulouse (Counter-Extremism Project 2015).

On June 26, 2015, in what appears to be a “lone wolf” attack, a man
stormed a chemical plant at Saint-Quentin-Fallavier, decapitated a worker,
and unsuccessfully attempted to blow up the facility.2 On August 21, 2015, a
group of passengers on a high-speed Paris-bound train helped foil a potential
attack by a Moroccan man aged 26, Ayoub El-Khazzani, who boarded the train
with an AK-47, an automatic pistol, nine magazines of ammunition, and a box
cutter (Le Monde 2015a). The assailant in the train attack was on several
watch-lists.

Currently, France continues to be both a target of terrorism, as is regularly
apparent from the declarations of Ayman al-Zawahiri, head of the al-Qaeda
network, and, in particular, of Abdelmakel Droukdel, the national emir of al-
Qaeda in the Islamic Maghreb (Bartolucci and Corman 2014) and also a source
of recruits. Furthermore, France is the only European country to have one of its
nationals, David Drugeon, publicly named as a member of the “Khorasan
group,” an al-Qaeda affiliate (Counter-Extremism Project 2015). The
Economist reports that according to a recent French parliamentary report, around
3,000 Europeans have gone to Iraq and Syria (some returned), of those half are
French, that corresponds to is an increase of 84% compared with last year (The
Economist 2015). This makes France the largest source of Western fighters to
Iraq and Syria. The possibility of these people coming back as hardened jihadists
is probably the biggest threat France will face in the coming years.

FRENCH COUNTERTERRORISM

Throughout the years, France has developed, largely by costly trial and error, a
complex system to fight terrorism.3 As pointed out by Shapiro and Susan:

Throughout the 1980s and much of the 1990s, France was considered a haven
for international terrorists, both for those operating in France and those using
France as a base for operations elsewhere. By the late 1990s, in contrast France
had scored notable successes in preventing planned terrorist attacks on the World
Cup in 1998, against the Strasbourg Cathedral in 2000 and against the American
embassy in Paris in 2001. The improvements in the French capacity to fight
terrorism are the result of hard-won lessons (Shapiro and Susan 2003).
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France has long been regarded as a winning model of CT. Its strong reputation
derives from the fact that the country did not suffer any major terrorist attack
between 1986 and 2012. The main reason why France has not suffered a major
attack for so long is to be found in “the successes of the country’s experienced
and well-established counter-terrorism apparatus. That was strengthened in the
last two decades in response to multiple terrorist attacks that struck the country
in the 1990s – effectively foreshadowing today’s threat of Islamist terrorism”

(Rault 2010).
The French CT apparatus benefits from a number of laws that do not have

real parallels in other Western countries, from the far-reaching law that makes
“an intention to commit a crime a crime itself,” to the possibility to detain any
individual who is even remotely connected to a “wrong-doer,” and the advan-
tage deriving from operating in a very secretive political environment.

The keystone of French CT is the first CT Act of September 8, 1986 (Law
no. 86-1020).4 The 1986 law did not create new crimes but put certain offenses
committed in a terrorist context under a special regime, to which certain special
procedural rules applied, and assigned matters of terrorism to specialized magis-
trates. Moreover, CT was centralized in Paris. Other laws followed – all of which
sought to adapt the legislation to the evolution of threats.

In 1996, a major legislative innovation was put in place as a consequence
of the spillover of the Algerian civil war on French soil (Law no. 96-647 of
22 July). This law enlarged the list of offenses qualified as “terrorist”
(including criminal concealment, armed gangs and disbanded illegal orga-
nizations), introduced a stricter punishment of terrorist offenses and a
unique and far reaching power allowing law enforcement agencies to inter-
vene preemptively and condemn individuals who prepare a terrorist attack
on the basis that the conspiracy to commit an act of terrorism is in itself
considered terrorism. The broad charge of “criminal association in relation
to a terrorist undertaking” introduced by this law constitutes the center-
piece of the country judicial CT approach. This provision “authorizes the
arrest and prosecution of any individual who played a role, however minimal
and remote, in connection with a terrorist plot, or ‘enterprise’” (Rault
2010). It basically gives the authorities the possibility to take actions well
before the person actually commits a crime.

The year 2001, following the dramatic events happened in the US on
September 11, is another turning point which led to a strengthening of internal
prevention and international cooperation, in accordance with Security Council
Resolution 1373. The Act No. 2001-1062 of November 15, 2001, on every-
day security provides a number of instruments to combat the terrorism finan-
cing as a way of preventing terrorism. It focuses on eradicating drugs and arms
trafficking and regulates the use of telecommunications data in CT. New
offenses were introduced, including an offense that implies a reversed burden
of proof (Cf. Art. 421-2-3 of the French Criminal Code). Other specific
features include the introduction of private security officers, who were con-
ferred with far-reaching search and control powers in certain areas; new powers
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to search vehicles; and legal provisions allowing for police infiltration. The law
extended to acts of terrorism and other sorts of crimes the possibility to register
genetic information of the offender in a national automated database for DNA
profiles, previously restricted to sexual offenses, without establishing a mini-
mum age for registration, leading to a perverse situation of collecting genetic
information of children as well (Tourancheau 2007).

In 2006, another important Law (no. 2006-64 of 23 January) was enacted
in response to the London 2005 bombings and in a climate of civilian unrest
for suburban riots in the capital city that resulted in the declaration of a state
of emergency for the metropolitan territory on November 8, 2005. The
Law contains provisions concerning security and border controls. The Law
strengthened the powers for the authorities to control the movement of
persons, to monitor exchanges of electronic and telecommunication, such
as automated control of vehicles by photographing their occupants. It
expanded video surveillance and increased the maximum period of pre-
arraignment police custody (guarde à vue) in terrorism cases for up to six
days instead of four. During that time, detainees may be questioned at will by
interrogators without the presence of their lawyer. Furthermore, the execu-
tion of sentences for terrorist affairs has been centralized in Paris. This
centralization is accompanied by an enhanced specialization of judges and
prosecutors which ensures a deeper terrorism knowledge and expertise and to
help to depoliticize CT. However, some warned that this “leads to a danger-
ous concentration of very far-reaching powers in the hands of a few”
(Legislationonline n. d.).

In the following years, two databases were created fueling public discus-
sion on privacy issues (The Times 2008): “Edvige” to collect very sensitive
personal data of criminals and criminal suspects (including sexual orientation)
(Décret n° 2008-632 2008) and “Cristina” to collect data to counter terrorism
(State Council 2010).

On December 21, 2012, Law 2012-1432 on security and the fight against
terrorism was approved. This Act strengthened the penalties for those who are
guilty of apology for or incitement to terrorism on the internet and expanded
previous provisions allowing investigative judges to specifically prosecute
French individuals for having participated in training camps abroad, even if
they have not committed any punishable offense on the French territory.

In November 2014, the French parliament passed the so-called French
Patriot Act, authorizing a travel ban on suspected terrorists and the blocking
of websites that “glorify terrorism” (Counter-Extremism Project 2015). The
law also includes the notion of “individual terrorist enterprise” to prevent
the so-called lone-wolf operations.

Deep and sometimes controversial reforms have regarded also the intelli-
gence sector. On April 30, 2014, the Direction centrale du renseignement
intérieur (DCRI, or Central Directorate for Domestic Intelligence) was
replaced with the Direction générale de la sécurité intérieure (DGSI, or
General Directorate for Domestic Security) with the mandate to engage
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in surveillance of French territory on matters related to national security or
fundamental national interests.

In July 2015, a “New Intelligence” Bill came into force. Such a bill, quickly
approved following the Charlie Hebdo massacre, allows for the use of mass
surveillance tools to tap cell phones, read emails, and force Internet providers to
scan customers’ Internet use (such as keywords used and sites visited) for the
purposes of CT with almost no oversight from the judiciary. The new bill sparked
protests from international human rights bodies, human rights activists, lawyers,
judges, tech companies, and trade unions who claimed it would legalize highly
intrusive surveillance methods threatening individual freedom and privacy.
Amnesty International’s Deputy Director for Europe and Central Asia, Gauri van
Gulik, considered the approval of the Bill as a “major blow to human rights in
France. The surveillance measures authorized by this law are wildly out of propor-
tion. Large swathes of France’s population could soon find themselves under
surveillance on obscure grounds and without prior judicial approval” (Amnesty
International News 2015). The Guardian reports that currently France “is mon-
itoring an estimated 1,200 Islamists and about 200 people who have returned from
fighting with militant groups in Syria and Iraq” and has set aside €425 million to
bolster its surveillance program aimed at preventing terrorism with thousands of
police, spies, and investigators.

The overall population is also involved in terrorism prevention. French
exposure to terrorism nationally and internationally has made its citizens
accustomed to living under constant threat and to report to authorities any
suspicious package, activity, or individual. A number of public vigilance
programs exist. A new campaign “Stop-Djihadisme,” was launched by the
government on January 28, 2015, to help citizens spot and prevent jihad-
ism.5 France is also heavily involved internationally, with 10,200 military
personnel dispatched for military operations throughout the world as of
February 9, 2015 (Counter-Extremism Project 2015). Contrary to the
countries such as the UK and Australia, antiradicalization prevention has
been more marginal in France. Yet, after the most recent attacks, the
French Ministry of Education has presented 11 antiradicalization measures
aimed at promoting secular, republican values within the school system
(Ministère de l’Education Nationale 2015). Furthermore, the government
has announced antiradicalization measures within its prison system on the
basis of the 2014 Fresnes prison experiment consisting in the isolation of
jihadists inmates from the other inmates to curb the spread of radicalization,
and also aimed to increase the number of imams that will service prisons
(Counter Extremism Project 2015).

CRITICAL ASSESSMENT

French CT strategy has developed over decades. One of French advantage
resides in the fact that the country has a greater experience regarding CT as
it has faced it earlier than other countries. France is in a unique position
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with regard of CT precisely for having been exposed to terrorism for so
long:

By the time the fight against Islamist terrorism had become an international
priority, following the September 11, 2001 attacks in the United States, France
had in place perhaps the most developed counter-terrorism machinery in Europe
(Human Rights Watch 2007).

Like most European countries, France favors a judicial and police approach over
the American-style “war on terror.”6 This can be explained by the fact that the
threat of terrorism is viewed differently by the French government than from the
US one. In fact, although even France considers jihadist terrorism as a major
security threat, it does not see terrorist attacks as acts of war. Rather, in France
terrorism is generally viewed as an inevitable and permanent feature of the
contemporary world. Neither French state officials nor the public opinion view
terrorism as a transitory problem or a fixable one. As such, rather than eradicat-
ing it, the country seeks to manage it, minimizing its occurrence and damage.

French CT is tailored on French specificities: it relies on extensive societal
surveillance and a specialized cadre of laws and procedures to deal with the
issue recognizing the special nature of the threat without treating it as an
emergency. As pointed out by Perelman,

the French blend of aggressive prosecution, specialized investigators, and intrusive
law enforcement is unique in Europe. And though the policy has gone through trial
and error, the early warning helped fashion what has proven to be a fairly successful
though controversial counter-terrorism strategy (Perelman 2006).

The French CT strategy presents itself as coherent and robust benefiting from a
number of specificities:

• the adoption of special laws (but not of an emergency nature) to counter
terrorism;

• the possibility to quickly adapt to new and emerging threats;
• the centralization of all terrorism matters in the capital city;
• a specialized intelligence and investigation services as well as a team of

specialized CT investigative magistrates – combining investigation, sur-
veillance, detention, and investigation powers – adept at dismantling and
prosecuting terrorist networks;

• effective inter-agency cooperation with the constant interaction of the
French security apparatus with the judiciary, law enforcement and
the intelligence agencies; and

• mobilization plans to involve the public in case of an attack.

The cornerstone of French CT, as already mentioned, is the unique and far-
reaching law offense of belonging to a criminal association in relation to a terrorist
undertaking (association de malfaiteurs en relation avec une entreprise terroriste)
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which allows the detention of terrorism suspects before they have been linked to
any terrorist offense, basically making “an intention to commit a crime a crime
itself.” this law makes possible to arrest and prosecute any individual who played a
role, however minimal and remote, in connection with a terrorist plot, or “enter-
prise.”Unthinkable elsewhere, “when a terrorist plot is suspected, French autho-
rities are not hesitant to arrest the main suspects and people in near contact with
them on the basis of intelligence.” (Jenkins and Clair 2015). The French CT
system is thus of a preventive nature being its priority to neutralize suspects at the
earliest moment possible in order to prevent terrorist attacks.

Unique among Western countries is also the smooth relationship between the
judiciary and the intelligence (Perelman 2006). Information between govern-
ment officials and academics has fostered a better understanding of the threat.
Furthermore, the flexibility of the system is also a strength. In fact, the system is
constantly adapting to respond to recent developments and to the constantly
changing tactics of terrorist groups. France, for its long experience in dealing
with terrorism, maintains vigilance also in times of decrease of the threat.

Many of these benefits are unique to France, as the population supports
practices that in the US would be viewed as a violation of civil liberties.
According to Foley, the French system to dealing with terrorism is more
draconian that the British regime thanks to the consensus around security in
French society that finds no equivalent in the UK context (Foley 2013). In fact:

French police and intelligence officers rarely find themselves subject to harsh
public scrutiny for being overzealous when dealing with Islamist terrorism.
They operate in a relatively permissive environment, which has enabled them to
mount invasive and indiscriminate counterterrorist operations – especially during
the 1990s – arresting as many as 160 people in one operation. French officers told
me that during certain periods, it was explicit police policy to arrest the maximum
number of people possible; to do fishing expeditions (ICRS Insights 2013).

As aforementioned, French CT has been often regarded as a model to imitate
for its specificity mainly consisting of preventive arrests as to keep a permanent
pressure over terrorism-sympathizers. However, the most recent attacks that
happened on its soil have shown, again, that no antiterrorism scheme is fool-
proof. As pointed out by Hoffman, such attacks have shattered the assumption
that ISIS can be confined to territories it controls in the Middle East: “Chasing
individuals is probably a fool’s errand given the geographically disparate nature
of the threat.”

Monitoring, indeed, has limits. The perpetrators of the last attacks were all on
watch-lists. Some were even categorized as “Fiche S,” State Security Risk. Some
had also spent some time in prison. However, the monitoring was abandoned as
the surveillance did not offer anything for more than two years. As such, their case
was no longer deemed a priority, and the surveillance order expired. There are
indications that as of June 2015, more than 400,000 people were flagged as
“Fiche S” (McHugh 2015). Far too many for monitoring them all. It would
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indeed be impossible to track every suspect and foil any minor plot. Lone
attackers in particular are difficult to identify and uncover. Furthermore, although
effective, monitoring does not solve the root causes of the plotting attacks.

Finally, while it is fair to say that France’s action against international terror-
ism generally respects human rights and public liberties, “the system is not
without its flaws, both in terms of its capacity to deal with terrorism and its
effects on civil liberties in general and on the Muslim community in France in
particular” (Shapiro 2010). Next section focuses on some of the major effects of
the French CT approach especially for what concerns individual and civil rights.

SOCIOPOLITICAL EFFECTS OF CT POLICIES

France has often prided itself on having the most efficient CT strategy in
Europe based on the flexibility of the French law and its judicial system. But
the system is far from perfect especially for what concerns its effects on civil
liberties. As stated by Smolar: “The French system’s approach to civil liberties –
one that include detention without charges and pervasive surveillance by the
authorities, including of prayer sites – would be unacceptable in many other
democracies” (Shapiro 2010).

However, it must be noted that

the French approach to the concept of civil liberties differs to that of the UK.
The notion of the importance of the collective pervades the law in France. The
French would say that their ability to move safely around in the collective public
space is a French citizen’s first freedom; more important than individual rights.
Therefore collective safety is elevated to the status of a fundamental freedom
(Steiner 2005).

Still, French CT is not danger-free concerning civil liberties respect. In 1999,
for example, the French government was accused by the International
Federation for Human Rights of large-scale violations of its obligations
under the European Convention on Human Rights (FIDH 1999). A very
controversial effect of the investigations under the law association de malfai-
teurs has been the arrest of a large number of people suspected of having a
connection with a terrorist network. According to Bonelli, this strategy
of coup de filet is based on the assumption of its “ability to destabilize the
networks, and to undermine logistics. And it matters little if a good number
of the accused are found to be innocent after spending one or two years in
pre-trial detention” (Bonelli 2005). Mass arrests, such as the one on June 25,
1995, in which 131 people were arrested in five different cities around the
country on suspicion of involvement in terrorism, are less frequent, although
there have been exceptions.7 Foley (2013) reports that the level of CT arrests
in the country continued to be extensive also in the first decade of the 2000s,
with 2,650 people arrested on suspicion of terrorism between 2002 and
2010. The offense of association de malfaiteurs can indeed lead to arbitrary
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interpretation and application. The rule has provoked intense debates “as
it has been used to justify waves of arrest and indiscriminate detention
of suspects on suspicion of preparing to commit a terrorist offense. The
vagueness of the wording of the law has also been strongly condemned”
(Camilleri 2012).

France has also been repeatedly criticized by the European Court of Human
Rights for too prolonged periods of detention on remand in relation to
terrorist investigations – “Detention on remand amounted in one case to two
years, eleven months and thirteen days, 219 in another one to three years, nine
months and eighteen days, 220 and in one case to even over four years”
(Oehmichen 2009).

The centralization of investigation, prosecution, and trial within a single
jurisdiction made up of specialist members of the judiciary with competence for
the entire national territory has also been a contentious issue which provoked
severe criticism from human rights organizations. Points of contention were, in
particular, the possibility that an investigating judge, empowered to order the
detention of a suspect, could act in total autarchy, and the fact that several
defense counsels found that the evidence brought against their arrested clients
often lacked substance, so that it did not justify either the arrest or the deten-
tion (Mc Colgan and Attanasio 1999).

As any CT legislation is inherently susceptible to contravene civil liberties,
France has developed two ways of civil liberties protection: (1) by review of the
Conseil Constitutionnel that scrutinizes legislation for compatibility with
the French Constitution; (2) the direct applicability in French law of the
European Convention on Human Rights (Steiner 2005). The Conseil
Constitutionnel has been asked to intervene by French Parliamentary opposi-
tion parties for all major pieces of legislation, generally validating the disposi-
tions adopted by the parliament while in some occasions voicing reservations or
underlining the anticonstitutional character of a law (Camilleri 2012). A major
exception concerns the nonpresentation of Law no. 2001-1062 to the Conseil
Constitutionnel for prior approval, largely because of a political agreement
among parliamentarians who, in the climate of fear associated with the
September 11, 2001 attacks in New York City, considered that the urgency
and exceptionality of the situation had to prevail over any other consideration
(Gleizal 2002).

Furthermore, the New Intelligence Bill sparked controversy and triggered
protests over the use of mass surveillance on citizens with almost complete
impunity. According to Amnesty International, the bill will take France “a
step closer to a surveillance where nothing is secret except the surveillance
itself” (Amnesty International 2015). Gauri van Gulik, Amnesty
International’s Deputy Director for Europe and Central Asia, described the
bill as being “too vague, too far-reaching and leaves too many unanswered
questions. Parliament should ensure that measures meant to protect people
from terror should not violate their basic rights” (Amnesty International
News 2015). This concern was also shared by the Observatoire des libertés
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et du numérique (Freedoms and Digital Observatory) that strongly
condemned:

this wayward trend toward a panoptical society, where all citizens may be spied
upon. This path reflects the shipwreck of a government in disarray, ready to
trample the fundamental ideals of the Republic, and acting against the interests
of our society by manipulating our fears (La Quadrature du Net 2015).

Jeremie Zimmermann, co-founder of La Quadrature du Net, a nonprofit
association that aims to defend the rights and freedom of citizens on the
Internet stated that: “Mass surveillance is part of an intolerable and oppressive
machine, which is by nature the seed of totalitarianism” (Nielsen 2015).

Defenders of civil liberties as well as national and international human
rights organizations have also condemned the harsh crackdown on free
speech for those accused of “apology of terrorism.” Immediately following
the Charlie Hebdo attack, 54 people were arrested for terrorism apology for
having publicly supported the attack, 12 were sentenced to several months
in jail (Le Parisien 2015; Le Figaro 2015b). One of those was the notorious
comedian Dieudonné M’bala M’bala who was arrested for a Facebook post
in which he said he sympathized with one of the Paris gunmen.8 Schwartz
reports having been told by a Paris-based criminal lawyer expert on terror-
ism cases, Gregoire Etrillard, that “the number of cases associated with laws
banning ‘apology for terrorism’ had skyrocketed in the past two weeks, and
that offenses that previously might have been punished with fines are now
being adjudicated with unprecedented strictness” (Schwartz 2015).
Chalkiadaki reports that “of the 251 proceedings in conjunction with the
Charlie attack, 117 persons have been prosecuted on the grounds of terror-
ism glorification and direct provocation, only 20 of them ending up with
imprisonment sentences. Since the Charlie attack, a vast amount of prose-
cutions has been initiated on the basis of this provision” (Chalkiadaki
2015). Examples include the case of a drunk driver in Valenciennes who
was sentenced to four years in prison after telling police he hoped they
would be terrorism’s next victim, while just two weeks the penalty would
have probably been minor (Schwartz 2015); the case of a 22-year old in
Nanterre who was sentenced to a year in jail for having posted a video
mocking a police officer shot dead (The Guardian 2015b); the case of an
eight-year-old child who was questioned by the French police for allegedly
praising terrorism for up to two hours (Le Figaro 2015c), or the one of a
high school student aged 16 who was taken into police custody for having
“posted on Facebook a cartoon ‘representing a person holding the maga-
zine Charlie Hebdo, being hit by bullets, and accompanied by an ‘ironic
comment’” (Turgis 2015). These actions (some of which led to one to four
years in jail) have triggered concerns over freedom of expression in France.
Some have considered these prosecutions as “exceptional justice” (See Politi
2015; Rastello 2015; L’Express 2015).
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Devising a CT strategy is complex as it needs to be effective to counter the
threat of terrorism while at the same time preserving human rights and civil
liberties. The main challenge is to balance security with effectiveness, fairness,
and respect for human dignity. The newly heightened security environment in
France puts at risk a number of fundamental rights and freedoms, including the
rights to a fair trial, to privacy, and the freedoms of expression. Targets include
those suspected of terrorism, but also human rights activists, journalists and
even ordinary citizens. Among those, albeit not a novelty,9 there is evidence
that Muslim groups and individuals have been subjected to pervasive scrutiny
in terms of monitoring, surveillance, and intervention by security agencies.10

As illustrated by Shapiro:

[French counter-terrorism] has entailed, at least by the American definition,
massive civil liberties violations and substantial public monitoring, particularly
of France’s North African populations. The French counter-terrorism apparatus is
extraordinarily repressive and intrusive, and repression falls heavily on specific
groups, particularly Muslims of North African origin” (Shapiro 2007). This is
confirmed by a Human Rights Watch report in which is stated that: “The fight
against Islamist or international terrorism has targeted a defined, if large and
diverse community – Muslims – in a way that the fight against other types of
terrorism never have (Human Rights Watch 2008).

Raids on Muslim-owned business and mosques have frequently happened. For
example, “in 2004, eighty-eight such raid were carried out across the Paris
region alone, involving 1,173 people, of which 185 were arrested and taken
into custody, but only eight prosecuted” (Foley 2013). In addition to abusive
security measures, the National Observatory Against Islamophobia reported 128
anti-Muslim incidents in the 13 days following the Charlie Hebdo events in
contrast with 133 attacks recorded the previous year (McNiccol 2015). A
Muslim was also stabbed to death in front of his wife in what is described as an
Islamophobic attack (Sabin 2015). In the days following the attacks, 26mosques
around the country were targeted with gunfire, Molotov cocktails, grenades, and
pig heads registering a sharp increase in Islamophobic attacks (Stone 2015).

Shapiro states that: “The burden of French counter-terrorism actions today
falls most heavily on France’s economically disadvantaged and restive Muslim
and Arab populations. French counterterrorism policies, therefore, do pose
some risks of adding fuel to the fire of France’s already volatile problem of
Muslim and Arab integration” (Shapiro 2010). Indeed, the fact that French
CT measures disproportionately affect Muslims risk to alienate Muslim
communities “are likely to undermine confidence in law enforcement and
security forces among the very communities whose cooperation is critical in
the fight against terrorism. Successful policing, and preventing and prosecuting
terrorism, require public cooperation and, in particular, tip-offs about suspi-
cious activity. Neighbors, acquaintances, and family members are far less likely
to report concerns if they lack confidence that authorities will act justly”
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(Human Rights Watch 2008). Too broad and forceful CT policies and
practices would most probably compound resentment and, therefore, be
counterproductive.

France has also seen a recent surge of attacks on Jews, Jewish sites, and
Jewish businesses. In light of anti-Semitic violence, Jews have been increasingly
emigrating from France. Moreover, the Counter-Extremism Project reports of
a poll revealing that 74% of French Jews have considered emigration (Counter-
Extremism Project 2015).

Finally, paradoxically given the fact that the perpetrators of latest terrorist attacks
were of French nationality, a link between terrorism and immigration has been
established. This is not a novelty, but it remains worrying as it risks to amalgamate
foreigners (of certain places) with (potential) terrorists (Pascouau 2015).

CONCLUDING REMARKS

In the last few decades, France has developed a strong capacity to respond quickly
and in a coordinated fashion to terrorist attacks, investing considerable resources
also for terrorism prevention. Still, as any other state, the country is hardly
invulnerable to terrorist attacks. French authorities are well aware of it and work
hard on continuously updating the system. In the last decades, the country has
maintained the fight against terrorism within the sphere of “ordinary” criminal
law, avoiding the adoption of an emergency law. France is nevertheless under a
protracted “state of emergency” provision since the Paris attacks in November
2015 given heightened security concerns. Still, a specific offense for terrorism does
not exist, rather a variety of exceptional rules are applied to a variety of acts, such as
murder or kidnapping, that already fall within the realm of criminal law (Camilleri
2012). Although the French CT strategy has often been taken as a model to
imitate, a number of criticisms and concerns have been expressed toward the long
list of CT policies implemented by the French government so far in response to
various (real or perceived) emergencies, highlighting serious challenges to civil
liberties and privacy limitations in the name of security. One of the most con-
troversial measures is the criminal association in relation to a terrorist undertaking
offense. Several human rights organizations have denounced the possible (ab)uses
that can be (and have been) perpetrated under its provision.

Similar to what happened elsewhere, moral panics around terrorism have
allowed successive governments to introduce preemptive laws, which
would not have been supported outside times of “crisis,” in particular
concerning the freedom of expression and the right to privacy. Though,
majorities in France “appear to support security-oriented government
policies on terrorism over any concern about the erosion of civil liberties”
(Foley 2013).

Yet, pressing issues remain. There is evidence that suggest that institutional
responses to the terrorism threat have crystallized underlying anti-Muslim and
anti-Jewish sentiments. In the first part of the year 2015, 116 anti-Muslim acts
were recorded,marking a110% increase from theprevious year (LeMonde2015b).
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Furthermore, in the period going from January to May 2015, the Service of
Protection of the Jewish Community (SPCJ) has recorded 508 anti-Jewish acts
marking an 85% increase from the previous year (SPCJ 2015). Acknowledging
the complexities of the terrorism threat as well as the need to respect interna-
tional law, the rule of law, and human rights, the French government has
repeatedly affirmed its commitment to upholding the rule of law, justice and
human rights. In the aftermath of the Charlie Hebdo attacks, the president
reiterated that liberty is a nonnegotiable value and reaffirmed the nation’s
democratic principles of Liberty, Equality, and Fraternity.

The effective use of the criminal justice system is the best way to counter
terrorism. However, the fear of incoming threats accompanied by too much
flexibility in the system can result in a limited utility in terms of actually
countering terrorism and in a narrowing of the individual and public free-
doms. At present, French CT strategy is presented as being highly efficient,
but at the cost of some basic freedoms. The criminalization of speech and
other repressive measures ends up making the entire community less safe,
not more. Those, in fact, easily play in the hands of extremists as a recruit-
ing sergeant helping to foment the threat we should be fighting against,
while at the same time marginalizing and alienating those whose support
could be vital for an effective antiterrorism. In fact, despite the progressive
erosion of civil liberties, more and more invasive checks and increasing state
access to personal information, there continues to be constant warnings of
incoming terrorist attacks. Punitive measures widening police and intelli-
gence powers risk to further alienate fragment of society up to the point
that they could even prove counterproductive. To avoid the abuse of CT
powers, terrorism must be fought within the rule of law and the human
rights framework. Government responses to acts of political violence and
terrorism should promote considerations of constitutional and judicial
rights, and most importantly humanity, promoting democratic values –

not undermining them. Alternatively, these policies will risk undermining
the very values they should be fighting to protect.

NOTES

1. The history of terrorism in France goes back to the coining of the word “terror”
during the French Revolution during which the term entered the European
political vocabulary to qualify French revolutionary actions against their domestic
enemies (Tilly 2004). However, paradoxically, at that time, the term had “a
decidedly positive connotation” (Hoffman 2006). For Roberspierre (1974), it
was “nothing but justice, prompt, severe and inflexible; it is indeed an emanation
of virtue.”

2. The same day, two other attacks took place in Tunisia and in Kuwait.
3. For an excursus on French counterterrorism journey, see Shapiro 2010.
4. Although the 1986 Law is widely considered to be the fist French CT law, the

pejoratively called “Villainous Laws” (Lois Scélérates) approved in 1893–94 to
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prosecute individuals or organizations advocating a crime or propagating violent
anarchist messages (and resulting in severe restrictions of the freedom of speech
and press) could be considered an antecedent. The notion of “terrorist act,”
however, was introduced in the Penal Code only in 1986.

5. See it at http://www.stop-djihadisme.gouv.fr/.
6. Contrary to the UK, France has a system of special nonjury courts for terrorism

trials. The UK uses ordinary courts and jury trials for terrorism cases.
7. For example, 165 people were arrested on June 17, 2003 at the offices of the

Iranian People’s Mujahedin (of them only 17 were placed under formal investiga-
tion), and dozen of people in January 2015 in connection with the Charlie Hebdo
massacres.

8. He was then charged with €30,000 fine.
9. In 1995, French authorities detained something like 70.000 people (the majority

of whose of North African origin) for questioning (see Shapiro 2008).
10. There is very little in the literature concerning the way in which CT measures

affect the Muslim community specifically, and if so, to what extent, part of it
because of “the strict separation of state and religion in France, which limits, to
some extent, assessment and evaluation of how state policies affect particular
religious groups.” See: Camilleri (2012, p. 43).
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CHAPTER 20

Independence Through Terrorism?
The Linkages Between Secessionism
and Terrorism in the Basque Country

Glen Duerr

INTRODUCTION

In many heterogeneous countries throughout the world, the concept of self-
determination remains a potent force in domestic politics. In the Basque region
in northern Spain (a small part of the territory is also located in France),
secession—the formal withdrawal from a central authority by a member unit
(Wood 1981, 110)—remains a high priority for many people due to numerous
factors including, but not limited to, a distinct ethnicity, language, and history,
as well as a desire for more and greater autonomy. The majority of people who
support independence for the Basque region want to do so peacefully in an
economically developed, democratic country, but there are linkages between
secessionist activities and terrorism even in these cases (see Sanchez-Cuenca
2007; Pokalova 2010). Most notably, under Euskadi ta Askatasuna (ETA),
some people in the Basque region resorted to terrorist activities under the
Francisco Franco dictatorship (1939–1975), and continued to wage a cam-
paign of violence even after Spain transitioned to democracy in the late 1970s.
(In English, ETA approximately translates to Basque Homeland and Liberty.)
ETA has claimed responsibility for the deaths of 857 people in a campaign
lasting from 1959 to 2011, 576 of which were in the Basque region (Alonso
et al. 2010). The counterterrorism policies of the Spanish and also French
governments were broad in nature and, among other measures, sought to
minimize terrorist activities through changes in the law, undercutting support
for ETA by increasing local and regional autonomy, banning political parties
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associated with ETA (Turano 2003), surveillance, infiltration of ETA, and
high-profile arrests of group members. After a long and arduous campaign,
the Spanish and French governments restored order when ETA announced a
formal ceasefire on October 20, 2011. Secessionist sentiments remain strong in
the Basque region, but the primary mode of agitation is now conducted
through peaceful, democratic means such as electing supporters of Basque
independence to parliament as well as peaceful protests and marches.

Some people in the Basque region have for decades been the center of a
campaign for secession waged via terrorist activities. But, this case is not unique
around the world; in fact, there are many. Nor is this case unique in Western
Europe—the Irish Republican Army (IRA) committed acts of terrorism against the
British government, and the citizens of the United Kingdom more broadly, over
the contested status of Northern Ireland. Other global examples are extensive and
include groups such as the Front du Libération du Québec in Quebec (Canada),
the Liberation Tigers of Tamil Eelam in northeastern Sri Lanka (Sri Lanka),
Fuerzas Armadas Revolucionarias de Colombia (best known by the English acro-
nym, FARC) in Colombia, and Riyad-us Saliheen Brigade of Martyrs in Chechnya
(Russia). The list of organizations is more exhaustive than the list above, but all of
the organizations provide examples of where terrorism as a tactic was/is used
to try to advance the cause of independence. At this point, it is worth noting
that these organizations have limited support. These terrorist organizations
are intertwined in a complex web of groups that support independence for the
respective subnational entities. For many supporters of independence, terror-
ism is not an acceptable method. For example, the Front du Libération du
Québec existed for a short period of time from 1963 to 1970. After the
October Crisis of 1970 wherein the group kidnapped a member of the
British Trade Commission, and then killed Quebec’s Labour Minister,
Pierre LaPorte, the group disbanded, in part, to the reaction against the
organization for its terrorist acts (Duerr 2012). Terrorism in the Basque
region is special, though, for its violent acts through a transition from author-
itarianism to a (now) democratic, industrialized country, on the specific issue
of secession for the territory against the Spanish (and French) states.

Before discussing the subject any further, some clarification is needed on the
geography of the Basque region, which is made up of seven provinces: four in
Spain, and three in France; Vizcaya, Álava, Guipúzcoa, and Navarra are located
in northern Spain, and Labourd, Basse Navarre, and Soule are located in south-
western France (Clark 1990, xii). The situation is further complicated by Spain’s
1978 Constitution, which institutionalized 17 autonomous communities in the
country, two of which have substantial ethnic Basque populations. The Basque
Country and Navarre are two of the 17 autonomous communities. In France,
the small Basque population predominantly resides in the newly reconstituted
region of Nouvelle-Aquitaine in the southwest of the country (Nouvelle-
Aquitaine is one of France’s 18 regions). Of the 12 departments of Aquitaine,
many ethnic Basques reside with Pyrénées-Atlantiques; in particular, Bayonne,
Mauléon-Licharre, and Tardets-Sorholus, as well as the province of Béarn.
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(In fact, three of the four provinces of Pyrénées-Atlantiques are formally con-
sidered part of the Basque region.)

This chapter examines secessionism in the Basque region as a means of
gaining greater autonomy, or de jure independence, from Spain (and France).
Two major research questions are purported in this chapter: What is the history
of Basque terrorism and how does it link to Spanish politics and society? And,
what is/has been the counterterrorism response of the Spanish government in
relation to ETA’s campaign terrorism as a means of gaining independence?

In order to answer these questions, this chapter first investigates the history of
terrorism in Spain, the linkages between terrorism and secessionism, the political
counterterrorism measure of the Spanish government (in relevant sections where
there is cross-border cooperation between Paris and Madrid, the discussion will
also include the counterterrorismmeasures of the French government as well), and
then the policing counterterrorism measures of the Spanish government.
Following these sections, concluding remarks are made on the lessons of Basque
terrorism for other governments. As Basque nationalism scholar Robert Clark
argues: “One way is for the government in power to combine a vigorous policy
of repression of the rebels with a judicious program of reforms, thus isolating the
rebels from their base of popular support and eventually defeating them militarily
and politically” (Clark 1990, 1). My argument builds upon Clark’s in that a
combined approach of political and constitutional responses, alongside policing
and surveillance, helped to slowly succeed as a counterterrorism policy against
Basque terrorism; only through a confluence of these approaches did it lead to
the disbanding of the major Basque terrorist organization, and the normalization
of politics in the region. Of course, this trend could reverse in the future since it
merely takes one terrorist attack to reignite the role of ETA on the Spanish,
European, and world stages. But, at least for now, ETA has been sidelined,
and the Basques have some autonomy within the broader framework of the
Spanish state.

THE BASQUES AND THE RISE OF ETA IN SPAIN AND FRANCE

Although a comprehensive and overarching history of the Basque region in
Spain is beyond the scope of this chapter, some introductory notes are
important to set the context of conducting counterterrorism operations
(for more information on Basque history, see Clark 1979; Collins 1986;
Conversi 2000). The Basque people have a long and deep history in the
region. In fact, their distinct language and ethnicity date back centuries. It
is argued, for example, that the Basques occupy the same territory as their
ancestors several thousand years ago (Collins 1986, 1). The Basques resid-
ing on the same territory predates the Spanish state, at the very least, by
hundreds of years.

The Basque people have a distinct language and culture, which is one of the
main motivating factors in trying to gain more autonomy, or formal, de jure
independence on the world stage. The Basque people also live in a bounded

INDEPENDENCE THROUGH TERRORISM? THE LINKAGES BETWEEN . . . 461

ACKU



territory, which is a reason why claims for independence are asserted because
a distinct group of people live, as a majority, in a territory they have inhabited
for hundreds (as noted above, some Basques claim, thousands) of years.
Historically, the Kingdom of Navarre served as the home of the Basques
from its formal founding in 884. However, with the growth and expansion
of the Spanish Kingdom, there was more and greater pressure on the Basques
to conform to Spanish rule; overt and covert Castilian actions sought to bring
the Basques under Castilian Spanish rule. This happened more formally when
power was granted to the Crown of Castile in 1515, but the Basques main-
tained significant autonomy (Clark 1979). Then, later, under the Spanish
Prime Minister, Manuel Godoy, the Basques were pressured into giving up
more sovereignty in 1794. The Basques formally lost their sovereignty in the
First Carlist War (1833–1839). This loss of autonomy was resented by many
Basques, but the means to regain powers were limited. Although the Basques
have long been part of the Kingdom of Spain, however, modern Basque
nationalism emerged in 1876 after the end of the Second Carlist War,
which took place from 1846 to 1849 (Clark 1979, 34) wherein Spanish
rule was formally consolidated once again. Like many contemporary nation-
alists movements, its roots lie in the late nineteenth century when romantic
notion of nationalism were reinvigorated across Europe.

Out of this backdrop, the Basque Nationalist Party (EAJ-PNV) was created
in 1894 citing regional, religious, and ethnic grievances for their desire for
independence (Payne 1973, 606). In fact, numerous Basque organizations
were created during this time as a means of preserving Basque culture and
identity (for more information on Basque politics, see Dinas 2012). For
example, the football/soccer club, Athletic Bilbao, was founded in 1898,
and, to this day, still only allows ethnic Basque players to play for the team
(players can be of mixed ancestry). The team uses the English term “Athletic”
rather than the Spanish “Atletico” as its team name, alongside the city of
Bilbao. In many respects, this is a subtle way for some Basques to resist
Castilian Spanish (MacClancy 1996, 182).

The Basque region, like many historic nations in Europe such as Scotland,
Wales, Catalonia, Brittany, Corsica, and Galicia, among others, mobilization
for an independent state surfaced at a time when many people across the world
were debating the issues of independence and self-determination. Although
Basque identity had long been under the auspices of Spanish rule, a new desire
for full independence emerged when nationalist movements in Europe grew in
size and intensity during the late nineteenth and early twentieth centuries, and
was buoyed by American president Woodrow Wilson’s 14 points, one of which
included the right to self-determination.

The Basques are not unique in their loss of sovereignty. Other regions in
modern Spain were similarly brought into the union by a mix of pressure and
conflict. A level of autonomy for these historic nations of Spain such as
Catalonia, Galicia, and the Basque Country existed, but only provided that
they were subservient to the Spanish crown (Duerr 2015). Expressions of
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identity were allowed to a degree provided that the government of Spain
maintained its rule.

After the Spanish Civil War (1936–1939), however, there were very sig-
nificant clampdowns on nationalistic and cultural expressions in the Basque
Country (as well as other historic nations such as Catalonia and Galicia in
particular). Under fascist dictator, Francisco Franco, there were very few out-
lets to express Basque identity. This led to significant displeasure in the Basque
Country, and groups developed to counter this injustice.

This is where the Basque Country diverges quite powerfully from other cases
with the notable exception of Northern Ireland (although other, smaller scale
terrorist organizations have waged campaigns elsewhere). Some members of
the Basque region opted to undertake a campaign of violence in order to carry
out their mission of an independent state. It was in this political, social, and
cultural backdrop that ETA was created. Obviously, the case of the Basque
Country differs from other regions of Spain such as Catalonia and Galicia in
that people did not resort to violence as a means of advocating for secession—
this point will be discussed in more detail later on in the chapter.

ETA

ETA was founded in 1959 after several key members broke away from the
Basque Nationalist Party (EAJ-PNV) because it did not think the existing
party did enough to claim Basque sovereignty (Clark 1979, 220; Douglass
and Zulaika 1990, 244; Del Campo and Camacho 2001, 81). The term
“Euzkadi” is important because it has long been noted as the potential
name for an independent Basque state. ETA has claimed responsibility for
the deaths of 857 people in their campaign of terrorism. It is important to
note that while ETA is a singular organization with a leadership, the
situation is complex. ETA is decentralized such that several organizations
exist under its umbrella, but it has various, sometimes disparate elements
(Martí-Peña and Opotow 2011, 137). Although it is difficult to note
exactly, ETA has different wings of its organizations, which attempt to
disseminate the message and cause of the terrorist group. It is difficult to
note precisely because the organization has restructured multiple times in
the course of its history. Commonly, it is noted that the organization has
approximately 10 lead members who make major decisions for ETA. Some
members utilize both political and legal avenues as a means of advancing
their cause, alongside the violent military wing.

Most notably, under ETA, some people resorted to terrorist activities
during the period of the Franco dictatorship (1939–1975), and continued
to wage a campaign of violence even after Spain transitioned to democracy
in the late 1970s (see Douglass and Zulaika 1990). Although a complete list
of all ETA terrorist attacks is not possible to cover in this chapter, some of
the most infamous include: the killing of Admiral Carrero Blanco (Franco’s
intended successor) in 1973 (Hobsbawm 1994, 441), the 1979 bombing of
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Madrid’s airport and railway system, the 1981 kidnapping and killing of the
chief engineer at the Lemoniz nuclear power plant, the 1987 supermarket
bombing in Barcelona, and the string of bombs in late 1995 in Madrid,
Valencia, and Léon (Kohn 1999, 53). A small number of lower level attacks
occurred in France, usually when the French Gendarme confronted ETA
members. Typically, ETA has been focused on political change in Spain, but
attacks have been committed against French police forces at border cross-
ings and during police stops. Each of these attacks raised the profile of ETA,
but also led, for the most part, to clampdowns and investigation of the
organization.

ETA has employed tactics to intimidate the Basque population in to sup-
porting independence for the region (Ignatieff 2004, 72). This, in particular,
has been very problematic for the Basque cause because the line between
legitimate grievances against the central government has been heavily undercut
by acts of violence. For the Basques, as well as other historic national groups in
Spain, there is a strong case for greater autonomy, and, perhaps, even outright
independence. However, the use of violence, as well as tactics of intimidation,
has made it very difficult to make any form of sensible case for independence in
the modern and democratic world.

Secession is a rare event in any case in democratic, industrialized states (Dion
1996). Across the world, secession is a relatively rare event even outside of the
west. For example, only three new countries have been created in the twenty-first
century: South Sudan (2011), Montenegro (2006), and East Timor (2002).
Even long-standing insurrections do not typically lead to independence. As the
sociologist Ann Hironaka has demonstrated, “never ending” wars have plagued
many newly independent postcolonial countries. Very few subnational entities
have become independent as a result of armed insurrection—either these wars
end with the status quo intact, or they continue at a low level of intensity almost
indefinitely (Hironaka 2009). Having noted the above, however, there are
periods of time when new countries are created more regularly. The period of
decolonization in the 1940s to the 1970s, for example, led to the independence
of many former constituents of the British, French, Dutch, and Portuguese
empires. Moreover, with the collapse of communism in Eastern Europe in the
early 1990s, 23 countries emerged from just three—the Soviet Union,
Yugoslavia, and Czechoslovakia. Secession is usually a rare phenomenon, but
does seem to occur rapidly under certain conditions. For ETA, neither of these
two situations involved their region, or cases in similar conditions.

The majority of the scholars discussing the philosophical literature on secession
tend to argue that while secession is a legitimate outcome in international affairs,
it is one that should be granted with scarcity and only in special circumstances (see
Buchanan 1991; Moore 1998). For this reason, it would be very difficult to
imagine the Spanish government conceding defeat and allowing for an indepen-
dence Basque state based on the violence of ETA. (Additionally, the Spanish
government has other reasons to oppose Basque independence such as national-
ism, economic concerns, fear of weakness emboldening other movements,
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and political needs.) The natural conclusion is that if terrorism leads to
independence, more terrorist groups will arise to assert their claims for national
self-determination. So, while many scholars agree with the principle of indepen-
dence, the means through which this occurs is more strictly limited. Ideally,
independence occurs through democratic and peaceful means. Where a region
and a people are oppressed, gaining independence through fighting back may be
considered acceptable—independence is only normally seen, though, as accepta-
ble, in hindsight after atrocities have become known by the wider public
(Buchheit 1978).

3/11

Perhaps one of the most challenging events in recent Spanish history was
the 3/11 terrorist attack on Madrid. The damage was widespread. In total,
191 died in the attacks on four different trains; ten bombs were used
centering on the Atocha Madrid station; and, in addition, over two thou-
sand people were injured in the attacks (CNN 2015). In the aftermath of
the attacks, the Spanish government under Prime Minister José María Aznar
initially blamed Basque separatists for the attacks. He was wrong. Al-Qaeda
was the actual perpetrator of the terrorist attacks. Senior leaders of al-Qaeda
blamed the attack on Spain’s role in the Iraq War waged under the auspices
of the larger War on Terror. In some ways, it was a very tumultuous time in
Spanish politics. Aznar was in the midst of stepping down in favor of
Mariano Rajoy who was his successor at Partido Popular (PP), a conserva-
tive party in Spanish politics. As with many incumbent political parties, PP
was fixated on winning the election, and then governing for the next few
years. Even with a change in the leadership of the party, the expectation was
to win, and then to continue governing.

Three days later, on March 14, 2004, Spain held its scheduled parliamentary
election, which, quite dramatically, reversed the favorable poll numbers of
Aznar/Rajoy, and ushered him out of office in favor of José Luis Zapatero of
the opposition, Partido Socialista Obrero Español (PSOE), a social democratic
party in the country. This is not necessarily unusual in Spanish politics as PP and
PSOE are the two major political parties in the country, and often win and lose
elections in a pendulum-like fashion. (At the time of writing in July 2015,
opinion polls for the forthcoming Spanish general election in December indicate
that this could change with the rise of Podemos; but, for many decades, PP and
PSOE alternated in power.) The major change was the abrupt schism in expecta-
tions wherein the party expected to win was actually significantly defeated.

The 3/11 terrorist attack is important to the case of ETA for twomain reasons.
First, it shows that terrorism in Spain, outside of ETA, is an unfortunate possibility.
The Spanish government (as well as other governments across the world) needs a
definitive and broad-based counterterrorism strategy that will be able to stifle
terrorist threats. Second, the attacks show that the Spanish government is impacted
by terrorism. This has both positive and negative consequences. Successive PP and
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PSOE governments were often impacted by their stance on ETA.Overall, a strong
political and policing strategy served as the key to undercut ETA.

SECESSIONISM AND TERRORISM

The two terms—“secession” and “terrorism”—are not usually linked. Many
ordinary secessionist movements agitate for independence in very peaceful
ways. In other situations, there is a violent insurrection, which usually leads
to war between the central government and the secessionist entity (see
Pokalova 2015). Most secessionist movements in the developed, democratic
world are peaceful in nature, and seek independence through the democratic
process. In the case of the Basque Country, terrorism, as a tactic, started in the
midst of the Franco dictatorship, and, in some ways, as a reaction to his rule.
Defenders of ETA point to the repressive policies of Franco as motivation for
terrorism. In their view, violence through terrorist attacks was the natural
response to violence initiated by the government.

Secessionist agitation is initiated for a variety of different reasons. Scholar
Donald Horowitz, for example, notes a typology given the relationship of the
group to the region, and then the relative wealth of the region compared to the
state. The typology is split into quadrants wherein “advantaged” and “back-
ward” groups reside within “advantaged” and “backward” regions (Horowitz
1985). Horowitz argues that “backward” groups in “backward” regions have
the least reason to stay, and the greatest reason to rebel (Horowitz 1985, ch. 6).
When applied to the Basques, the typology has its limits. The vast majority of
people in the Basque Country are ethnic Basques, so designations of “advanced”
or “backward” have their limitations. However, the typology is useful, so the
terms “wealthier” and “less wealthy” will be used since Horowitz’s discussion of
the relationship between region and the country is important. The Basque
Country would be considered a “wealthier” region in Spain, though, given
that the region is technically the wealthiest per capita in the country—Navarre
is also ranked second (Instituto Nacional de Estadística 2011). And, the Spanish
government has provided the autonomous community with significant resources
as well. The Basque region has its limitations under Horowitz’s typology; in
fact, he argues that both “wealthy” and “less wealthy” groups in “wealthy”
regions are quite unlikely to secede (Horowitz 1985, ch. 6).

The question in Spain, though, is why some members of the Basque com-
munity have resorted to violence, when, in an equally compelling case in
Catalonia, people have not engaged in violent acts. Again, scholar Donald
Horowitz provides an answer:

There is some ground for thinking that groups demanding complete indepen-
dence may have the strongest sense of grievance. The contrast between
Catalan and Basque claims in Spain is revealing on this score. Catalan ethnic
sentiment runs as deep as Basque sentiment does, and probably has broader
support. But Basque political organizations have more frequently turned
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to violence and more frequently demanded independence. Whereas Catalan
organizations have aimed at autonomy within Spain, the Basques are divided.
Franco’s severe repression of the Basques, many of whom had supported the
Republicans, probably helps explain the unyielding character of some Basque
organizations. In the Basque case, at least, there seems to be a clear and direct
linkage between ethnic antipathy and declared political objectives (Horowitz
1981, 168).

On many levels, Horowitz’s comments remain pertinent in the modern era. The
only major exception here is that many Catalan political parties and organizations
have nowmoved away from advancing autonomy to supporting outright, de jure
independence (Duerr 2015). The other change is that support for groups like
ETA has diminished substantially in the Basque region. It remains unclear as to
why terrorism became a mode for change among some Basques, but not among
Catalans. Nonetheless, the Spanish government has had to juggle ongoing,
secessionist movements at the same time. Its policies have, at times, been
harsh, but the end result is that the integrity of the Spanish state has remained
intact, at least at the present. The Spanish government has—and continues to—
fight against any perceived threat to the integrity of the state.

SPANISH COUNTERTERRORISM RESPONSE

In some separatist conflicts, the terms “counterterrorism” and “counterinsur-
gency” are often intertwined. However, in a case like ETA in the Basque
Country, there was no counterinsurgency, no open form of conflict with the
Spanish government. ETA used specific terrorist attacks as its means of rebellion.
So, instead, the Spanish governmentwas able to focus on counterterrorismpolicies.
The Spanish case intertwined a strategy of both police and military counterterror-
ism, which brought the case to a standstill (Ignatieff 2004, 71). In addition to this,
the Spanish state changed its strategy quite dramatically from the founding of ETA
in 1959 until its (so far) formal disbanding in 2011. Not only did Spain democra-
tize but some governmental powers were devolved to the regions of the country.

Differing governments in Spain dealt with ETA differently. Strategies
varied quite dramatically depending on which party governed Spain. In
Spain, two major political parties tend to oscillate power between them in
a pendulum-like manner. The more conservative main party Partido Popular
(PP) opted for a strategy of policing over politics during its tenure from
2000 to 2004 (Lecours 2007, 1). When the rival social-democratic Partido
Socialista Obrero Español (PSOE) was elected in 2004, a more political
method was chosen to counter ETA, and to engage Basque nationalists in
legitimate grievances (Lecours 2007, 2). In this way, the PSOE was able to
help undercut some of the reasons for the popular support of ETA.
However, the PP also had some successes in holding a firm line against
ETA. Policing ETA was seen as paramount, and this included surveillance
and infiltration of the organization. As a means of combatting ETA, the
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Spanish government utilized a mix of political and policing strategies. This
differed depending on both the party and the leader in power, but served to
limit ETA’s ability to carry out attacks.

Political Strategies

In tandem with direct counterterrorism, the Spanish government also employed
political reforms to “win the hearts and minds” of the people of the Basque
Country. Secession is illegal according to the Spanish Constitution, but the state
is able to devolve power to subnational units such as the Basques and to also
provide cash and various incentives to the people (Ignatieff 2004, 71). Although
this point is debated, the Spanish government has provided some autonomy to
its 17 autonomous communities, especially the Basque Country, Galicia, and
Catalonia—the historic “nations” of Spain (see Martínez-Herrera 2002). In each
case, there is a separate Statute of Autonomy that, on paper, recognizes the
certain historic rights of major non-Castilian Spanish ethnic groups such as the
Basques, Galicians, and Catalans. The extent and power of the respective Statutes
of Autonomy is heavily contested in these regions; in Catalonia, for example,
members of both major pro-independence political parties, Convergència I Unió
and Esquerra Republicana de Catalunya, reject this assertion that substantial
powers have been devolved (Duerr 2015).

After the death of former dictator, Francisco Franco, the new Spanish
Constitution of 1978 granted institutional recognition to two Basque-majority
regions: The Basque Country and Navarre (Conversi 2000). Moreover, the
Statute of Autonomy of the Basque Country, on paper, institutionalized
Basque identity and autonomy within Spain. The Statute granted the creation
of the Basque Parliament, which is responsible for numerous areas of governance
in several broad areas. The Basque Parliament is still subservient to the Spanish
Parliament, though, in the unitary state model, even a heavily decentralized one.
Basque and Spanish are both official languages in the Basque Country, and the
Basque language has special status in Navarre where a Basque majority resides
(Conversi 2000). The Basque Nationalist Party (in Basque: Euzko Alderdi
Jeltzalea, EAJ; in Spanish: Partido Nacionalista Vasco, PNV) has been very
successful in the Basque Parliament, and won all of the parliamentary elections
with a minority of the seats. The only exception was 1986 when the party won
the popular vote, but only the second largest number of seats in parliament. (The
EAJ-PNV won the following elections: 2012, 2009, 2005, 2001, 1998, 1994,
1990, 1986, 1984, and 1980, and headed all coalition governments in the
Basque Country from 1980 to 2008, and again from 2012 to the present.)

Since the Basque case is a case of nationalism at the substate level, the
Spanish state, in this case, was forced to try to respond to the claims of groups
like ETA as a representation of Basque nationalism (Lecours 2007, 135–136).
Inserting the power of the Spanish state into Basque society and projecting
social welfare programs throughout the region can be a useful tool to undercut
support for ETA and their underlying motivations (Lecours 2007, 137). The
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Basques were given a range of powers, which, to some extent, exceed those
given to the other historic nations of Spain.

A major political counterterrorism policy initiated by the Spanish govern-
ment was to ban ETA-linked political parties from operating (Turano
2003). For some members of the Basque community, EAJ-PNV did not
go far enough in asserting Basque claims. For this major reason, a rival party
was created. This party, most widely known as Batasuna, agitated for
Basque independence in more pronounced and radical ways than EAJ-
PNV. Herri Batasuna, as the party was originally called, was founded in
1978 as a means of contesting the power of EAJ-PNV at the Basque level,
and as the representative of Basque nationalism (Lecours 2007, 88). The
party was never overly successful, but did manage to garner approximately
15 percent of the vote on a couple of occasions in the Basque Country, and
managed to win 150,000 votes in the first Spanish general election in 1979
(Whitfield 2014, xxiii). In Navarre, the party also had a presence, but it was
less prominent here. Herri Batasuna also won seats at the national level,
winning an institutional presence in the Cortes. Their historic role in
Spanish politics is similar to Sinn Fein in the British House of Commons—
the party wins seats, but refuses to take them.

Batasuna (“Unity” in English) which is, for all intents and purposes, the
political wing of ETA was banned by the Tribunal Supremo, the Spanish
Supreme Court (Turano 2003, 730). This was a central component of the
counterterrorism strategy of the Spanish government—to undercut overt meth-
ods in which ETA could participate in the political process. Support for the
banning of Batasuna was levied by the ruling PP during this period (Lecours
2007, 1). When Batasuna refused to condemn an ETA attack in Alicante on
August 4, 2002, the Spanish Parliament (Cortes) was able to use a new law to shut
down the party (Turano 2003, 730). This tactic was very effective in that it gave
the Spanish government the legal impetus to clampdown on Batasuna, and to
undercut any legitimacy of ETA in the political process. After all, linkages between
Batasuna and ETA were the main cited reason as to why the party was banned.

ETA, itself, began to respond to the changes against them. From 2003 to
2006, ETA detonated a series of lower level bombs designed to injure, but not
to kill (Lecours et al. 2008, 120). Although this is clearly still an act of
terrorism, it was an attempt by ETA to soften their position in light of pressures
initiated by the Spanish government. Moreover, ETA often contacted the
Basque language newspaper, Gara, ahead of attacks, and specified the location
at which the attacks would take place (Lecours et al. 2008, 120). Again, this is
still an act of terrorism, but it, on some level, shows ETA responding to the
increased juridification of their actions, which, ultimately, was part of the
political strategy to stop ETA.

Overall, support for ETA is hard to measure, but support is typically around
15 percent (Douglass and Zulaika 1990, 248). Although votes for Batasuna
cannot be directly correlated with support for ETA, the figures do provide a
baseline of support. In this way, the political strategies of the Spanish
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government, especially in recent years, have been effective in decreasing sup-
port for Batasuna, and undercutting empathy and sympathy for ETA. The
older triggers of virulent Basque nationalism have vacated for more democratic
and peaceful means to agitate for independence (see Olivieri 2015).

Policing Strategies

In addition to a political strategy, policing, surveillance, and infiltration
were also an enormous contribution to counterterrorism against ETA.
This required significant coordination of law enforcement in Spain,
France, as well as across the Europe. National police forces such as
Guardia Civil and Cuerpo Nacional de Policía in Spain, and Police
Nationale in France coordinated with municipal police forces in the region
to counteract ETA’s actions across these territories. Historically, cross bor-
der cooperation between police forces was a difficult endeavor (Maguire
1995, 137), but, given the number of arrests listed below, the success rate
has improved. One of the major attributes of the European Union project
has been to improve cooperation between sovereign states in a range of
different areas—including policing and counterterrorism.

Another factor in policing ETA was the use of undercover specialist units
(Maguire 1995, 137). Penetrating ETA was not an easy task, but, as a mode of
counterterrorism, was vital to learning more about the group, and then arresting
the senior members of the organization. The Spanish government has not
released all of its strategies on infiltrating ETA, but, based on the number of
arrests in the late 2000s, the strategy became very effective over time. One of the
big challenges in infiltrating ETA was the decentralization of the organization
into many sub-organizations (Martín-Peña and Opotow 2011, 137). ETA, like
many other terrorist organizations, differed in its internal structure, mainly to
avoid the arrest, capture, and killing of its top operatives. Throughout most of its
active period, ETA had three units designed to control political, military, and
logistical areas. In this way, power was heavily devolved seemingly throughout
the organization, which made effectively stopping ETA very challenging.

The Spanish and Basque governments also attempted to clamp down on ETA
in very harsh ways. In fact, from 1983 to 1987, the governments used “state-
sponsored paramilitary death squads” to counteract ETA (Woodworth 2001).
As one might expect, this policy delegitimized the Spanish government, and
increased support for ETA (Martín-Peña and Opotow 2011, 137). Spain’s
counterterrorism policy went through some difficult years, and unfortunately
Madrid’s moves may have emboldened ETA and facilitated their support at
times. Despite this drawback in particular, the overall strategy moderated and,
as a result, became more successful.

The Spanish and French police were able, over time, to arrest many high-
profile ETA members. The two governments began to cooperate much
more closely especially as terrorist attacks occurred with greater frequency and
severity. Moreover, as the institutions of the European Union became much
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close—especially with the signing of the Maastricht Treaty in 1992—
cooperation on policing and counterterrorism issues increased in tandem. This
led to several high-profile arrests, which began to undercut the leadership
structure of ETA. These arrests were pivotal to decreasing ETA’s ability to
function. This, coupled with the political approach, began to severely decrease
support for ETA.

Although many members of ETA were arrested, several figures are note-
worthy. One of the problems, however, is that ETA’s official structure is not
fully known (or at least publicly released), so many of these people are pre-
sumed to be significant leaders, but this information has not been fully verified
by the authorities. In total, approximately 700 members (or alleged members)
of ETA have been arrested (Economist 2013). Arrests coupled with infiltrating
ETA helped to undercut the ability of the terrorist organization to carry out
terrorist attacks in Spain and France. The challenge is keeping all of the ETA
members in prison, especially during a difficult economic time for the country.
And, if some are released, will they initiate ETA’s campaign of violence once
again? At what point is a former terrorist rehabilitated?

In early 1989, high level ETA member, José Antonio Urrutikoetxea was
arrested in Bayonne, France (Kohn 1999, 53). The arrest of Urrutikoetxea
then led to the arrests of other high-profile ETA members in France through
1992. In 2000, one of the most senior members of ETA at the time, David Pla
(Marín) was arrested as part of a plot to assassinate the mayor of Zaragoza. He
served six years in prison for his role in the plot. In 2008, the head of political
leadership, Francisco Javier López Peña, was arrested in Bordeaux in a joint
operation by French and Spanish counterterrorism forces.

In particular, 2009 proved to be a pivotal year. Four high-profile members of
the group were arrested including Aitzol Iriondo, and then Jurdan Martitegi by
French police. Most importantly, when one of the group’s leaders, Izaskun
Lesaka was arrested in October 2012, it helped lead to the disbanding of the
group (BBC News 2012). Given the position of ETA, and their ongoing cessa-
tion of hostilities, it is widely assumed that the highest level leaders of ETA have
been captured, or have given up their pursuit of Basque statehood through
violent means. Finally, in November 2012, group members, Oroitz Gurruchaga
and Xabier Aramburu, were also arrested in France. The capture of these main
leaders, in significant measure, is a reason why the ceasefire has held for several
years. The only issue, though, is that their release, at some point, could once again
inflame the cause for ETA—it leaves the Spanish government in a precarious
position of leaving these people in prison indefinitely, or releasing them.

Overall, the policing strategy of the Spanish government has been effec-
tive, especially in coordination with the French government leading to the
arrests of numerous high-profile figures. Since Madrid moved away from
paramilitary forces to counteract ETA, support for the terrorist organization
decreased as evidenced by the decrease in support for Batasuna noted ear-
lier. Then, with the inertia of high-profile arrests, ETA began to ask for
ceasefires, and, although, they often broke these ceasefires a few months and
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years later, this most recent ceasefire seems to have stopped ETA.
Moreover, in the aftermath of high-profile terrorist attacks like 9/11 in
the United States, 3/11 in Madrid, and 7/7 (2005) in London, the use of
terrorist tactics has been further delegitimized as a means for advocating for
a particular political position.

The End of ETA?

Over time, ETA offered a number of ceasefires. But, on many of these occa-
sions, the group broke the ceasefire within two years of its issuance. Although
ETA is in the midst of another ceasefire, it does not necessarily mean that the
group has disbanded forever. The difference right now, though, is that ETA
has an ongoing ceasefire that has lasted longer than any previous abatement of
the use of violence. One of the central points of debate within ETA’s leadership
is whether the goal of independence or, at the very least, autonomy can be
achieved without a campaign of violence. The leadership has vacillated on this
point, historically, arguing that Gandhi achieved independence from the
British through nonviolence, but, as some group members also noted,
Gandhi did not face Franco (Conversi 2000, 88).

In September 1998, a formal ceasefire was declared by ETA such that the
group noted its desire to achieve an independent state through the political
process, rather than violence (Kohn 1999, 54). Obviously, this ceasefire did not
hold. It turned out that ETA would often offer a ceasefire, only to renege at a
later date. OnMarch 22, 2006, ETA offered a “permanent” ceasefire for the first
time in its history (Lecours et al. 2008, 120). The desire was to explore demo-
cratic options into gaining independence for the Basque region, rather than
through violent means. Like previous ceasefires, however, ETA continued to
use violent means and broke their position in 2007 (Lecours et al. 2008, 120).
However, the group persisted until its formal dissolution on October 20, 2011.
On November 25, 2012, the BBC reported that ETA was ready to negotiate a
formal end of all hostilities. Thus far, at the time of writing (July 2015), this
ceasefire has held, and the formal end of ETA seems to have been completed.

Despite the formal end to hostilities, however, major sources like the British
political magazine, The Economist, argue that groups like ETA never formally
dissolve (Economist 2013). For example, ETA, under David Pla, is still nego-
tiating the terms of its formal end. ETA also has yet to formally give up all of its
weapons (Economist 2013). It is very difficult to predict what the remaining
members of ETA will do in the future. If a large number of former members are
released from prison, it is possible that the group will remobilize. Moreover, if
there is an event where Basque autonomy is decreased by the Spanish govern-
ment, it could also lead to future mobilization—the political autonomy strategy
seems, at least in the near and medium term, to have pacified overt demands for
Basque independence. Moreover, scholar Teresa Whitfield, who has written one
of the most recent accounts of ETA, argues that the Spanish government along
with the various parties involved should be able to settle lasting disputes over the
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position of the Basque Country in Spain peacefully now that ETA’s most recent
ceasefire has held for several years (Whitfield 2014).

Even though ETA has formally disbanded, the cause of Basque inde-
pendence has not subsided; in fact, those that seek secession through
peaceful and democratic means, now no longer have the violent tactics of
ETA tied to their movement. In some respects, the dissolution of ETA
might really help the cause of self-determination. Other independence
movements in Spain, such as the Catalans, are more intense right now,
but several regions are increasingly antagonistic about independence,
including in the Basque region (Duerr 2015). This will likely continue
into the foreseeable future.

CONCLUSIONS AND DISCUSSION

At the outset of this chapter, two primary questions were asked: What is the
history of Basque terrorism and how does it link to Spanish politics and society?
And, what is/has been the counterterrorism response of the Spanish govern-
ment in relation to Basque terrorism? As noted in the earlier sections, Basque
history is complex. In particular, Basque terrorism has a history through ETA
dating back to 1959. It has impacted Spanish society in profound ways and led
to the deaths of almost 900 people. Spanish society has changed over time, and
has been impacted by the issues related to Basque sovereignty, and ETA’s
campaign of violence. The question is broad and difficult to answer, but, in
this chapter, some major implications have been noted alongside analysis of
where Basque terrorism meets demands for independence, as they both meet
Spanish society and politics.

The second question is also difficult to answer. The counterterrorism policies
of both the Spanish and French governments were broad in nature and, among
other measures, sought to minimize terrorist activities through changes in the
law, banning political parties associated with ETA (Turano 2003), surveillance,
infiltration of ETA, and high-profile arrests of group members (BBC News
2012). After a long and arduous campaign, the Spanish and French governments
restored order when ETA announced a formal ceasefire on October 20, 2011.

A government can employ a range of different counterterrorism responses.
As a political response, providing some devolved powers can be beneficial. This
concept, however, is quite controversial as the academic literature shows that
some cases of devolution are successful in quelling secessionism, while others
only exacerbate the desire for independence (see Bird et al. 2010). In the case
of Basque terrorism, a slow, methodical counterterrorism approach that com-
bined both political and policing helped to slowly dilute ETA. In Northern
Ireland, by comparison, a political negotiation through the Good Friday
Agreement helped to undercut support for the Irish Republican Army because
the political agreement served as a far better choice than a return to violence
(Hancock et al. 2010, 199). In a similar way, providing political alternatives in

INDEPENDENCE THROUGH TERRORISM? THE LINKAGES BETWEEN . . . 473

ACKU



the Basque region helped the average Basque person to return to normality,
and away from violence.

Overall, two main lessons can be drawn from the actions of the Spanish
government toward ETA, and toward Basque secessionism more broadly. First,
a compilation of political and policing strategies has had some notable success
in this case. Second, a level of patience is required. After an ongoing set of
terrorist attacks, some governments may be willing to make substantial political
changes in order to end the violence, but this strategy may further embolden
terrorism in other regions of the state.

The Spanish Constitution strictly prohibits the exercise of secessionism in
the country. This stance, while disputed by some Catalans, Galicians, Basques,
and others (such as the Andalusians), at a pragmatic level, is still the prerogative
of the Spanish government; however, philosophically, many others contest this
prerogative, and argue that people such as the historic nations of Spain have a
right to self-determination under certain conditions. By providing a level of
autonomy instead, the government is allowing for the partial realization of
goals. For many people, autonomy is sufficient. By adopting a democratic
system in 1978, replete with a Statute of Autonomy for the Basques, this
change helped to undercut support for ETA. It also provided the Basques
with a legitimate means of governing themselves, and making decisions regard-
ing governance. The Spanish government also provided further autonomy for
the Basques in the areas of taxation (Castro 2013).

Secessionism, as well as substate nationalism more generally, remains a potent
force across the world. In Western Europe, in particular, the interlinkages
between secessionism and terrorism are rare, but, in the case of the Basque
region and similar cases such as Northern Ireland, the danger of violence is a
real problem. It is not impossible that other movements, or groups, could resort
to violence as well. And while it is unlikely in developed, democratic states that
new terrorist groups will emerge with the express overarching goal of indepen-
dence, lessons drawn from the Spanish and French governmental counterterror-
ism policies on counteracting ETA will be useful into the future.

As an option, the Spanish government still has a number of tools left in
its toolbox. It could, for example, emulate the agreement between the
Scottish and British governments with the Edinburgh Agreement of 2012,
which set the rules for the September 2014 Scottish independence refer-
endum. Essentially, the people of Scotland and Wales have an institutional
pathway to become independent, and, for this reason, there is a mechanism
to undercut any support for violent terrorist actions. Since ETA has dis-
banded, providing this outlet could better relations between the center and
the periphery in the Basque region, if the Spanish government needs
another option. In fact, the Spanish government has several options at its
disposal. It could grant the Basque Country much greater autonomy indi-
vidually, or could create a genuinely federal state in Spain to share powers
with all autonomous communities (see Martínez-Herrera 2002; Beramendi
and Máiz 2004). Madrid could also ask for help at the European Union
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level to give Basques a greater voice and sense of recognition, but remain
within Spain.

This case study also shows the importance of policing and political stra-
tegies as counterterrorism measures. In particular, the emphasis on cross-
border cooperation is imperative for the capture and detention of known
terrorist leaders. By engaging in a higher level of cooperation between the
French and Spanish governments, ETA’s ability to conduct sophisticated
attacks was maligned by sharing of information between the countries.
Arresting high-profile members of ETA and then devolving powers to the
autonomous communities served to decrease support and delegitimize the
ideas and goals of ETA. Spain and France, today, are much more peaceful as
a result of this combined strategy.
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CHAPTER 21

The Italian Way of Counterterrorism:
From a Consolidated Experience

to an Integrated Approach

Francesco Marone

INTRODUCTION

Italy has a long history of struggle against terrorism.1 At least since the mid-
1970s, it has developed a national counterterrorism (CT) strategy, combin-
ing a range of different tactics and tools. Over the decades Italy has had to
respond to many forms of violence: ethno-nationalist, right-wing, left-wing,
anarchist, and jihadist. It is worth noting that right-wing, left-wing, and
anarchist terrorism represented an indigenous phenomenon, even if many
of these armed groups had significant connections abroad. On the contrary,
ethno-nationalistic terrorism in the 1960s was perceived as inspired and
supported by foreign forces, and jihadist terrorism is now a transnational
threat. This chapter outlines the evolution of Italy’s CT policy, from a social
science perspective. It distinguishes two major phases. In the first phase
(from the 1960s to the 1980s), during the time of the so-called First
Republic at the national level and the Cold War at the international level,
the country dealt with separatist violent incidents and, above all, with a long
and intense campaign of right-wing and left-wing terrorism, during the
Anni di piombo (Years of Lead). In the second phase (from the 1990s to
the present day), at the time of the Second Republic and in the post-Cold
War era, Italy has had to face new challenges, especially from jihadist
extremism.
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FROM THE 1960S TO THE 1980S
This section traces the evolution of Italy’s CT policy from the 1960s to the 1980s.
It builds on a periodization that distinguishes four stages: in the first stage (circa
1961–1969), Italy solved the problem of separatist violence from the border area
of South Tyrol (also known as Alto Adige, by its Italian name); in the second stage
(1969–1974), the response to growing (mostly right-wing) terrorism was fairly
negligent; in the third stage (1974–1978), the state started reacting but without
fully understanding the nature and the extent of the new threat; in the fourth stage
(1978–1989) Italy developed a broad approach, using the “carrot-and-stick”
strategy, and, quite rapidly, succeeded in dismantling the Red Brigades and the
other left-wing and right-wing terrorist groups. By 1982, the threat of terrorism
was substantially defeated; inmany respects, the so-called Years of Lead were over.
After that, interestingly, Italian authorities, in cooperationwith civil society, put in
place original initiatives to reintegrate former terrorists into society.

A Political Solution to Separatist Violence, Circa 1961–1969

Before the explosion of right-wing and left-wing terrorism in the 1970s, Italy
knew a less well-known season of ethno-nationalist terrorism. In fact, from the
mid-1950s, during a difficult transition from an agriculture-based to industrial
society, a number of German-speaking inhabitants of the mountainous area of
South Tyrol/Alto Adige, on the border with Austria, felt so disadvantaged
by the Italian central government that they chose to reinforce their demands
for self-determination with acts of violence, initially against things and from
1964 against individuals, in the province and beyond. The most well-known
terrorist organization was the Committee for the Liberation of South Tyrol
(Befreiungsausschuss Südtirol, BAS).

The militants, often coming from far-right circles, did not have much support
from the local population, at least when their methods became more radical.
Although they posed a threat to state security, this risk remained relatively
restricted. Furthermore, the menace was considered a matter of foreign inspira-
tion, more than an indigenous problem (de Graaf 2011, pp. 96–97).

The ethno-nationalist tensions significantly eased in 1971 when an Austro-
Italian treaty stipulated that the province would receive a broad autonomy within
Italy, and that Austria would not interfere in South Tyrol’s internal affairs. Thus,
the solution to the South Tyrolean question (Südtirol-Frage in German) was
political and, to a large extent, successful (Pallaver and Fasser 2012). In the end,
these events did not produce a national strategy to combat terrorism.

A Negligent Response to Right-Wing Terrorism, 1969–1974

Around the 1970s, forms of terrorism and political violence emerged in many
Western democracies. In Italy they reached such a scale as to be considered a
serious challenge to the state.2 The country had to combat both right- and

480 F. MARONE

ACKU



left-wing terrorism. Actually it was a demanding challenge. At the national
level, Italy had a “difficult” democracy, with weak political institutions, a
polarized multiparty system (with one dominant centrist party and two large
antisystem parties, on the left and on the right), short-lived coalition govern-
ments with no significant party alternation, and a state machinery traditionally
regarded as quite inefficient. At the international level, these waves of violence
took place in a “frontier” country in the midst of the Cold War with its strong
ideological divisions (e.g., cf. Bartali 2007). However, in the end, Italy was able
to defeat a formidable threat, using innovative methods.

The Piazza Fontana bombing is commonly regarded as the beginning of
the Italian Anni di piombo. On December 12, 1969, a bomb exploded in a
bank at Piazza Fontana in Milan: 17 people died and 88 were injured. The
attack was initially ascribed to an anarchist group. The real responsibility of
neo-fascist extremists emerged only later. During the five years after the
Piazza Fontana massacre, terrorism in Italy was overwhelmingly a right-
wing phenomenon (see Weinberg 1995). Most of these acts of violence
were unclaimed attacks against civilians. In some cases, the executants and,
above all, the instigators of these crimes are still unknown. This campaign
of violence was generally associated with the so-called strategy of tension
(strategia della tensione), a subversive strategy aimed at provoking a state of
fear and tension in the country and encouraging in this way authoritarian
tendencies.

For a number of years, the reaction of the Italian state was generally
negligent. Overall, the intelligence agencies, at the very least, failed in their
preventative and investigative functions; the police forces were badly organized
and poorly coordinated (furthermore, Italy has multiple law enforcement
agencies), and had no specialized antiterrorism units, while the persons
employed were underequipped and undertrained (Das 1990; Stortoni-
Wortmann 2000); the judicial system was slow; and the prisons were disorga-
nized and overcrowded (Furlong 1981).

Nevertheless, the inefficacy against this wave of terrorism can be explained,
to a considerable extent, by the protection that right-wing extremism received
from important parts of the secret services and other state structures (e.g.,
Rodotà 1984; Stortoni-Wortmann 2000; Weinberg 2007). In fact, the Italian
intelligence agencies during the Cold War were characterized “first by lack
of accountability to Parliament, second by dependence on the policy decisions
and resources of Italy’s NATO allies, in particular the United States, and third by
a vigorous anti-communism” (Furlong 1981, p. 83). On the other hand, the
theme of state complicity in neo-fascist violence emerged repeatedly throughout
the history of left-wing extremist groups, often legitimating their battle in their
own eyes (Chenoweth 2007, p. 354). These shady dealings, together with other
mysteries regarding those turbulent years, have helped to nourish a variety of
conspiracy theories (de Graaf 2011; cf. Hof 2013b). Furthermore, after all this
time, terrorism is still an important and sensitive topic of public debate (see
Cento Bull and Cooke 2013). However, by the mid-1970s, many neo-fascist
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groups were weakened, while the protection from state structures shrank. Since
then, major right-wing attacks became less frequent. The exceptions included the
devastating Bologna railway station massacre on August 2, 1980 (85 casualties).

As far as left-wing terrorism is concerned, until 1974 there were dozens
of small radical groups, active at the margins of the social movements of the
late 1960s and early 1970s (della Porta 1990). At the time, the most
important terrorist organization, the Red Brigades (Brigate Rosse, BR),
was still weak. Founded in 1970, the BR was the largest and long lasting
terrorist band in Italy. This armed group of Marxist-Leninist inspiration
presented a centralized hierarchical organizational structure, with a consid-
erable level of compartmentalization. At the peak of its trajectory, it had
several hundred full-time members, along with an unidentified number of
supporters. Initially, the attacks by the BR were relatively low level, mainly
consisting of damaging corporate properties. Gradually, the tactics evolved
to include frequent kidnappings. From the second half of the 1970s, the
group resorted to armed assaults and assassinations (in particular, della
Porta 1990).

The BR were the most dangerous extremist group in Italy’s postwar history
and distinguished itself as one of the most powerful terrorist organizations in
Europe. Thus, they decisively contributed to shaping the national CT approach
(see Chenoweth 2007; Weinberg 2007; Irrera 2014). However, they were
joined in the armed struggle by Front Line (Prima Linea, PL) and several
minor revolutionary groups.

While neo-fascist terrorists preferred unclaimed indiscriminate bomb attacks in
crowded places, in order to produce panic and encourage authoritarian tenden-
cies, the BR and the other left-wing terrorists were much more selective and
abstained from operations against the public at large. In short, at least until 1974,
right-wing terrorism was not strongly confronted, while left-wing terrorism was
not a matter of considerable concern. Actually terrorism was not a priority for
Italy’s policy-makers. Thus, no CT strategy was developed. However, in the same
period the police forces, still characterized by centralization, militarization, and
low democratic accountability, did not hesitate to use harsh methods in dealing
with demonstrations and civil unrest (see Reiter and Weinhauer 2007). This
policing style contributed to fueling tensions and conflicts.

The First Reactions to Left-Wing and Right-Wing
Terrorism, 1974–1978

The year 1974 was a turning point in the evolution of Italy’s terrorist activities
and CT responses. In April, the growing danger posed by the BR became evident
with the kidnapping of a public prosecutor in Genoa, Mario Sossi. This bloodless
action gave a national notoriety to the underground group. At the same time, it
pushed the state to increase its repressive efforts (della Porta 1992, p. 155).

The response to terrorism was included in a wider strategy of repression
of organized crime. During the 1960s and again in the early 1970s, reformist
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governments had enacted a series of new laws in defense of individual rights.
These improvements, however, were overturned by the new legislation on
public order (Grevi 1984; della Porta 1992). In the middle of the decade,
two laws were approved as a general reaction to the growth of organized and
violent crimes (Grevi 1984). In October 1974, the government enacted the so-
called Legge Bartolomei (Law No. 497 of October 14, 1974), named after a
senator of the Christian Democratic Party. It introduced the fast-track trial
procedure and stiffened the penalties for several arms-related crimes. In May
1975, the Legge Reale (Law No. 152 of May 22, 1975) came into force
(Oronzo Reale being the Minister of Justice). This controversial piece of
legislation restricted the possibilities of releasing someone on bail and increased
the powers of the police, including the use of firearms.

A frequent comment upon these laws is that they were mainly “facade
norms” (norme di facciata), that is, that they aimed merely to reassure public
opinion about the growth of violent crimes (Grevi 1984, p. 24; della Porta
1992, pp. 155–156). In practice, they did not have much effect in the struggle
against terrorism (in particular, della Porta 1992). In general, the specific
problem of political subversion was not clearly understood. Consequently,
the new measures against terrorist activity were seen simply as part of the
struggle against public unrest and crime as a whole.

At most, Italian decision-makers initially considered CT a case of
improved organization and harmonization rather than new initiatives or
strategies (de Graaf 2011). However, positive results in the repression of
terrorism were achieved by two dedicated structures established in spring
1974: the General Inspectorate for Action against Terrorism (Ispettorato
generale per l’azione contro il terrorismo), led by Chief superintendent
(Questore) Emilio Santillo of the State Police, and the Special Nucleus of
Judiciary Police (Nucleo Speciale di Polizia Giudiziaria) in Turin, led by
General of Carabinieri Carlo Alberto dalla Chiesa and specialized in combat-
ing the BR (Satta 2009). In only two years, their activity brought impressive
results. In particular, in September 1974, dalla Chiesa’s unit succeeded in
arresting the BR “historic leaders,” Renato Curcio and Alberto Franceschini,
as a result of an audacious infiltration operation. For unclear reasons (which
helped inspire many conspiracy theories to come), both antiterrorism units
were disbanded in 1976.

On the other hand, in 1977, Italy’s controversial intelligence system was
completely reorganized. However, the laborious transition to a new organiza-
tional model ended up causing a reduction in the operational efficiency in the
short term (Stortoni-Wortmann 2000; Chenoweth 2007). Actually, around
1975, many decision-makers seemed to believe that the terrorism problem had
been substantially solved. However, a new wave of left-wing terrorism
emerged, just a few months later. In particular, the BR, under the new leader-
ship of Mario Moretti, became more aggressive and deliberately aimed at
“striking at the heart of the state,” by attacking police agents, judges, and
politicians.
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The Defeat of Left-Wing and Right-Wing Terrorism, 1978–1989

The escalation of violence reached a climax in March 1978, when the BR
kidnapped Aldo Moro, former Prime minister and then President of the
Christian Democratic Party (Democrazia Cristiana, DC), the dominant party
in Italy, permanently in government. During the assault, the BR commando also
killed Moro’s five bodyguards. The DC, together with the most important
opposition party, the Italian Communist Party (Partito Comunista Italiano,
PCI), refused to cede to the BR and took a “hard line” (linea della fermezza):
no negotiations with the terrorists. The effort to find and free the hostage was
huge, but in the end useless. On May 9, 55 days after the abduction, the body of
the statesman was found in an alley in the center of Rome.

The shocking kidnapping and murder of Aldo Moro, a crucial figure in
postwar Italian politics, represented a breakthrough in the struggle against
terrorism. After this tragic development, the major parties showed a clear
political will to eradicate this threat and large sections of the public supported
the action of the government (see Schuurman 2013). Just a few days after
Moro’s abduction, the government passed a decree law, subsequently con-
verted into law with some changes (Law No. 191 of May 18, 1978, known as
Legge Moro), stipulating differentiated penalty measures for “kidnapping with
terrorist objectives”: cooperation with the authorities and release of hostages
resulted in a corresponding reduction of their sentences. The placing of tele-
phone taps and other intelligence and investigative powers were extended and
the registration of tenants became compulsory (Grevi 1984).

In addition, General dalla Chiesa was recalled. This time, he was put in
charge of a (widely publicized) special antiterrorism unit, which was allowed to
operate directly under the Interior Ministry and without the supervision of
Parliament or other bodies (de Graaf 2011). The strengths of the second dalla
Chiesa nucleus included an autonomous and flexible structure and a direct
connection between information gathering, analysis, and operations (Stortoni-
Wortmann 2000). Relying on the skilled use of surveillance and infiltration
techniques, this taskforce proved effective.

In the winter of 1979–1980, a major step in the so-called “emergency
legislation” (legislazione di emergenza) was the adoption of a decree law, later
converted into law with some changes (Law No. 15 of February 6, 1980,
known as Legge Cossiga, after the DC Prime Minister). This law introduced
in the Italian penal code, the crimes of “attack for the purposes of terrorism”

and “association for the purposes of terrorism” (Article 270-bis). Moreover, it
required additional punishments for terrorism-related crimes, increased police
powers, extended preventive detention, and facilitated house searches.

Aside from this set of repressive measures, the Legge Cossiga also offered the
terrorists the possibility of cooperation with the authorities. The Legge Moro
had already provided a reduction of penalties for kidnappers. The Legge Cossiga
now also offered terrorists on life imprisonment the possibility of reducing the
sentence to 12 years, in exchange for information; up to a third, or even half of
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other penalties could be deducted. These measures were not so much inspired
by ideas about reconciliation or integration, as they were by pragmatic law
enforcement considerations (de Graaf 2011, p. 107). In any case, terrorism
trials were never based on a special court regime.

From the perspective of those tracing terrorist activity, this approach was a
remarkable success. The first to make use of this opportunity was the leader
of the BR Column in Turin, Patrizio Peci, who was arrested in February 1980
(see Peci 1983). The information he supplied to dalla Chiesa directly secured
the arrest of more than 80 fugitive terrorists. Some police operations were
apparently heavy-handed and quite controversial. In particular, the raid of a
Genoa safe house in March 1980 resulted in the death of four BR members.
However, as a result of the successes achieved in investigating and apprehending
terrorism suspects, the regulation was extended even further (de Graaf 2011,
p. 107). In 1982, the so-called Legge sui pentiti (Repentants Law) was passed
(Law No. 304 of May 29, 1982). This piece of legislation provided that
terrorists guilty of serious crimes who made full confession and actively colla-
borated with justice were able to significantly reduce their penalty. These
reductions in sentences were scaled in relation to the extent of collaboration
and the importance of the contribution provided.

The Legge sui pentiti is often regarded as the most successful antiterrorism law
enabling the Italian state to defeat left-wing terrorism. This piece of legislation
provided further incentives and mechanisms for individual disengagement from
the armed struggle that, in turn, produced suspicion and deepened the divisions
within the underground organizations (see della Porta 2009). Thus, the Legge sui
pentiti, together with the other “recompense laws,” represented a pragmatic way
of exploiting the crisis of terrorist groups (Hof 2013a). As for the most dangerous
group, the BR, they were already in difficulty. On one hand, since 1978 this
underground group had become increasingly isolated from its social base, partly
because of some heinous operations (including themurder of a communist worker
and trade unionist, Guido Rossa, in January 1979). On the other hand, it suffered
internal disagreements and even in-fighting (cf. Cronin 2009, Chapter 4).

However, even after a major internal split in 1981, the BR continued their
struggle. Kidnapping the US NATO General James L. Dozier from his Verona
apartment in December 1981, the Venetian Column aimed to reaffirm the BR’s
power. Instead, the kidnappers were brilliantly captured by recently created
special forces with training in hostage crises (among others, Weinberg 2007).
The imprisoned terrorists were allegedly maltreated by a “team” of the police; in
any case, they cooperated with the police forces and provided valuable informa-
tion (Rao 2011; see also de Graaf 2011). After this blow, the BR cells were no
longer capable of sustaining an intense campaign of violence. Nevertheless, a
number of isolated acts of violence, including assassinations, were also carried
out in the following years.

From 1982 on, there was an increasing awareness that the defeat of
terrorist organizations had to be followed by what was called the “exit from
the emergency” (della Porta 1992, p. 166). In particular, following a law
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passed in 1987 (Law No. 34 of February 18, 1987), terrorists who distanced
themselves from the criminal organization, recognized their responsibilities,
and rejected violence were granted remission of their sentences. Unlike the
pentiti, these dissociati were not required to testify against other people.
Actually, “dissociation” was more of a way to reintegrate former (mostly left-
wing) terrorists into society than a genuine CT tool. This strategy was accepted
by a significant part of the population and was actively supported by influential
social actors, such as the Catholic Church. A reform of the prison system was
also important in this regard (Cento Bull and Cooke 2013); among other
things, this revision offered ex-terrorists opportunities for professional training
and, above all, permitted the use of alternatives to imprisonment.

FROM THE 1990S TO PRESENT DAY

This section reconstructs the evolution of Italy’s CT policy from the 1990s to
the present day. It distinguishes two stages. In the first stage, during the 1990s
and 2000s, the country coped mainly with small left-wing and anarchist armed
groups. In the second stage, especially after the September 11 attacks, Italy has
had to revise its CT strategy to deal with the new transnational threat posed by
various jihadist organizations and individuals.

The Struggle against Left-Wing and Anarchist Terrorism
in the 1990s and 2000s

After the fall of the Berlin wall in 1989 and the collapse of the so-called
First Republic in 1992–1994, the ideological clash between traditional right
and left blurred. On the other hand, in the 1990s, new subversive groups and
movements appeared in Italy, including left-wing underground groups, radical
anarchist networks, Black Blocks, and neo-Nazi gangs (see Vettori 2007, p. 12;
Tappero Merlo 2006, p. 110). The majority of these extremist actors did not
use terrorist methods. Nonetheless, an important exception was represented by
the Red Brigades–Communist Combatant Party (Brigate Rosse–Partito
Comunista Combattente, BR-PCC), sometimes called New Red Brigades, a
terrorist organization which emerged in the late 1990s, drawing inspiration from
the experience of the historic BR. In that new phase, the main enemy of the
armed struggle was identified in the forces that wanted to carry out a so-called
“neo-corporatist” project of labor market restructuration.

The BR-PCC could count on a limited number of militants and did not join
neither public support nor international help, but they were still dangerous. In fact,
they were responsible for the assassinations of Massimo D’Antona, an advisor to
the left-wing Minister of Labor Antonio Bassolino, on May 20, 1999 and Marco
Biagi, an advisor to the right-wing Minister of Labor Roberto Maroni, on March
19, 2002. Both D’Antona and Biagi were renowned professors of labor law. A
policeman, Emanuele Petri, was also killed during a shootout on a train, on
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March 2, 2003.However, in 2003 this underground groupwas rapidly dismantled
through effective police operations (e.g., see Sundquist 2010, pp. 61–63).

Another threat was posed by anarchist militants, especially in the 2000s.
Since the mid-1980s, radical anarchist groups and individuals have been
responsible for dozens of attacks. For more than a decade, the prevailing
tactics were small-scale acts of vandalism, sabotage, and arson. However,
since the late 1990s, “insurrectionary anarchist” (anarco-insurrezionalisti)
militants have increasingly used more dangerous methods, such as bombings
and assaults. Insurrectionary anarchism represents an extremist tendency
within the anarchist movement which emphasizes the practice of revolutionary
“insurrection” through the immediate use of self-organized violent actions
(Marone 2015).

The most important entity in this movement has been the Informal Anarchist
Federation (Federazione Anarchica Informale, FAI), a loosely connected net-
work of individuals and small temporary “affinity groups.” From 2003 at least 50
acts of violence were claimed under the banner of the FAI in Italy and in other
European countries. These attacks caused 10 injuries. Fortunately, they did not
result in casualties. However, according to Italy’s authorities, some of these
attacks were potentially lethal. Most attacks took the form of letter bombs
and home-made bombs against human beings. Moreover, on one occasion, on
May 7, 2012, two militants under the aegis of the FAI kneecapped a manager,
Roberto Adinolfi, in Genoa (Marone 2014). In the end, this underground
network was decisively weakened after a few waves of arrests in 2012–2013
(Marone 2015). Both the far-left BR-PCC organization and the anarchist FAI
network represented significant, but relatively limited, terrorist threats. They
were neutralized by means of effective police operations. Ultimately, these two
different menaces did not alter substantially Italy’s CT policy.

The Response to the Current Jihadist Threat

On the contrary, the impact of the jihadist threat has been clearly more marked.
In general, Italy, with its geographical proximity to North Africa and the Balkans
and traditionally weak immigration controls, represented an attractive place to
operate. However, jihadism in Italy has followed a route that differs from the
paths it has taken in many European countries. Historically, Italy was one of
the first on the Continent to witness jihadist activities on a relatively large scale.
By the early 1990s, Italian authorities had already detected and investigated
various North African jihadist networks operating in the country (Vidino
2014, p. 31).

In particular, the Islamic Cultural Institute (ICI) in Milan, founded by
Egyptian radicals back in the late 1980s, acquired great importance for the
global jihadist movement when the conflict broke out in Bosnia and
Herzegovina in 1992. The base in Milan was a crucial node providing docu-
ments, money, transportation, and other forms of logistical support for Muslim
volunteers around the world seeking to reach the battlefield. ICI continued its
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radical activities throughout the 1990s and early 2000s and became a hub for
extremist networks throughout northern Italy and beyond (Vidino 2008, 2014).

In general, different jihadist clusters have operated throughout the country,
including offshoots of the Salafist Group for Preaching and Combat (SGPC)/
al-Qaeda in the Islamic Maghreb (AQIM) from Algeria, Ansar al-Shariʿa
in Tunisia, al-Gamaʿa al-Islamiyya from Egypt, and the Moroccan Islamic
Combatant Group. Many of these groups have been significantly weakened
by the waves of arrests and expulsions carried out by authorities over the past
20 years, yet they are still active (Vidino 2014). Furthermore, since the 1990s,
Italy gradually transformed from an important logistics base to a platform of
radicalization and recruitment and a potential target, together with the Vatican
(see, in particular, Vidino 2008; Björkman 2010). In the years following 9/11,
Italy witnessed a handful of isolated lone-actor plots (Vidino 2014, pp. 34–47).
However, at a time when most Western European countries were confronted
by various challenges coming from both traditional and homegrown jihadist
networks, the situation in Italy was still relatively quiet. The scenario began to
change only toward the end of the decade.

In particular, a homegrown jihadist scene emerged in the country
recently, arguably not before 2009, and it is still relatively small in size,
especially in comparison with other Western European countries. This
radical milieu is made up of converts and second-generation immigrants,
with or without Italian passports (Vidino 2014; Marone 2016). In general,
this nascent homegrown scene does not have strong connections to tradi-
tional terrorist groups. In addition, around 2012, the phenomenon of so-
called terrorist foreign fighters emerged in Italy, too. However, the con-
tingent of Italy’s jihadists who travelled to Syria and Iraq appears to be fairly
small (Marone 2016).

In Italy, Muslim extremists and militants represent a very small minority of an
Islamic community, which has grown significantly, but only in recent years, it is
heterogeneous and lacks a unified leadership. At least since 2003, Italian govern-
ments have engaged in different plans for state-Islam relations, albeit with limited
success (see Vidino 2008, pp. 12–16; Alvanou 2006, pp. 8–10). The 9/11 attacks
represented a watershed moment. The emergence of global al-Qaeda-inspired
violence substantially altered Italy’s CT policy. The country could profit from its
long experience in the struggle against terrorism but it had to tackle a novel threat.

The first response to cope with the new transnational menace was to
strengthen the antiterrorism legislation, in conformity with international
conventions and protocols (Marchisio 2006; Praduroux 2015). As experts
have noted, in general, these legislative proposals extended, and were consis-
tent with, the substantial body of repressive antiterrorism legislation already on
the statute books to fight domestic terrorism and organized crime.
Additionally, they did not result in a significant increase in executive power
to the detriment of the legislature, unlike in other countries (Pelizzo 2009).

In the immediate aftermath of 9/11, Law No. 438 of December 14, 2001
amended Article 270-bis of the penal code, which provides for the offence of
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association for the purposes of terrorism or subversion of the democratic order, to
include acts of violence against a foreign state, an international institution or an
organization. As regards the use of financial measures to combat terrorism, Italy
promptly adopted legislation to freeze the property of individual terrorists and
terrorist organizations. In particular, these provisions included Law No. 415 of
November 27, 2001 on sanctions for violations of measures adopted in relation to
the Taliban regime and Law No. 431 of December 14, 2001 on urgent measures
to fight the financing of international terrorism, which created the Financial
Security Committee (Comitato Sicurezza Finanziaria, CSF), in order to imple-
ment the UN blacklisting system. Moreover, in the following years, as a member
of the European Union, Italy has developed domestic legislation on terrorism
financing, enacting measures to permit the freezing of funds and economic
resources and to combat money laundering (Praduroux 2015, pp. 285–288).

Other legal provisions were introduced in the aftermath of serious terrorist
attacks abroad. Important measures were adopted after the London bombings of
July 2005 (in particular, LawNo. 155of July 31, 2005). Among themajor changes
were new rules for the expulsion from the Italian territory of foreigners to prevent
terrorism; the extension from 12 to 24 hours of detention to obtain personal
identification; new offences covering recruitment for participation in international
terrorist activities (Article 270-quater of the penal code) and training for acts of
terrorism (Article 270-quinquies); and a more precise definition of terrorist activ-
ities (Article 270-sexies). On the other hand, the law introduced the possibility to
grant a residence permit for the purposes of investigation to former foreign
terrorists who collaborate with the authorities (Praduroux 2015, pp. 272–273).

In 2015, in the wake of the January 7–9 terrorist attacks in Paris, the
Italian government adopted a decree law, subsequently converted into law
with some changes (Law No. 43 of April 17, 2015) (Antinori 2015), in
order to combat terrorism in a changed scenario, with the rise of home-
grown jihadism in Europe and the establishment of the self-proclaimed
caliphate in Iraq and Syria. Among other things, Law No. 43/2015 mod-
ified the provisions of the penal code related to the crimes of terrorism, in
order to punish each participant involved in terrorist activities, including the
individual who joins an international terrorist group/entity (the foreign
fighter); the individual who organizes, finances, or advocates transfers to
other countries with the purpose of terrorism; and the individual who
acquires, even “autonomously,” information and instructions to carry out
terrorism-related acts (i.e., the so-called “lone wolf”). This piece of legisla-
tion also provided for tighter controls on the Web and on the use and safe-
keeping of explosive substances. Moreover, the law entrusted the National
Anti-Mafia Prosecutor (Procuratore Nazionale Antimafia) with coordina-
tion functions for all terrorism investigations in the country and increased
the investigative powers of the intelligence services.

At the operational level, after 9/11, the Italian government soon approved
a program for the use of military contingents for the surveillance and control
of sensitive targets and implemented numerous precautionary measures to
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guarantee the safety of transport (Marchisio 2006). Italian authorities have
undertaken lengthy surveillance operations and have been able to launch
massive preemptive raids (e.g., Björkman 2010). These operations have
been facilitated by the introduction of new measures concerning the inves-
tigative powers of the police in the field of CT, in terms of wiretapping and
preventive communications surveillance, arrest and police detention, collec-
tion of information in the prisons, and undercover activities during specific
police operations, especially following Law No. 155/2005 (Praduroux 2015,
pp. 280–281).

In addition, in 2004 Italy officially established a Committee for Strategic
Anti-Terrorism Analysis (Comitato di analisi strategica antiterrorismo, CASA)
within the Interior Ministry to collate and evaluate intelligence about internal
and international threats and to plan and coordinate prevention activities.
CASA is a flexible body composed of representatives of the law enforcement
agencies and the intelligence services.

Italian authorities have actively collaborated with other national or suprana-
tional law enforcement agencies and with foreign intelligence services. Italy’s
intelligence services were also involved in aggressive and highly controversial
operations. The most well-known case concerned the participation of the mili-
tary intelligence agency (Servizio informazioni e sicurezza militare, SISMI) in a
CIA-run “extraordinary rendition” in Italy. On February 17, 2003, Hassan
Mustafa Osama Nasr (a.k.a. Abu Omar), a radical Egyptian imam, was abducted
by agents of SISMI and CIA on a Milan street and then transferred to his
country of origin, where he was detained in secret, interrogated, and allegedly
tortured. Italian judges indicted both Italian and US intelligence officers and
operatives for this joint operation, in a complex legal case (see Messineo 2009).

Italy’s intelligence system was completely reformed in 2007. Law No. 124 of
August 3, 2007 provided that the President of the Council of Ministers, that is
the head of government, has the exclusive overall responsibility for security
intelligence policy. The President exercises his function through a special com-
mittee, the Security Information Department (Dipartimento delle informazioni
per la sicurezza, DIS) which coordinates all intelligence activities. The traditional
division between a military and a civilian agency was replaced by a division by
territory: the Internal Information and Security Agency (Agenzia informazioni
e sicurezza interna, AISI) is interested in internal security, while the External
Information and Security Agency (Agenzia informazioni e sicurezza esterna,
AISE) is competent outside the national territory. The activities of the intelli-
gence system are surveyed and overseen by a body of the Parliament, the
Parliamentary Committee for the Security of the Republic (Comitato parlamen-
tare per la sicurezza della Repubblica, COPASIR), vested with increased powers.
Intelligence officers enjoy special immunity within defined limits. In addition,
Law No. 124/2007 regulates the assertion of the secret state privilege.

Interestingly, over the past years, Italian authorities have relied heavily
on deportations as a CT tool. In particular, Law No. 155/2005 granted
the Minister of the Interior, or upon delegation the Prefect, the power to
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order the deportation of a foreign citizen against whom there are well-
founded reasons to believe that his or her stay in Italy might in any way
facilitate terrorist organizations or activities, at the national or international
level. In general, deportations are ordered where there is evidence that an
individual is a threat to national security but the evidence is considered
insufficient for prosecution (Praduroux 2015, pp. 288–289; see also
Alvanou 2006, pp. 12–14). Deportations have allowed Italian authorities
to expel rapidly dozens of suspected jihadists who did not hold Italian
citizenship.

This method is not always applicable in cases of homegrown jihadists. Many
of them are converts and therefore, as Italian nationals, not deportable. Among
second-generation immigrants, only some have Italian citizenship, as the
requirements to obtain it are very stringent. Yet an increasing number of
them are citizens and are therefore not deportable (Vidino 2014, p. 104). As
for homegrown jihadists and foreign fighters, Italy has not developed full-
fledged counterradicalization and de-radicalization programs (Vidino 2015),
typical of a “soft” approach to the current threat, usually quite demanding and
expensive. Right or wrong, this decision is somewhat understandable if one
thinks that at present the Italian jihadist scene is relatively small in size. Like
many other countries, Italy has given priority to a criminal justice approach,
based on prosecution. On the other hand, Italy has avoided hard-line measures,
such as the act of revoking citizenship, not to mention purely military reactions
(cf. Reed, De Roy Van Zuijdewijn and Bakker 2015).

CONCLUSION

In conclusion, the Italian CT agenda setting has been a long and laborious matter.
It often proceeded by fits and starts and got seesaw results, especially in the 1970s.
This in part explains the marked differences of view on the effectiveness of the
Italian CT policy during the Years of Lead; in fact, while some scholars have drawn
attention to the eventual success (e.g., see Tappero Merlo 2006; Weinberg 2007),
others have emphasized limits, mistakes, and delays (e.g., de Graaf 2011). On the
contrary, the assessment of Italy’s strategy against jihadist extremism has generally
been quite positive. In fact, at the time of writing, despite repeated attempts, Italy
has avoidedmajor attacks on home soil. To a significant extent, this is probably due
to the effectiveness of its methods and its structures. Italy gradually developed
innovative CT tools, using both the “stick” (repressive measures) and the “carrot”
(“political” compensatory initiatives) (inter alia, cf. Miller 2007). Some of these
tactics still deserve attention. In particular, three elements can be stressed: the
establishment of specialized units and the use of infiltration techniques; the original
pentiti policy and the strategy of reconciliation; and the extensive use of deportation
of foreign citizens. Overall, Italy has remained faithful to a “criminal justice model”
of CT, as opposed to a “war model” (in particular, Crelinsten 1989).

A number of CT tools were hotly debated, especially in the 1970s and
1980s, in the context of a highly politicized public debate. Furthermore,
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some of these measures presented very controversial aspects and can raise
ethical and legal objections. To give just a few examples, during the Years of
Lead, a number of trials were allegedly based on circumstantial evidence and on
a few occasions the police abused terrorists to extract information (among
others, Weinberg 2007, pp. 49–50). In the post-9/11 period, one can point
out the use of administrative expulsions without judicial control and, even
more seriously, the past involvement in US-sponsored “extraordinary rendi-
tions.”Nevertheless, apart from some significant, but often short-lived, extreme
reactions, Italy’s CT policy, even during the painful Anni di piombo, has
not subverted the fundamental limits of the democratic practice and the
constitutional order.

NOTES

1. As is well-known, the concept of terrorism is problematic and controversial in
many respects (e.g., Schmid 2011). In Italian legislation there is no given defini-
tion of the term “terrorism” (Praduroux 2015, pp. 273–274; see also Vettori
2007, pp. 3–6).

2. According to Donatella Della Porta (1992, p. 151), “between 1969 and 1982,
4,362 events of political violence have been counted as well as 6,153 unclaimed
bombings against property; 2,712 attacks whose responsibility was claimed by
terrorist groups; 324 of which were directed against people, with 768 injured and
351 killed.” Moreover, “several dozen underground organizations used 657
different names to take responsibility for their attacks. Six thousand people were
charged with the offenses of subversive association and constituting an armed
band; 1,427 people for participation in left-wing underground groups between
1978 and 1988 (643 in the Red Brigades; 239 in Front line; 545 in other
organizations).”
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CHAPTER 22

Counterterrorism Policy and Legislation
in Greece

Kalliopi Chainoglou

INTRODUCTION

Greece’s geopolitical position in the heart of the Mediterranean has
offered a base for terrorist activity since 1960s. Greece’s counterterrorism
geographic challenge lies in the fact that it is a mountainous country
surrounded by numerous sparse islands and located between Albania,
FYROM, Bulgaria, Turkey, and North African countries. For decades,
the combination between the geography of Greece and the lax border
controls has allowed for various terrorist activities by both international
and domestic organizations. During the 1960s it was reported that terror-
ist agents associated with middle-eastern terrorist organizations were
operating or receiving training and logistical support in Greece (Ciment
2015). From 1970s, homegrown terrorism emerged as a new threat to
Greek and foreign interests and has been a long-standing issue for Greek
governments; the recent arrest and trial of members of the infamous
“17 November” group shed light into the inefficiencies of the legal frame-
work and lack of policy initiatives in the fields of both prevention and
repression. However, counterterrorism legislation and policies in Greece
have been fast evolving since 2000. This chapter presents and critically
analyzes all domestic legislative measures, including the highly controver-
sial 2015 legislative decree aimed at placing under house arrest disabled
convicted terrorists, and policy and institutional efforts in the fight against
terrorism.
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DOMESTIC TERRORISM

Greek terrorist organizations are heavily influenced by radical leftist and
anarchist ideologies which view themselves as anticonformist political for-
mations. The most notorious terrorist organization, the “Revolutionary
Organization 17 November,” emerged in the aftermath of the Greek
junta in the 1970s. Over the years, their targets have varied, including
American, British, European Union, and Greek targets (e.g., politicians,
magistrates, newspaper publishers, ship owners, etc.) by employing a variety
of tactical methods; overall, 17 November is responsible for 23 assassina-
tions. The operation of this organization came to an end in June 2002 after
a failed bombing attempt in the port of Piraeus that led to the first arrest
of a 17 November member. By the end of July 2002, four more group
members were apprehended.

Another terrorist organization with similar ideological roots and anti-
American and anti-imperialist sentiments is the Revolutionary Popular
Struggle (ELA). This terrorist organization had a long-term operation against
over 200 targets and was dismantled in 1995; four members of the group
have been convicted for complicity to 42 terrorist bombings (November
17, Revolutionary People’s Struggle, Revolutionary Struggle (Greece, leftists)
2015). The dismantling of the 17 November (and to a lesser extent the
dismantling of ELA) was believed to be the ultimate blow against terrorist
left-wing militancy in Greece. While awaiting the trial of members of
17 November, politicians and analysts remained confident that should any
other groups emerge, they would pose no real security threat (Lekea 2014;
Kassimeris 2013). But while the first generation of terrorist organizations were
being dismantled, a new generation of militant urban guerrilla groups emerged
posing a renewed threat to Greece: the Revolutionary Struggle (Epanastatikos
Agonas, EA), the Popular Fighters Group (OLA), the Conspiracy of Fire Nuclei
(Synomosía Pyrínon Tis Fotiás, SPF), and the Sect of Revolutionaries (Sechta ton
Epanastaton, SE).

The EA has been quite active in organizing and carrying out violent attacks,
including rocket attacks, against Greek and US targets. While the trial of the
members of 17 November was still underway, the EA attacked the Court of
Justice in 2003 without warning. This, among a series of improvised explosive
device (IED) attacks a few months before the 2004 Olympic Games, raised
questions in the international community, media, and politicians about Greece’s
ability to provide effective security measures for the guests of the Olympic
Games. Being under severe pressure to root out domestic terrorist elements in
the eve of the 2004 Olympic Games, the Greek authorities strengthened their
counterterrorism efforts and cooperated closely with the British and American
authorities on counterterrorism initiatives. Still, the latest attack of EA took place
in 2014 against a bank in protest of Greece’s return to international bond
markets during the austerity period. EA’s ranks are believed to have been filled
with “dormant” members of 17 November or ELA. Thankfully, none of the
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EA’s attacks has claimed any lives and the leader of EA, Nikos Maziotis, is
currently detained. Previously, he and his partner (Paula Roupa) were arrested
but were released following a criminal procedural mishap.

The Group of Popular Rebels, otherwise known as the OLA, was formed in
response to the Greek government’s debt crisis and mostly attacks Greek
government institutions and German organizations. This group has claimed
responsibility for the attacks on the residence of the German Ambassador, the
headquarters of the Mercedes Benz Hellas and the headquarters of the political
party “New Democracy” in 2013, as well as the Israeli Embassy in 2014. In its
2015 proclamation, the OLA has heralded also the election of the leftist
government, SYRIZA, as a “positive development . . . for the lower social
classes” (The Popular Fighters Group has resent its Proclamation 2015).

The SPF is an active terrorist organization with links to international
terrorist organizations such as the International Informal Anarchist
Federation/International Revolutionary Front. They have claimed respon-
sibility for bomb attacks against members of the diplomatic corps and heads
of states and the director of a Greek prison. As Kassimeris (2014) notes,
“the SPF gained global notoriety in November 2010 when it forced the
Greek government to suspend international airmail for 48 hours to halt a
wave of parcel bombs sent by the group. Explosive devices were sent
to German chancellor Angela Merkel, Italian premier Silvio Berlusconi,
and French president Nicolas Sarkozy, as well as to a number of foreign
embassies in Greece and across Europe, causing an international security
scare.” In a number of proclamations since then, they have promised to
attack politicians, police officials, banks, and international corporations and
they have expressed their willingness to create a network of anarchist
groups which will independently organize and carry out attacks against
targets as described above. In April 2014, SPF claimed responsibility for a
parcel bomb delivered to a police station; a member of 17 November was
believed to have participated in this terrorist act. In May 2015, a member
of SPF committed suicide during an antiterrorist operation. The latest
arrest of a member of EA, Georgios Petrakakos, took place only in
September 2015.

Finally, the SE is believed to be a small terrorist group, members of which
are likely to be remaining members of SPF. They have claimed responsibility
for the attacks on a police officer in 2009 and a Greek journalist in 2010.
Despite intelligence suggesting that members of the SE were involved with the
murder of two members of the far-right political party “Golden Dawn” in
2013, it is now believed that dormant members of other terrorist organizations
such as the EA or unknown anarchist groups are behind the attacks.

Since 2013, sparse attacks such as arson attacks on journalists’ houses and
a bomb attack on the Mall in Athens, believed to have been carried out by
anarchist yet unknown groups, have taken place in the region of Athens.
Indiscriminate attacks carried out by militant urban guerilla groups have
been notably a new trend in the recent years. Although they would not be
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classified as terrorist per se, perhaps one cannot overlook the connection
between the emergence of the new militant urban guerilla groups (carrying
out indiscriminate attacks which on occasions could resemble terrorist
attacks), and the fact that the eventual dismantling of the 17 November
group was down to a serious operational error on the part of the group
rather than the fruitful outcome of a successful counterterrorism strategy.
For many years, successive Greek governments failed to put together a
consistent and coherent counterterrorism framework; as Kassimeris (2014)
notes, there was “no clear chain of command; a lack of co-ordination
between government, police, and judiciary; changes in leadership structures;
frequent shifts in policy; a lack of intelligence dissemination; mistakes in the
planning and execution of surveillance operations; and tensions between
various departments.” It is thus no surprise that 17 November eluded the
Greek authorities for decades and opportunities arose for the establishment
of additional militant groups. To a certain extent, the inefficiencies of the
legal and policy framework in the fields of both terrorism prevention and
suppression amidst the lack of political willingness met with Greece’s resi-
lience to strong levels of terrorist activity; yet, a wave of violence in the
form of demonstrations, rioting, and vandalisms in the mid-2000s fed into
expressions of political hatred across the spectrum of militant, anarchist, and
other organizations and individuals (Bossi 2010). For this reason, the fight
against homegrown terrorism remains a priority on the political agenda for
Greek governments; despite Greece being a latecomer in the development
of an effective counterterrorism legislative and institutional framework,
counterterrorism legislation and policies in Greece are now rapidly evolving.

INTERNATIONAL COOPERATION

Greece is a state party to a number of international antiterrorism conventions.
Being a member of key regional organizations too, such as the European
Union, the Council of Europe (Greece CODEXTER Profile 2012), and the
Organization for Security and Cooperation in Europe (Greece OSCE Note
Verbal 2015), Greece is keen to promote the implementation of the international
legal framework against terrorism and to actively engage with transnational
cooperation in criminal matters related to terrorism. To a certain extent, the
Greek counterterrorism institutional and legislative framework follows the EU
counterterrorismmodel which would be best described as an information-sharing
and preventive-justice model guiding the EU’s counterterrorism tools and agen-
cies (Proposal for a Directive of the European Parliament and of the Council on
combating terrorism and replacing Council Framework Decision 2015).

Greece has largely relied on developing a rich criminal justice-led counter-
terrorism framework featuring transnational cooperation in criminal matters,
cross-border joint investigations, and the exchange and use of information in
criminal judicial proceedings. Within this context, it is noted that Greece
originally based its counterterrorism model on the nucleus of antiterrorism
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international conventions. As a result of which Greece has criminalized various
formations of terrorist offences in line with the rest of the international
community. For example, there are currently 19 international antiterrorism
conventions out of which the first 15 conventions have been ratified by Greece:

• 1963 Convention on Offences and Certain Other Acts Committed on
Board Aircraft

• 1970 Convention for the Suppression of Unlawful Seizure of Aircraft
• 1971 Convention for the Suppression of Unlawful Acts against the Safety of

Civil Aviation
• 1973 Convention on the Prevention and Punishment of Crimes against

Internationally Protected Persons, including Diplomatic Agents
• 1979 International Convention against the Taking of Hostages
• 1980 Convention on the Physical Protection of Nuclear Material
• 1988 Protocol for the Suppression of Unlawful Acts of Violence at Airports

Serving International Civil Aviation
• 1988 Convention for the Suppression of Unlawful Acts against the Safety of

Maritime Navigation
• 1988 Protocol for the Suppression of Unlawful Acts against the Safety of

Fixed Platforms Located on the Continental Shelf
• 1991 Convention on the marking of Plastic Explosives for the Purpose of

Detection
• 1997 International Convention for the Suppression of Terrorist Bombings
• 1999 International Convention for the Suppression of the Financing of

Terrorism
• 2005 International Convention for the Suppression of Acts of Nuclear

Terrorism
• 2005 Amendment to the Convention on the Physical Protection of Nuclear

Material
• 2005 Protocol to the Convention for the Suppression of Unlawful Acts

against the Safety of Maritime Navigation
• 2005 Protocol to the Protocol for the Suppression of Unlawful Acts against

the Safety of Fixed Platforms Located on the Continental Shelf
• 2010 Convention on the Suppression of Unlawful Acts Relating to

International Civil Aviation
• 2010 Protocol Supplementary to the Convention for the Suppression of

Unlawful Seizure of Aircraft
• 2014 Protocol to the Convention on Offences and Certain other Acts

Committed on Board Aircraft

Furthermore, Greece is party to a number of international and regional legal
instruments which have broadened the Greek counterterrorism criminal-led
framework and enhanced transnational cooperation in criminal matters; for
example, the 2000 UN Convention against Transnational Organised Crime,
the 2001 Protocol Against the Illicit Manufacturing and Trafficking of
Firearms, Their Parts and Components and Ammunition, supplementing the
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United Nations Convention against Transnational Organized Crime, the 1977
European Convention on the Suppression of Terrorism (it should be noted that
Greece has signed but not yet ratified the 2003 Protocol Amending the
European Convention on the Suppression of Terrorism), the 1957 European
Convention on Extradition, the 1959 European Convention on Mutual Legal
Assistance in Criminal Matters, and the 1990 Convention on Laundering,
Search, Seizure and Confiscation of the Proceeds from Crime. An important
regional instrument that has not been ratified by Greece is the 2005 Council of
Europe Convention on the Prevention of Terrorism. The particular instrument
criminalizes a wide range of terrorism-related activities, including the public
provocation to commit terrorist offences, the recruitment and training for
terrorism (e.g., the provision of instruction in making or use of explosives).
Even though some of the provisions of the 2005 Convention on the
Prevention of Terrorism have been replicated in EU legislation (Framework
Decision 2008/919/JHA of November 28, 2008, amending the Framework
Decision on Combating Terrorism), Greece has refrained for the time being
from transposing this Convention into its national legal order. It is very likely
though that Greece will soon ratify this Convention along with the new
Additional Protocol to the 2005 Convention on the Prevention of Terrorism.
The latter aims to address the phenomenon of foreign terrorist fighters,
strengthen the timely exchange of information between states and criminalize
the recruitment, training, and financing “for the purpose of terrorism”

(Additional Protocol to the Council of Europe Convention on the Suppression of
Terrorism 2015). Under this Protocol the following acts are criminalized: parti-
cipation in an association or group for the purpose of terrorism (Article 2),
receiving training for terrorism (Article 3), traveling or attempting to travel for
terrorist purposes (Article 4), providing or collecting funds for such travels
(Article 5), and organizing and facilitating such travels (Article 6). As the EU
is actively seeking to upgrade its counterterrorism model in terms of reconfigura-
tion of the previous dynamics on supranational counterterrorism coordination
and tracking of “foreign fighters,” on October 22, 2015 the EU signed both the
Additional Protocol and the Convention. In view of these developments, the
Additional Protocol and the Convention now form part of the EU legal order
and Greece will inevitably be expected to make appropriate amendments to its
national counterterrorist legislative framework (Bigo et al. 2015).

In addition to ratifying international conventions and transposing
European Union instruments into the Greek legal order, Greece is obliged
to comply with any counterterrorist obligations arising under a number of
UN Security Council Resolutions. So far, Greece has complied with UN
Security Council Resolutions (e.g., 1267/1999, 1333/2000, 1373/2001,
1526/2004, and 1624/2005), which aim at freezing any funds and other
financial assets or economic resources of individuals and other entities
related to al-Qaeda, preventing the entry or transit (through the territory
of each UN member state) of such individuals and facilitating transnational
cooperation. Greece has been submitting to the UN Counter-Terrorism
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Committee state reports on a regular basis (UN Counter-Terrorism
Committee, Retrieved October 22, 2015,).

Likewise, Greece will be expected to comply with all relevant UN
Security Council Resolutions which call states to stem the flow of foreign
fighters to Iraq and Syria and to suppress financing of terrorism. For
example, under the UN Security Council Resolution 2178(2014) adopted
on September 24, 2014, and UN Security Council Resolution 2249(2015)
of November 20, 2015, Greece will be expected to ensure that Greek
domestic laws will eventually penalize the following offences: (a) travel or
attempted travel to a third country with the purpose of contributing to
the commission of terrorist acts or the providing or receiving of training;
(b) the funding of such travel, and (c) the organization or facilitation of
such travel. In a similar vein, under UN Security Council Resolution 2199
(2015), Greece is expected to “ensure that any person who participates in
the financing, planning, preparation or perpetration of terrorist acts or in
supporting terrorist acts is brought to justice” and to adopt such laws which
will also ensure the punishment of terrorist support which “may be pro-
vided through trade in oil and refined oil products, modular refineries and
related material with Islamic State in Iraq and Levant (ISIL), ANF and all
other individuals, groups, undertakings and entities associated with Al-Qaida”
(Kouskouvelis 2012; Litsas and Tziampiris 2015). Greece has expressed its
willingness to implement the relevant UN Security Council resolutions and
has also intensified border controls both for travel documents and persons
by proactively implementing the informal recommendations of the EU
Commission concerning the Schengen Borders Code.

Additionally, Greece is a member of the Financial Action Task Force (FATF),
which is an intergovernmental organization operating since 1989; through the
adoption of recommendations (last revised in 2012), FATF sets the international
standard for combating of money laundering and the financing of terrorism and
proliferation of weapons of mass destruction. The assessment of Greece’s com-
pliance with the recommendations issued under the FATF took place in 2004
and 2007. Back then, the FATF was rather critical of the institutional model
employed by Greece as the legislative efforts were not met with a robust orga-
nizational scheme which could guarantee an effective system for implementation,
investigation, and prosecution of money laundering and terrorism financing cases
in Greece (FATF 2007). Actually, in 2007 Greece was rated partially compliant
or noncompliant with the FATF regulations; hence, Greece was placed on the
regular follow-up list. However, legislative amendments since 2007 have now
improved or corrected most of the deficiencies identified by the FATF; in the
2011 follow-up report, Greece was found to be largely compliant with all FATF
recommendations and is now expected to report on a biennial basis on its
progress (FATF 2011). One of the successes identified by the FATF was that
Greece had finally started investigating terrorism financing cases, and that despite
the lack of prosecutions and convictions in relation to these cases, the new legal
framework was proving to be more effective than its predecessor. In 2011, the
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FATF reported that Greece was investigating 18 terrorism financing-related cases
and that at least one suspect was identified. Moreover, Greece has developed
cooperation with other EU member states in the field of financing of terrorism.

Finally, Greece has also strengthened cooperation at national, regional, and
international levels, having signed a number of bilateral and multilateral police
cooperation agreements, providing, inter alia, for cooperation in the fight against
terrorism. There are currently at least 20 bilateral police cooperation agreements
with 20 countries, including Israel, China, Pakistan, Poland, Russia, Turkey,
Bulgaria, etc. At the same time, there is a strong collaboration between the
Hellenic Police and EUROPOL concerning the exchange of information on
cross-border criminality and terrorism and operational coordination.

LEGAL FRAMEWORK

As discussed above, the Greek legal framework has been largely shaped by
the numerous international conventions and EU laws. The Greek Constitution
subjects Greek citizens to applicable international and EU laws, including laws
against terrorism (see Articles 28 (1), (2), and (3)). Furthermore, the Greek Penal
Code includes the offence of “terrorist activities” in Article 187A therein. Under
the definition of “terrorist activities” fall all offences punishable under the Greek
Penal Code such as (a) intentional homicide, (b) causing severe physical injury,
(c) causing fatal injury, (d) abduction and kidnapping of minors, (e)causing
significant damage to a third party’s property, (f) arson, (g) arson in forests,
(h) causing a flood, (i) causing an explosion, (j) violations with regard to explo-
sives, (k) commonly dangerous damage (intentional damage to any public or
private property that could affect others), etc. Other actions classified as acts of
terrorism include the revocation of security installations; causing a shipwreck;
contamination of water supplies and food; adulteration of food; disruption of
transport safety; disruption of the safety of railways, ships, and airplanes; and
actions that are proscribed under the Law on the Protection from Ionizing
Radiation; the Code of Air Law; the regulation of issues concerning firearms,
ammunition, explosives, explosive mechanisms; and the Law on the Application
of the Convention prohibiting the use of chemical weapons. The mens rea
element of a terrorist activity requires that the act is committed in such a way,
to such an extent or under such conditions, that it is possible to seriously harm a
country or an international organization, along with the purpose of seriously
intimidating a population or illegally forcing a public authority or an international
organization to perform or to abstain from performing an action or with the
purpose of seriously harming or destroying the fundamental constitutional, poli-
tical, and economic structures of a country or of an international organization.

Furthermore, serious attempts to commit terrorist acts as well as the forma-
tion, integration as a member, and the directing of a structured and continuously
active organization, consisting of three or more persons acting together with
the aim to committing terrorist acts, are also punishable under Article 187A of
the Penal Code. Following a recent amendment of Article 187A, the provision
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of any kind of assets, tangible or intangible, movable or immovable, regardless
of their mode of acquisition, to a terrorist organization, or with the intent for
someone to become a terrorist, or whoever receives, collects, or manages any
assets or instruments with reference to the above, irrespective of the commis-
sion of any of the terrorist offences, shall be punished with incarceration of up
to 10 years.

Moreover, under Article 187A the provision of substantial information,
with knowledge of such information being used in the future, to facilitate or
support the commission by a terrorist organization or an individual terrorist
of any of the terrorist actions constituting a felony, as well as theft, robbery,
blackmail, forgery of public documents, carried out with the view to perpe-
trating a terrorist action, carries a penalty of up to 10 years. Finally, under
Article 187A the threat or use of violence against members of the judiciary,
members of a jury, investigative or judicial employees, witnesses, experts or
interpreters, and the bribery of the above persons, with the aim of prevent-
ing the disclosure or the prosecution and punishment of terrorist actions is
also punishable.

It is interesting to note that following the FATF’s regular assessments of the
Greek legal and institutional antiterrorism framework, Greece has penalized
also the “intent” to commit terrorist acts, including the financing of terrorism,
making thus the financing of terrorism independent from the commission of a
terrorist crime. Greece’s particular experience with the operational mode of the
terrorist organization 17 November is reflected on the drafting of this provi-
sion: the financing of someone or the provision of any kind of assets in order for
someone to become a terrorist is an equally punishable act irrespective of
whether that person (the financier) abetted in committing a terrorist act or
in participating in a terrorist organization. As it has been noted in the Note
Verbal to OSCE, Greece has fully abided by the Decision Framework 2008/
919/JHA and the 2005 Convention on Laundering, Search, Seizure and
Confiscation of the Proceeds from Crime and on the Financing of Terrorism;
accordingly, Greece has adopted a new approach making thus the suppression
of the financing of terrorism a preventive one and giving “jurisdiction for the
prosecution of the financing of terrorism independently of the country in
which the designed terrorist crime with take place . . . [without] the provoca-
tion of risk for the Public Order” (Greece, OSCE Note Verbal, pp. 4–5).

Within this context, Greece has now claimed universal jurisdiction over
terrorist activities; pursuant to Article 187A, Greek authorities have jurisdiction
to investigate, prosecute, and commit to trial any terrorist-related offences
committed in Greece and by Greek citizens abroad as well as any terrorist-
related activities committed by foreign citizens abroad. This is a positive
development signaling a departure from a previous political and academic
debate over the substantial content of the offence of terrorism (e.g., whether
it constituted a political offence or a criminal offence) (Bossi 2004). Still, a few
academics have already pointed out the vagueness of the terms in the consti-
tutive elements of the crime of “terrorism” and the severity of the penalties
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provided for by the provisions of Article 187A, which may raise some human
rights issues in the future (Triantafyllou and Roach 2015).

The amendment of the Penal Code has now allowed for Greece to
prosecute terrorism as an international crime superseding thus the corre-
lated duty to extradite any terrorist suspects to third countries (Chainoglou
et al. 2011). Even though all amendments and changes to the legal coun-
terterrorist framework have only recently occurred, they proved to be quite
helpful and timely in the arrest and prosecution of members of domestic
terrorist groups. However, it should be noted that concerns have been
expressed for two reasons over the eventual applicability of Article 187A
in cases of international terrorism. One reason is that the Greek Courts
have not prosecuted so far any international terrorists, despite, for example,
unconfirmed rumors that members of the Qadaffi or Assad family have
resided or operated for a short time in Greece during the past few years.
The second reason concerns the recent influx of refugees in Greece, the
illegal border crossings by foreign fighters, and the alleged stories over
fake Syrian passport holders who traveled to the EU through Greece. In
the aftermath of the Paris attacks in 2015, the EU is increasingly realigning
its counterterrorism strategy with the emerging continuum between terror-
ism, illegal immigration, EU refugee policies, and border controls. Should
Greece refrain from enforcing Article 187A in cases of international terror-
ism, this may have a negative impact on the overall EU counterterrorism
strategy which forms to date a compact preventive-justice model. In general
terms, the new counterterrorist provisions in the Penal Code have been
welcomed by the policy-makers and the academics (Bossi 2004). In any
case, it is too early to prejudge the success or failure of the provisions of
Article 187A. On the basis of the cases prosecuted to the present day, the
current legal framework seems to be more effective than originally expected.

Institutional Counterterrorism Enforcement Framework

The competent agency for the prevention and suppression of terrorism is the
Hellenic Police. The Hellenic Police have jurisdiction throughout the Greek
territory and coordinate antiterrorist activities under various directorates
pursuant to Law 4249/2014 (Hellenic Official Gazette 2014a). Within the
Hellenic Police structure, there are overall five Police Directorates which
deal with various aspects of counterterrorism operation. The State Security
Directorate is in charge of any operation for the protection of the rule of law
and the elimination of terrorism.

The Directorate for Countering Special Violent Crimes (DAEEV)—or
otherwise publicly known as “Anti-Terrorism Agency”—is based in Athens
and is responsible for the prevention and suppression of terrorism activities
against persons or entities in Greece or abroad (Articles 17 (2) (b) and (9)).
The work of this Directorate is extremely proactive and the workload is shared
within the directorate with the following departments: the Department for
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Countering Internal Terrorism, the Department for Countering International
Terrorism, the Department for Countering Other Violent Crimes, the
Department of Operations and Special Investigations, the Department of
Administrative Support, and the Department of Technical Support. One of
the criticisms for this particular directorate is that despite its record on collec-
tion of information, it “lacks capacity to utilize the volume of data it collects
and to share with other services within the Greek police and Coast Guard.” It
should be noted that there is a subdirectorate for Countering Special Violent
that is based in Thessaloniki, Northern Greece (Article 17 (10)).

The Police Directorate of Information Management is responsible for
the collection, analysis, and dissemination of information related to terrorist
activities (Article 22 (1)).

The Directorate of Criminal Investigations collects and stores DNA
and fingerprints information, and may share or exchange information with
other state agencies or international competent bodies and authorities
within the context of the fight against terrorism (Article 27 (1) (e)).
Another unit of the Hellenic Police which operates under the Directorate
of Special Police Forces, the Special Suppressive Counterterrorism Unit
(known as “EKAM”), carries out operations against serious and exception-
ally dangerous situations, including terrorist activities, piracy, abduction,
and unlawful seizure (hijacking) of aircrafts. The Hellenic Police also coop-
erates with the Port Police and the Coastal Guard and shares information
with National Intelligence Agency.

Lastly, the Hellenic Police Forces may join international counterterrorist inves-
tigation teams for the purposes of Article 187A of the Penal Code (Article 62).

The latest development in the counterterrorist front is the revamping of
the Coordination Crisis Management Directorate which will be based at the
Ministry of the Public Order and the Protection of the Citizen. This directorate
is now an independent authority which designs and coordinates all security,
including counterterrorist, operations at national level. All institutional
changes made by Law 4249/2014 should essentially facilitate information
storage, sharing, and processing, and enhance cooperation between the
Hellenic Police and European institutions and agencies.

Financing of Terrorism

In addition to the amendments to the Greek Penal Code, Greece set up a proper
legislative framework on the prevention and suppression of money laundering
and terrorist financing during 2000s when the country was highly influenced by
the European Union legal instruments and the FATF Recommendations
(Katsios 2006, 2007–2008). The first piece of legislation, Law 2331/1995,
harmonized the Greek legal order with the EU Directive 91/308 on the pre-
vention of the use of the financial system for the purpose of money laundering.
Some years later, Law 3251/2004 on “European arrest warrant, amendment of
Law 2928/2001 on criminal organizations” framed several acts of supporting
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and financing terrorist activities as crimes. In 2005 the Greek government
adopted Law 3424/2005 on Money Laundering and Terrorist Financing
Amendment, Completion and Replacement of Provisions of Law 2331/1995,
which harmonized the Greek legal order with the Framework Decision of June
26, 2001 on “money laundering, the identification, tracing, freezing, seizing and
confiscation of instrumentalities and the proceeds of crime.” Law 3424/2005
set up an Independent National Authority for Combating Money Laundering
responsible for collecting information and informing banks and other financial
institutions on the names of terrorists and terrorist organizations, including
terrorists appearing on the lists of the UN Sanctions Committees.

In 2008 the Greek government enhanced the counterterrorist financing
framework with the adoption of Law 3691/2008. The aim of this piece of
legislation was to harmonize the national legal order with Directive 2005/60/
EC of the European Parliament and of the Council “on the prevention of the use
of the financial system for the purpose of money laundering and terrorist finan-
cing” (Official Journal of the European Union Law 2005) and certain provisions
of Directive 2006/70/EC of the European Commission (Official Journal of the
European Union Law 2006). The latter Directive contains the technical aspects
of the definitions given in Directive 2005/60/EC, including that of politically
exposed person (heads of state, heads of government, ministers, members of
parliament, etc.). Accordingly, the procedures for the suppression, prevention
and punishment of terrorist activities and terrorist financing under Greek law
are the same as for the organized crime and money-laundering activities.
Furthermore, under Law 3691/2008 the competent body for the implementa-
tion of the provisions stipulated therein is the Ministry of Economy and Finance;
notably, the Ministry is set to act as the Coordinating Authority between the
various public bodies and other competent authorities. However, Law 3691/
2008 also establishes a specially designed Commission named “Anti-Money
Laundering, Counterterrorist Financing Commission” chaired by a superior
acting Public Prosecutor. The Commission is mandated to collect, investigate,
and evaluate any information forwarded to it by the obliged persons and other
public or private bodies, on suspicious or unusual transactions or activities or
business, professional or commercial relationships potentially linked to money
laundering or terrorist financing, and to request any additional information as
may be necessary to carry out its duties; to receive, investigate, and evaluate any
information concerning transactions or activities potentially linked to the
money-laundering and terrorist financing offences and to carry out special on-
site inspections. Pursuant to Law 3932/2011 which amended certain provisions
of Law 3691/2008, the Anti-Money Laundering, Counterterrorist Financing
Commission has been renamed as the Anti-Money Laundering, Counterterrorist
Financing and Source of Funds Investigation Authority. Moreover, the mandate
of the now-called “Authority” has been broadened to take and implement the
necessary measures to prevent and combat money laundering and terrorist
financing while the provisions of Law 3932/2011 guarantee the operational
independence of the Commission.
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Overall, the Authority is a national unit aiming at combatting the legaliza-
tion of proceeds from criminal activities and terrorist financing which has now
been restructured into three individual units as follows:

The Financial Intelligence Unit (FIU)

The task of this unit is to deal with money-laundering issues and to submit on
an annual basis an activities report to the Institutions and Transparency
Committee of the Hellenic Parliament and the Ministers of Finance, Justice,
Transparency & Human Rights and Citizen Protection.

The Financial Sanctions Unit (FSU)

The mandate of this unit includes the freezing of assets of natural or legal
persons designated by UN bodies, EU bodies, or national authorities. The unit
has also the competence to designate natural or legal persons or entities which
are related to terrorism and freeze their assets. The unit acts on natural or legal
persons who reside, are based, or hold assets in Greece and who are committed
or they attempt to commit in terrorist activities, including the facilitation of the
commitment of such acts.

The Source of Funds Investigation Unit (SFIU)

This unit is more technical in relation to the other two units in that it identifies
and collects sources of funds information. At the end of every year, the Unit
submits an activities report to the Institutions and Transparency Committee of
the Hellenic Parliament and the Minister of Finance, and Minister of Justice,
Transparency and Human Rights.

All three Units were anew manned up in 2014 pursuant to Ministerial
Decision 46456 of the Ministry of Justice, Transparency and Human Rights
(Hellenic Official Gazette 2014b). Despite the numerous suspicious transac-
tions that the FUI inspected the past few years, there is no official reporting
of evidence of terrorist financing in Greece. The Authority’s latest report
reveals its invaluable work on tracing money-laundering activities but has failed
to provide any information on terrorist-related activities! To a certain extent,
this verifies any concerns over the efficacy of an enriched legislative framework
vis-à-vis the institutional counterterrorist infrastructure (Byrnes et al. 2013).

LATEST DEVELOPMENTS

Perhaps one of the most conflicting developments in Greece occurred in April
2015 when the Greek government led by left-wing “Syriza” voted in favor of a
prison reform bill that would allow for prisoners, including terrorists and mem-
bers of radical groups, to serve the rest of their terms under house arrest should
their imprisonment cause incurable harm to their health. Untimely concerns of
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the Greek government pushed forward a bill as a humanitarian measure which
would improve conditions and alleviate overcrowding in Greek prisons. This bill,
justified on grounds for the protection of the prisoners’ human rights, would
enable inmates suffering with long-term illnesses and disabilities to be freed from
jail early and placed under house arrest provided they wear an electronic tag. The
particular bill would not only allow for the house arrest of notorious criminals
but would also lead to the abolition of high-security prisons!

The USA and the UK as well as members of the families’ victims and the
opposition political parties were astounded at this development (Bouras 2015).
The major opposition party, New Democracy, was highly concerned over the
decisions of the Syriza-Anel government in the foreign policy sector. For this
reason, on May 22, 2015, the members of the opposition party asked for an
extraordinary meeting of the House Committee of Foreign Affairs and Defence
in order to be informed by the then Minister of Foreign Affairs, Nikos Kotzias,
on the Greek-US relations and other foreign policy issues (Sideris 2015).

The bill sparked a diplomatic backlash with both the UK and US govern-
ments lodging formal protests against the proposed legislation that would see to
the release of a notorious member of 17November, Savvas Xiros, who is serving
five life sentences (US Blacklists Two Greek “Terrorists”After Country passes New
Prison Reform Law 2015). The impact of this bill on the Greek-US relations was
not negligible and invited a US diplomatic intervention many years after the
2004 Olympic Games, when the Greek counterterrorism profile was signifi-
cantly weak (Kiesling 2015). Members of the US and the UK diplomatic corps
explicitly issued stern warnings to Greece. It was widely reported that both the
US and the UK worked through diplomatic channels in the hope of stopping
the legislation and raised their concerns in a number of meetings with the
Greek cabinet and government officials. The US Ambassador to the Hellenic
Republic, David D. Pearce, publicly condemned the bill (Papapostolou 2015):

. . . [C]onvicted terrorists and other criminals convicted of serious crimes should
complete their sentences as handed down by the Greek justice system.

If Savvas Xiros [member of 17 November]]–or anyone else with the blood of
American diplomats and U.S. Mission members on their hands—leaves prison, it
will be seen as a profoundly unfriendly act [emphasis added].

There is no place for convicted terrorists in civilized political discourse or back in
Greek society. These are violent criminals and they belong in prison, nowhere else.

On a similar note, it was reported by Philipson (2015) that the British ambas-
sador in Athens, Sir David Madden, commented that:

This is an attempt by Syriza to burnish its Left-wing credentials at a time when
other things are very difficult for the government.

While letting one member of “17 November” out would not automatically
lead to the revival of “17 November,” it sends a terrible message of softness on
terrorism [emphasis added].
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On the other hand, the Greek Government officials tried to assure the USA and
the UK that the motive behind the bill was not an ideological issue, aimed solely
at the release of Xiros. Nevertheless, the coincidence of having Xiros included in
the list of severely disabled inmates within a few months following the election of
Syriza could not be overseen. Ironically, Xiros’ alleged disability stemmed from
the self-inflicted injuries sustained in 2002 when a bomb he had intended to
plant at a shipping company’s headquarters exploded in his hands. A few days
following the adoption of the bill, the US State Department announced the
terrorist designations of Christodoulos Xiros (brother to Savvas Xiros and mem-
ber of 17 November) and Christos Maziotis (leader of EA), both members of
deadly terrorist organizations. The terror designations amount to the two men’s
assets in the USA being frozen; any material support to Xiros and Maziotis is
prohibited under the current listing (US blacklists two Greek ‘terrorists’ after
country passes new prison reform law, 2015). As a consequence, the new law
provoked a temporary backlash in Greece’s diplomatic relations with the USA
and the UK that ultimately belittled Greece’s profile as a counterterrorist actor at
that time.

CONCLUSION

Greece’s counterterrorism profile has significantly improved since 2000 – this
development is after all in sync with the Greek national security doctrine of
deterrence. With a number of laws adopted and due to the painstaking improve-
ment of the institutional infrastructure and chain command, Greece stands
now better chances at preventing and suppressing new forms of terrorism,
including homegrown urban guerrilla groups. After all it was only in early
September 2015 when the US removed the Greek armed leftist group, the
Revolutionary Organization 17 November, from its terror blacklist, after con-
cluding the group is no longer a threat. It was reported that “the Department of
State, after a thorough review, has determined that the circumstances that were
the basis for the ‘17 November’s’ designation had changed in such a manner
as to warrant revocation. ‘17 November’ has ceased to exist as an organization
with the capability and intent to commit terrorist activity.” (Greek leftist group
November 17 removed from US terror list, 2015) However, one can neither
underestimate the fact that Greece has concentrated its efforts on amending its
legislative framework rather than allocating funds to its counterterrorism infra-
structure, nor ignore the austerity measures which have generally taken their toll
on the operational and enforcement aspects of the Greek counterterrorist poli-
cies and measures (despite the effortless work of all competent Greek authorities
and counterterrorist units). This is perhaps best echoed in a statement of 2011 of
the thenMinister of Foreign AffairsMr. Stavros Lambrianidis (Statement by H.E.
Mr. Stavros Lambrianidis, 2011) at the UN Secretary General’s International
Symposium on International Counterterrorism Cooperation: “Greece has intro-
duced the appropriate legislation and relevant measures with the view to shield
the country and bring before justice all those who have been involved in terrorist
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activities. We will not stop, and amend, where necessary, our legal framework
and optimize our operational toolbox in order to prevent future terrorist activ-
ities.” Nonetheless, even with the enriched legislative framework, Greece’s
counterterrorist profile will still heavily rely on the combination of strong coun-
terterrorist institutional and enforcement mechanisms and international counter-
terrorist cooperation schemes.
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CHAPTER 23

Russia’s Counterterrorism Policy: Variations
of an Imperial Theme

Mariya Y. Omelicheva

INTRODUCTION

In the post-Soviet Russia, the terrorist threat has become associated with a
protracted insurgency in Chechnya and the broader North Caucasus region.
In the Chechen Republic, Moscow confronted a secessionist struggle in the
1990s. Initially fought under the banner of Chechen nationalism, the conflict
quickly took on the Islamist undertones and was later integrated into the global
jihadist movement. The violence has spread beyond Chechnya to other pre-
dominantly Muslim republics of Russia’s North Caucasus, and a number of
cities and regions in Russia have suffered from a series of high-profile terrorist
attacks. In October 2002, a group of heavily armed Chechen insurgents took
912 hostages in the crowded Dubrovka Theater in Moscow. In February and
August of 2004, suicide bombings in the Moscow subway killed almost 80
civilians. The same year, the Chechen and Ingush militants carried out a
successful raid on the Russian interior forces in Nazran, Ingushetia, killing 80
troops, and two Russian passenger planes were blown up almost simultaneously
in August 2004. The most shocking in this series of deadly attacks was the
capture of over 1,100 hostages in a school in Beslan, North Ossetia, on
September 1, 2004 by the Chechen and Ingush insurgents. Branded as
Russia’s 9/11, the three-day hostage crisis resulted in more than 300 deaths,
including 186 children who were killed in the rescue operation provoked by
powerful explosions at the school building (Hahn 2007).

These catastrophic incidents highlighted the deficiencies of Russia’s
counterterrorism (CT) policy and led to an overhaul of its CT-related
security and law enforcement agencies, establishment of new coordinating
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bodies, and adoption of the comprehensive CT legislation. Although, the
official discourse of the Russian government has created some ambiguity by
presenting terrorism as an international mastermind, rather than a domestic
problem, the development of Russia’s CT policy has trailed the govern-
ment’s experiences with fighting the Chechen resistance and coping with
the threat of terrorism in other predominantly Muslim territories in Russia.
Since terrorist tactics have been used as part of the broader insurgency
campaigns in the North Caucasus, Moscow’s CT and counterinsurgency
responses have become intertwined. If the first military campaign in Chechnya
(1994–1996) was officially recognized as an intrastate conflict between the
Chechen Republic of Ichkeria seeking independence from Russia and the
Russian federal government, the second military operation launched in 1999
was consistently framed as a “counterterrorist operation.” The post-9/11
discourse and policies of the “war on terror” allowed the Russian government
to tie its counterterrorist operation to the global struggle against terrorism
(Campana and Légaré 2011).

In 2007, the Chechen rebel leader, Doku Umarov, proclaimed the
establishment of the Caucasus Emirate, thereby abolishing the Chechen
Republic of Ichkeria and expanding the goals of Islamic resistance to all
of the North Caucasus. The institution of the Emirate also bespoke the
replacement of localized claims for national independence with a broader
Salafist cause. The Caucasus Emirate has evolved into an umbrella group for
a number of regional militant organizations – Dagestani Shari’ah Jamaat,
Ingush Jamaat, Yarmuk (Kabardino-Balkaria) Jamaat, and others – that are
mostly local in operations and relatively autonomous in their activities. The
Russian and U.S. governments designated the Caucasus Emirate’s military
branch, known as the Caucasian Front, as a terrorist organization posing an
increasingly significant threat to Russia and its North Caucasian republics
of Dagestan, Ingushetia, Chechnya, Kabardino-Balkariya, and Karachay-
Cherkessia.

Despite the escalation of violent attacks claimed by the Caucasus Emirate,1

in April 2009 then Russian President, Dmitri Medvedev, announced the
end of the decade-long counterterrorist operation in Chechnya. Several
months later, the Chechen insurgents bombed a high-speed Moscow-to-St.
Petersburg train killing 26 people and injuring 100, and the following year saw
the highest number of terrorist incidents in Russia’s modern history.2

Although, Chechnya has seen signs of stabilization, the security situation
remains precarious there. The Islamist insurgency movements has not disap-
peared but has transformed into a more diffuse network of groups with home
bases in the neighboring republics (Dannreuther 2010; Kim and Blank 2013;
Moore 2007). Russia’s CT strategy has evidently not resolved the problem of
Islamic radicalization and failed to provide a lasting solution to the problems
of North Caucasus.

This chapter discusses Russia’s CT policy and seeks to explain why the
Russian government has always favored the short-term tactics of suppression
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and force over the long-term socioeconomic solutions as the most appropriate
methods of fighting terrorism. The chapter shows how many deficiencies of
Russia’s CT policy can be accounted for from the position of Russia’s imperial
tradition. The endurance of beliefs in the greatness and inviolability of the
Russian state, the imperium, has shaped its perceptions of the nature of
terrorist threat, while beliefs in the superior governmental organization but-
tressed by the military prowess as a means of ensuring the imperium’s success
have translated in assumptions that prioritize military solutions.

These chief contentions examined in the chapter are premised on the assump-
tion that modern Russia has retained many trappings of an imperial state. As
discussed in greater detail below, the imperial concept denotes the domination of
the culturally, linguistically, and ethnically diverse people by other people. In the
context of Russia, no self-governance or autonomous political life has ever
been conferred to the Russian people themselves. The position discussed in the
chapter is different from the argument suggesting that Russia has been rebuild-
ing an empire, even if a truncated one. Instead, it emphasizes the fact that
Russia’s domestic politics and international conduct are based on convictions,
beliefs, and values affected by the nation’s past and recent history.

The chapter proceeds in four parts. It begins with the discussion of
Russia’s CT policy followed by a review of explanations for its failings.
The following two sections demonstrate how Russia’s imperial ideology
shaped its understanding of the nature of terrorist threat and limited policy
options available to policy-makers to address the threats of insurgency and
terrorism to military-based solutions. Although, the Russian government
has cautiously avoided draping its counterterrorist measures in imperialist
rhetoric, its discourse surrounding the use of force in Chechnya and the
broader North Caucasus has not been devoid of the imperialist undertones.
The last section of the chapter discusses how the Russian government
resorted to the imperialist language for imparting legitimacy to brutal and
indiscriminate application of force.

For the purpose of this chapter, CT policy is conceptualized as a type
of regulatory policy designed to limit the actions of terrorist groups in an
attempt to protect the general public from terrorist violence. In its broadest
and fullest sense, CT spans numerous domestic policy areas and includes a
foreign policy dimension. While domestic and international aspects of CT are
related and mutually reinforcing, this chapter focuses on the domestic side of
Russia’s CT. The diversity of CT policy options gave rise to a number of
typologies of governments’ responses to terrorism. It has been common to
characterize states as “soft-” or “hard-liners” (Miyaoka 1998; Wilkinson
1986), or classify them within the “criminal justice,” “war,” or “hybrid”
models of CT (Crelinsten 1989; Pedahzur and Ranstorp 2001). In practice,
states’ CT responses typically combine law enforcement and military strategies,
and involve criminal justice institutions as well as military intelligence and
troops. Drawing on these typologies of CT policy, this chapter focuses
on the types of CT measures – the use of force, preventive measures, or
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sociopolitical responses – that prevail in Russia’s CT policy, and the extent
to which the Russian government has been willing to sacrifice human rights
under the pretext of combating terrorism.

RUSSIA’S COUNTERTERRORISM POLICY: AN OVERVIEW

Since Russia’s primary terrorist threats originate in the turbulent North
Caucasus region, the development of Russia’s CT policy has trailed the govern-
ment’s experiences with fighting the Chechen resistance and coping with
ethno-nationalist and Islamist insurgencies in the broader North Caucasus. It
is no coincidence, for example, that the crime of terrorism was added to
Russia’s first criminal code in 1994, a year which marked the beginning of
the first Chechen war. As a result of the developments in Chechnya, the
Russian government adopted the Federal Law “On Combating Terrorism” in
1998, which became the main legal pillar of Russian antiterrorist efforts.3 The
law defined terrorist activity, sketched out the regime of counterterrorist
operation, and outlined the institutional bases of CT policy. Russia’s Federal
Security Service (Federalnaya Sluzhba Bezopasnosti, FSB) was tasked with pre-
vention, detection, and obstruction to political terrorism, while the Ministry of
Internal Affairs (Ministerstvo Vnutrennikh Del, MVD) assumed responsibilities
for fighting terrorist crimes with mercenary objectives (Omelicheva 2012). The
FSB played a leading role in combating terrorism in Russia until 2003, when
the MVD was placed in charge of the counterterrorist operation in the North
Caucasus. A special interdepartmental unit was established in the North
Caucasus to address the problem of coordination and intelligence sharing
between the FSB and MVD, whose CT agencies duplicated each other’s
functions.

In 1999, Russia entered the second Chechen war, branded as the counter-
terrorist operation; yet, the Russian military continued to be at the forefront of
the counterterrorist campaign, as it did in the first Chechen war. Russian military
performance was more effective over the course of the counterterrorist operation
than during the first Chechen war, when Russia’s ill-prepared, demoralized
troops suffered an upsetting defeat from the Chechen guerrilla forces, despite
Russia’s overwhelming manpower, weaponry, and air support. Although the
Russian army continued showing little restraint resulting in considerable civilian
casualties, the creation of the Combined Group of Forces in the North Caucasus
consisting of the troops from the Defense Ministry, interior troops, and
units from the FSB and Border Service enhanced coordination. To assist the
military battalions in carrying out CT tasks, the FSB, the MVD, and the Main
Intelligence Service of Russia created special task teams for liquidating terrorists
and militants (Issledovatel’skii Tsentr Agentura.ru 2005). While in 1994, the
Yeltsin administration relied on freshly trained conscripts from the neighboring
regions to fight in Chechnya, under Putin’s rule, the Kremlin drew forces from
permanent readiness units, which were replaced with the special task teams
composed of contract servicemen toward the end of the counterterrorist
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operation. The goal of these contract army units has been to tighten the
control over the internal borders between the republics of the North
Caucuses, as well as over Russia’s international borders to the south (Perovic
2006). The military strategies were expanded outside of the Chechen republic,
and the presence of military troops in the rest of the North Caucasus was
substantially increased.

Until the Beslan tragedy, Russia had no coordinating body capable of
facilitating the exchange of information between the main CT agencies. The
interdepartmental unit established in the North Caucasus had neither the
authority nor the means to perform its information sharing and coordination
functions (Forster 2006; Plater-Zyberk 2004). In February 2006, President
Putin decreed the creation of the National Counterterrorism Committee
(NAK). Composed of the representatives of 17 federal agencies, including
the FSB, MVD, the Ministry of Emergency Situations, and others, NAK has
been tasked with the coordination of all federal-level CT policies and opera-
tions. The regional CT commissions led by the regional administration chiefs
perform the NAK’s functions in the Russian regions.

The practice of using Russia’s armed forces in counterterrorist operations
had also been neither properly sanctioned nor regulated until 2006, when the
Russian parliament passed a new Federal Law “On Counteraction to
Terrorism,” which legalized the participation of military forces in counter-
terrorist operation. The new law authorizes the government to deploy the
Russian military for preventing terrorist attacks involving hijacking and sup-
pressing acts of terrorism in the Russian inner waters and territorial sea. Military
force can also be used for targeting terrorists and their bases abroad, and
for suppressing international terrorist activity outside the Russian territory
(Omelicheva 2012).

The 2006 On Counteraction to Terrorism Act was envisioned as a
comprehensive piece of legislation encompassing a wide range of preventive
measures as well as political, informational, socioeconomic, legal, and other
policies (Petrushov 2006). The rest of the law is, however, silent about
specific preventive or prophylactic measures of counteraction to terrorism.
Despite the detailed regulation of counterterrorist operation, Russia’s CT
legislation contains no safeguards for protecting the rights, property, and
lives of the people that happened to come under the purview of the
counterterrorist regime. Neither does the law provide for effective oversight
to stave off the abuse of power or neglect of responsibilities by those in
charge for the counterterrorist operation. In practice, these legislative omis-
sions have contributed to substantial property damage and casualties in the
civilian population when military and security services have utilized force as
a means of combating terrorism.

To be sure, both the Medvedev and Putin administrations tried to
diversify their CT strategies and implement some socioeconomic and poli-
tical measures. In 2009, Medvedev announced a 79-billion ruble ($2.23-
billion) federal development program for Ingushetia, which became the
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center of gravity of the jihad in 2007 in terms of operational activity of
Islamists (Kim and Blank 2013). Ingushetia turned into one of the most
volatile republics in the North Caucasus, with attacks against law enforce-
ment officers, Russian troops, and members of local administrations occur-
ring on a daily basis (Hahn 2009; Kuhrt 2013). The Russian government
developed a three-pronged approach to the broader North Caucasus in an
effort to reduce instability and to curb violence in the region. This included
leadership reshuffles, federal restructuring, and socioeconomic development
schemes. It also unveiled a 15-year economic and development plan for the
North Caucasus envisioning large-scale investment projects, including those
for the Sochi Olympics and development of infrastructure and educational
and cultural establishments. A new presidential plenipotentiary for the
North Caucasus Federal District – Aleksandr Khloponin – was charged
with the oversight of the strategy’s implementation (Campana and Légaré
2011; Kim and Blank 2013; Snetkov 2011).

In total, the Russian government injected billions of dollars and invested
considerable effort to initiate and sustain investment projects in the North
Caucasus (Campana 2014). However, its socioeconomic initiatives were com-
promised from the start and continued to fail over the following years. Already
in 2011, Russia’s Ministries of Finance and Economic Development assessed
that there was not enough money to support the development strategy for the
North Caucasus. As a result, over the next years, total socioeconomic programs
amounted to $10 billion rather than the $50 billion called for in the strategy
(Kim and Blank 2013). Moscow’s ability to subsidize the North Caucasus
republics took a substantial hit in 2014 and continued deteriorating in 2015
as Russia’s economy crumbled under the international sanctions and plummet-
ing oil prices. In 2014, the Russian government disbursed less than a half of $1
billion planned for investments in the region. The Russian program for the
socioeconomic development of Ingushetia received no funds at all. Moscow’s
inability to keep its promises to the regions, especially in the North Caucasus,
has been amplified by pervasive inefficiencies in the implementation of the
government programs (Dzutsev 2014).

The Russian government has repeatedly called for forging a comprehensive
CT policy integrating military and socioeconomic and political measures. In
practice, however, it has prioritized the policies of repression and force that
have been most heavily used in the North Caucasus. There, the government’s
responses ranged from the military liquidation operations against insurgent
groups and targeted killings of the Islamist leaders to the arrest of relatives of
those suspected of involvement in the insurgency and terrorism. As impunity
continues to reign in the North Caucasus, the use of force often translates into
indiscriminate violence and massive human rights violations (Gilligan 2010).
The persistence of state violence further undercuts the local residents’ support
to the federal programs (Campana 2014). Consequently, despite some
improvements in the North Caucasus, the Russian government has been
inept at foiling insurgency and terrorism in the region.
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EXPLAINING RUSSIA’S COUNTERTERRORISM POLICY

Russia’s war in Chechnya and the subsequent counterterrorist operation
received considerable attention from academics, political analysts, and
human rights activists. Scores of books and articles examining Russia’s
efforts to maintain control over the region have catalogued the events
themselves and histories of the peoples confronting the Russian authorities
(see, for example, Gall and De Waal 2008; Gammer 2006; Hahn 2007;
Hughes 2007; Schaefer 2011). The publications have been highly critical of
Moscow’s military campaigns but given little consideration to the reasons
for the Kremlin’s excesses.

Of the few existing explanations, one lays emphasis on the novelty and
complexity of security issues facing Moscow’s government in Chechnya
and the broader North Caucasus region (Hahn 2012). The dissolution of
the Soviet Union left the post-Soviet Russia in a state of disorientation and
socioeconomic disarray. While Moscow’s authorities tried to figure out Russia’s
interests, goals, and relationships with its neighbors and the rest of the world (a
process that arguably continues to this date), the confused and disarranged state
agencies defined their own priorities and implemented their own programs. This
resulted in a poorly coordinated, reactive, and emotional approach to Chechnya,
where the lack of an experienced political elite has amplified the problem
(Gammer 2006, pp. 207–208). As the conflict in Chechnya went on, the fusion
of the threats from terrorism and insurgency fueled by the global jihadist
networks posed a novel challenge to the Kremlin.With little previous experience
of dealing with international jihadi groups fighting alongside the nationalists
against Russia, the Putin government had little time to learn new approaches
and adapt old institutions and strategies to the new situation.

Others deemphasize the import of Islamist ideology and the role of global
jihadi movement in favor of other explanations, primarily the poor state of the
regional economy, as the main reason for the ineffectiveness of Russia’s CT
policy in the North Caucasus region. This argument is premised on a key idea
of the COIN literature that argues in favor of complementarity of military
strategies to socioeconomic and political solutions (Mendelson et al. 2009).
Still others contend that the causes of the protracted insurgency in the North
Caucasus and deficiencies of Russia’s counterterrorist operations are to be
found in faulty governance and endemic corruption in the Russian government
and local administrations (Kim and Blank 2013, p. 921).

While the issues of poverty, poor governance, and the deficit of the rule of law
reduced the effectiveness of Russia’s CT policies, they also highlight a paradox
that calls for further explanation. The first war in Chechnya was waged in the
name of national independence against centuries of continuing Russian oppres-
sion, corruption, and misrule. The brutality of the Russian military response to
the Chechen insurrection was precisely the reason for the emergence of the jihadi
elements and the increasing reliance on terrorist tactics in what became a religious
war. In other words, the same characteristics of the Russian power that triggered
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the first Chechen war (and the earlier Chechen resistance to the Russian power
(Gammer 2006) transformed the localized struggle for independence into a
region-wide religious war and a theater of operation in the global Islamist jihad.
What, then, explains the persistence of these features of the Russian rule?

The argument explored in this chapter is that beliefs and ideas are a key
intervening variable, which shapes state policies by defining the situation
and the range of responses perceived as effective and politically legitimate
(Blum 1993). In the context of Russia, the endurance of beliefs informed
by the Russian imperial tradition reinforced its confidence in the effective-
ness of the use of force and placed limits on other options available to
policy-makers to address the threats of insurgency and terrorism in the
North Caucasus region. In other words, the recurring practices of extension
and retention of the state authority over culturally, linguistically, and ethni-
cally diverse populations by means of force have affected Russia’s core
beliefs, and these beliefs, in turn, reinforced the practices of imperial pre-
servation and expansion.

The ideological turn has received considerable attention in recent years in an
attempt to interpret Russia’s foreign policy (Galeotti and Bowen 2014), but
has been deemphasized in Russia’s security and CT studies. Theoretically, the
argument foregrounding the impact of ideas is consistent with the assumptions
of constructivism directing our attention toward the problem of developing
Russia’s post-Soviet identity, the role of culture and historical interpretation in
politics, and Russia’s conceptions of the hostile Other (Hopf 1999; Tsygankov
2006; Ziegler 2012). The constructivist perspective shifts emphasis from
the material aspects of politics (e.g., state military capabilities and economic
potential) on the mental, cognitive, and discursive constructions of politics
encompassing ideas, beliefs, and knowledge. Not only does it stress the con-
tinuity and endurance of these ideational constructs shaped by the nation’s past
and present experiences, but it also draws attention to the significance of states’
identities, which governments maintain and safeguard.

To demonstrate the impact of Russia’s imperial tradition on its CT policy,
the following sections will discuss how the endurance of beliefs in the greatness
and inviolability of the Russian state, the imperium, has shaped its perceptions
of the nature of terrorist threat, and how beliefs in a strong state, where the
strength is associated with the monopoly on the use of force, have translated in
assumptions that prioritize military solutions as the most effective responses to
complex security problems.

TERRORISM AS A THREAT TO THE “IMPERIAL” STATE;
COUNTERTERRORISM AS A POLICY TO DEFEND THE “EMPIRE”

The history of Russia is that of an imperial state: Tsarist Russia and the
Soviet Union reached their geographical zenith largely through conquest
and military force. The territorial possessions were retained by power and
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centralized control, and ruled by a Moscow-based bureaucracy. Both were
multinational states, in which ethnic cultures and indigenous traditions were
subordinated to a “higher” Russian culture. In the post-Soviet context, the
Kremlin’s chief ideologues and top policy-makers have avoided explicit
references to Russia’s imperial ambitions.4 Still, contemporary Russia has
all of the trappings of an imperial state: it encompasses most of the territory
of its predecessors, and remains a multiethnic state, in which a predomi-
nantly Slavic political elite rule over a multitude of disempowered ethnic
groups and peoples (Pain 2005, p. 71). The Russian government, elite, and
general public perceive their country as the successor of both the USSR and
the Tsarist Empire. Vladimir Putin, upon assuming his post as a Russian
president in 1999, attempted to build a historical bridge from the present
to the past including the Soviet time. As Russia’s prime minister and a
newly elected president, Putin propagated the idea of Russia as a unique
“civilization” (Russkii Mir) rooted in Russian ethnic identity, history, and
culture. The term mir, which denotes people or community if used together
with Russian,5 refers to a self-governing community of peasant households
known for its conservative traditions and regarded as a guardian of ortho-
dox national values in the history of Russia. The new state-supported
ideology of the Russkii Mir not only conveys the importance ascribed to
the age-old idea that there is something unique about Russia and Russians
rooted in their ethnic identity, history, and culture, but it also provides a
necessary link between several epochs in Russia’s millennium history.

Despite the nation-building efforts, Russia has never evolved into a
national empire with a strong sense of national consciousness.6 On the
contrary, Russia’s nationhood has always been bound with imperium (i.e.,
the sovereignty of the state over the individual). Russian citizens – regard-
less of their nationality – owed allegiance to the state (Barber 1995, p. 35).7

Contemporary Russia reveres this tradition. “For the Russian, a strong state
is not an anomaly, not something with which he has to struggle, but, on the
contrary, a source and a guarantee of order, as well as the initiator and main
moving force of any change,” declared Putin (Gavin 2007, p. 52). A strong
state with direct and decisive command over the people has been perceived
as a fundamental condition for its leadership in global affairs and the very
survival of the state itself.

The collapse of the USSR, dubbed as “the greatest geopolitical catastrophe of
the century” by Putin in his 2005 state of the nation address, considerably
reduced the size of Russian territory and damaged its strategic position with
regard to access to the high seas and strategic resources. The deteriorating
military-industrial capabilities that could not compete with the military and eco-
nomic performance of the West were a source of significant unease. Like Imperial
Russia and the Soviet Union before, the newly independent Russia was growing
insecure about the openness and indefensibility of its new borders. Internally, a
wave of nationalist and separatist claims threatened a further disintegration of the
Russian territory (Omelicheva 2009). The ethno-national fragmentation and
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decentralization of the Russian state occurred on the backdrop of an emerging
struggle for religious and political power among the various Muslim leaders. The
appearance of Muslim political parties funded from abroad revealed a new
dynamic of Muslim politicization in the post-Soviet Russia (Dannreuther 2010).

Every Russian government, irrespective of its officially proclaimed
national ideology, has believed that the existence of Russia depends on
preserving the empire at any cost. Faced with the imminent ethno-national
disintegration, the government of Boris Yeltsin made every effort to pre-
serve the Russian land and retain the state on a vast area that was in danger
of disintegration (Pain 2005). In the “parade of sovereignties,” a political
movement undertaken primarily by ethnic republics and autonomous
republics seeking greater autonomy or independence from Russia,
Chechnya fought most fiercely to secede. As the Economist (1991) cogently
put it, the Chechen insurgency presented a real “test of Russia’s imperial
will.” Ultimately, the Russian government waged a brutal and disastrous
war, with the primary purpose of preserving the Russian “imperial body”
against all odds of further disintegration.

It is in the context of this war that the Russian authorities approved the
first comprehensive piece of legislation on terrorism and CT. Although, the
1998 law On Combating Terrorism removed the ideologically infused
language characterizing the Soviet-era legislation, it did little to present
terrorism in a legal framework that is employed in the West. Instead, both
the act of 1998 and its successor law On Counteraction to Terrorism
adopted in 2006 retained an approach to terrorism that treats it as an
assault on the state (Butler 2003). In other words, the Russian authorities
continue to perceive terrorism and other forms of politically motivated
violence as an attack on the state, rather than an assault on the individual
freedoms (Moore 2007).

Similarly to the motivations for the first Chechen war (1994–1996), the
second phase of the war launched in 1999 was driven by perceptions of an
imminent terrorist threat to stability and territorial integrity of Russia. When
Putin inherited the country from its predecessor, Russia was at its weakest. The
National Security Concept of the Russian Federation approved in December
1999 painted a dismal picture of a decade of inconclusive reforms, inadequate
organization of state power, and the weakening of the system of state regula-
tion and control (Lynch 2005, p. 143). For the Putin government, the
Chechen insurgency was a force multiplier to Russia’s weaknesses, which
rekindled the threat of territorial disintegration.

Indeed, in 1999 the Chechen forces attacked the neighboring Dagestan
with the goal of establishing an Islamic republic there. Russia’s capacity to
maintain control of the broader North Caucasus region was called into
question with this intervention. The same year, a series of high-casualty
bomb attacks on apartment buildings in Russian cities generated a sense
of deep insecurity in the Russian population (Dannreuther 2010). The
government of President Putin eagerly exploited this moment of crisis for
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mounting a massive air campaign over Chechnya in August–September
1999 followed by a land invasion of the Russian troops, takeover of the
Chechen capital Grozny in 2000, and establishing a direct federal rule of
the republic in May 2000. The second military campaign in Chechnya
that continued for nearly a decade under the guise of the “counterterror-
ist operation” was sustained by a discourse portraying instability in the
North Caucasus as an existential threat to the Russian state that had to be
contained and defeated at any cost.8 The counterterrorist operation centered
on the resolute application of force was envisioned as the main element
of the strategy to restore constitutional order on Russia’s territory and to
protect the state from destabilization and disintegration.

REPRESSION AND FORCE: DEPENDABLE METHODS

FOR RETAINING “IMPERIAL” CONTROL

The style of Russia’s CT measures has been traditionally confined to the applica-
tion of force with little regard for human rights consequences of the military
operations. The Russian military and security agencies have frequently been on
par with militants and terrorists in their indifference for human lives and disdain
for individual freedoms. During the first Chechen war, Russian troops indiscri-
minately attacked towns and villages, killed and raped civilians, and pillaged their
homes. Over the course of the counterterrorist operation, Russian military and
security services have been implicated in various war crimes and assorted breaches
of the humanitarian law. International human rights groups, including Amnesty
International and Human Rights Watch, criticized both Russian officials and
rebels for blatant and sustained violations of the laws of war and the impunity
with which these crimes were committed (Amnesty International 2010, 2012;
Human Rights Watch 2006, 2008). Certainly, there was professional military
staff, especially among the middle-ranking officers and Special Forces, who
exhibited higher standards of conduct. Still, they were a minority within the
environment plagued by disregard for human freedoms (DeWaal 2005, p. 191).

This CT style follows from Russia’s understanding of terrorism as an
attack on the state, and a prevailing belief in the effectiveness of the use of
force reinforced by the centuries of its application in practice. Most histor-
ical and modern-day empires that survived for a long period of time can
attribute their success to superior governmental organization buttressed in
military prowess and policies of appeasement of the conquered populations.
The Byzantine Empire, for example, survived for nearly 1,000 years not
least because of the efficient administration backed by the Byzantine army
and navy. The Empire was divided into military districts, and land was used
as a payment to soldiers in the district armies to incentivize them to be loyal
and brave. At the peak of its power, the British Empire was the largest
empire in history and, for over a century, it was the foremost global power.
While reasons for the success of the British Empire are many, those include
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military prowess (including the Royal Navy) and discipline in the army,
harnessing then modern-day technology (telegraph allowed the British to
control and defend the empire), and the wealth of its colonies that took
permissions to establish trading posts.

Russia, too, has traditionally relied on the military-bureaucratic solutions
and practices of coercion for projecting control and influence over the con-
quered or otherwise forcefully annexed territories and peoples. According to
some experts, Russia’s forceful responses applied in the first Chechen war and
during the counterterrorist operation resembled strategies found in the Tsarist-
era doctrine for suppressing resistance to Russian rule in the North Caucasus
(Arreguin-Toft 2001; Gammer 2006). The application of brutal force and
widespread human rights abuses are some of the features of this doctrine,
which also propagates the use of collective punishment for families and com-
munities suspected in supporting insurgents and targeting civilians in response
to terrorist attacks (Cornell 1999). The doctrine was designed for fighting an
intrastate war, but its recommendations are echoed in Russia’s CT responses
(Russell 2005).

In the early 2000s, the Russian government realized that the use of force
alone was insufficient in preventing and overcoming the catastrophic terror-
ist attacks leveraged by the insurgents. Subsequently, Moscow’s authorities
augmented repressive tactics with limited concessions and appeals to the
Chechen “hearts and minds,” and devised a set of measures to break the
cohesion of the rebel forces by fracturing the movement from inside (Kim
and Blank 2013). In Chechnya, the Kremlin exploited the willingness of the
Kadyrov clan to switch sides and become Moscow’s loyalists in return for
power in the republic. Akhmad Kadyrov, the former Mufti of Chechnya and
one of the leaders of the Chechen resistance, was appointed as the desig-
nated pro-Russian leader in June 2000 and voted president in 2004 elec-
tions. The surrender and transfer of allegiance of insurgents to Kadyrov and
Presidential Security Service commanded by his son, Ramzan, became a key
element of the new Kremlin strategy of Chechenization (Lynch 2005). As
Chechnya gained stability, more and more political and security responsi-
bilities devolved from the Kremlin to the Kadyrov administration. Federal
forces were gradually reduced, and local armed formations – Kadyrovtsy –

loyal to the Kadyrov clan took on increasing power. Chechenization was
nearly derailed by the assassination of Ahmad Kadyrov in 2004, but the
continuity of the strategy was sustained through his son, Ramzan, who
became increasingly influential in Chechen politics, becoming its appointed
president in 2007 (Dannreuther 2010).

Chechenization, its main features including the fracturing of local elites,
co-opting those willing to work with the central authorities, making the
requisite concessions to the new local rulers, and integrating them into the
Russian state thus depriving the population of leadership basis for mobilizing
any future revolts, is consciously a strategy of imperial management responsible
for Russia’s imperial success since the 1460s (Kim and Blank 2013). Through
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the Chechenization strategy, the Russian government succeeded in splitting
the Chechen elites, dividing the Muslim religion’s community, and depriving
the insurgents of the argument that they alone represented the true Islam. Yet,
the strategy failed to resolve the conflict, which transmogrified into an internal
civil war between rival Chechen factions, rather than a war for independence
(Lynch 2005).

Against the backdrop of the counterterrorist operation in the North
Caucasus, the government launched extensive political and administrative
reforms carried out under the guise of restoring order, reducing lawlessness,
and combating terrorism. Putin’s administrative reforms have been inspired by
the idea of consolidating Russia’s political unity regarded as necessary for the
resurrection of Russia’s great power status. The first in a series of these reforms
was aimed at eliminating dysfunctional features of Yeltsin-style federalism.
Russia was divided into seven federal districts likened to the six Governorate
Generals established by Alexander II in the wake of an assassination attempt in
1879 (Hughes 2007, p. 123). In 2010 the North Caucasus was separated from
the Southern Federal District to form a new North Caucasus Federal District.
The presidential envoys, heading each federal district and accountable directly
to president, have been tasked with the restoration of the preeminence of
federal law and order, and coordination of federal agencies’ activities in the
districts they head. Informally, however, the presidential plenipotentiaries
were charged with monitoring the threats to state security and assisting in
the consolidation of Putin’s regime (Petrov and Slider 2007; Trifonov and
Mezhuev 2000).

The Dubrovka theater crisis of 2002 and the 2004 Beslan tragedy
supplied the Russian government with a pretext for abolishing direct pop-
ular elections of subnational regional and republican leaders. A new system
of Presidential appointees severely circumscribed the local autonomy of the
republics and regions. The presidents of Ingushetia and Dagestan were
replaced in 2008 and 2010 respectively, and the new presidential appointees
were tasked with the development of measures to improve local governance
and to fight corruption. Those republics, which had gained a substantial
degree of independence during the 1990s, were forced to fall back in line
with the federal legislation (Dannreuther 2010). In Dagestan, the Kremlin’s
efforts at harmonization of regional and federal laws undermined the repub-
lic’s “consociational” political system that had previously forestalled the
interethnic discord among Dagestan’s 14 ethnic groups, whose representa-
tion was delicately balanced in the State Council. By 2003, Dagestan’s
largest Muslim ethnic groups – Avars and Dargins – were on the brink of
an interethnic conflict over power-sharing arrangement within the State
Council (Kim and Blank 2013).

Simultaneously with building the “vertical of power,” the Putin administra-
tion strengthened the power of security services. Unaccountable to local and
central representative structures and immune to prosecution for their own
crimes, they became marred in corruption and brutal anti-Islamic repression.
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The curtailment of media and political freedoms, and establishment of barriers
for electoral competition have further strengthened the powers of the Russian
state over its population.

USING IMPERIALIST DISCOURSE FOR IMPARTING LEGITIMACY

TO THE USE OF FORCE

The Russian government has been vigilant in avoiding the explicitly imperi-
alist language in its public statements. Instead, the official discourse has
stressed the multiethnic and multiconfessional nature of the Russian state.
In line with the official policy, the Kremlin instituted the Day of People’s
Unity in 2005 to commemorate a popular uprising, which expelled Polish
occupation forces from Moscow in November 1612. The commemoration
of the 1612 event that has been observed every November 4 replaced
the celebration of October Revolution, previously held on November 7.
Implicitly, the Day of People’s Unity alludes to the idea that all ethnic and
religious groups of the Russian society are united to preserve the Russian
statehood.

The Putin administration began handing out financial support to Russia’s
Muslim communities. The Kremlin’s Fund for the Support of the Islamic
Culture and Education has provided financial assistance for Muslim educa-
tion, the training of moderate imams and scholars of Islam, and mosque
building. The goal of these measures is to promote the officially sanctioned
version of Islam and subvert the attraction of the more radical manifesta-
tions of Islamic religion (Dannreuther 2010). In 2003, Russia joined the
Organization for Islamic Cooperation as an observer state, despite the
resistance of the Orthodox Church, and engaged in more proactive diplo-
macy with the Muslim world. In recent years, the anti-Western shift in
Russia’s foreign policy and a more distinct and ambitious position of
Moscow on the situation in the Middles East also resonated positively
with many Muslims in Russia.

This does not mean, however, that the official ideology has been completely
devoid of the imperialist undertones. In the Kremlin’s statements directed at
Chechnya, in particular, the republic was vilified as an “irresponsible quasi-
state” that became a “gangster enclave while the ideological vacuumwas quickly
filled by fundamentalist organizations” (Hughes 2007, p. 111). Prime minister
and President Putin repeatedly dubbed the North Caucasian insurgents as
“bandits” and “criminals” in addition to “terrorists” and “wahhabites,” thus
reviving ancient deep-seated mistrust of the region’s residents as rebellious and
disloyal. These negative representations were initially preserved for Chechens,
but have been extended to other Muslim North Caucasian peoples in the
context of the spillover of the Chechen conflict into the neighboring republics
(Campana 2014; Campana and Légaré 2011). The creation of a negative
imagery of the government’s opponents for vindicating the forceful suppression
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of their revolt is not unique to the Chechen conflict. It is a kind of framing
commonly used by imperial incumbents to justify their fight against anticolonial
uprising (Hughes 2007, p. xi). This framing is directed at the residents of the
“colony” to capture their hearts and minds making their public support the
lubricant of the armed forces.

Like all national ideologies, the new Russian ideology of Russkii Mir repre-
sents Russian values in terms of universal values and defines national membership
in broadly inclusive terms. The boundaries of what it means to be “Russian” or
“Rossiyanin” are, however, immanently elastic that allows the Russian govern-
ment to exclude all those who threaten or otherwise disturb Russian conven-
tional identity (e.g., insurgents, labor migrants) and include all others, whose
integration depends on the occasion and wider political interests (e.g., Russian-
language speakers or those identifying with Soviet or Russian culture) (Gooder
and Laruelle 2014). The exclusion of ethnic non-Russians is particularly pre-
valent in practice, where many Caucasians, most notably Chechens and
Dagestanis, have been discriminated against in their own country.

The inconclusiveness of the process of civic nation building combined with
the strong antiforeigner and anti-immigrant sentiment in the government and
public, and a neo-imperial foreign policy of the current Kremlin administration
contributed to the marked increase in xenophobic and chauvinistic attitudes,
and anti-Caucasian and anti-Muslim views in Russia. As many Russian
Muslims, particularly those from the North Caucasus, but also immigrants
from Central Asia, have become victims of these xenophobic orientations,
this has been seen as a factor in alienation and radicalization of Russia’s
Muslims (Dannreuther 2010).

CONCLUSION

This chapter provided an overview of Russia’s CT policy and entertained an
argument that, by informing the understanding of terrorist threat and effective
responses to politically motivated violence, Russia’s imperial beliefs have
shaped its CT policy and are responsible for its failings. Specifically, in the
context of Russia, the imperial tradition manifested itself in the notion of
terrorism as an attack on the state, its interests, and territory. The endurance
of beliefs in the centralized autocratic control of the state apparatus buttressed
by the military force as a strategy of imperial success translated in assumptions
that prioritize coercive and military solutions. As a consequence, Russia’s CT
policy trailed the government’s experiences with fighting ethno-nationalist and
Islamic insurgencies in Chechnya and the broader North Caucasus and has
favored repressive measures – military force, the imposition of highly centra-
lized authoritarian structures of power, and the fracturing and co-optation of
local elites. Its ultimate goal has been the preservation and resurrection of the
imperial state run from Moscow (Kim and Blank 2013).

The unrestricted expansion of the state’s repressive powers for protection
and preservation of the state has rarely yielded good results. Research in
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repressive politics has consistently shown that coercive measures amplify
rather than reduce the dynamics of radicalization (see, e.g., Hafez 2003).
Instead of resolving complex security concerns, the imperial tradition calls
for their suppression. Inevitably, they reemerge prompted by the inherent
deficiencies of repressive solutions. Russia’s counterterrorist policy based on
coercion and force has clearly not resolved the problem of Islamic radica-
lization or provided lasting solutions to the republics of North Caucasus
(Kim and Blank 2013). Violent extremism is likely to remain a potent force
so long as the pathologies of Russia’s own system of governance remain
unreformed.

NOTES

1. It has been estimated that the Caucasus Emirate’s operatives have carried out 55
suicide bombings and nearly 3,000 attacks overall (Hahn 2014). In 2013, Doku
Umarov appeared in a video calling on the Muslims of North Caucasus to attack
the Winter Olympics in Sochi (Sinai 2014). The two suicide bombings of mass
transportation in the city of Volgograd in December 2013 – a few weeks prior to
Olympics – indicated the seriousness of this threat.

2. The Global Terrorism Database (GTD) maintained by the National Consortium
for the Study of Terrorism and Responses to Terrorism (START) at the
University of Maryland registered 250 terrorist incidents in 2010, compared to
about 40 in 2004, and 170 in 2008.

3. An earliest version of the law on combating terrorism in Russia was passed in
1993, but it had a narrow scope limited to the suppression of hijacking incidents.

4. Appeals to the restoration of Russia’s imperial territory crop up in the slogans of
nationalist groups (e.g., the National Bolshevik Party led by Eduard Limonov)
and writings of selected Eurasianist scholars, such as Alexander Dugin.

5. Two other meanings of the Russian word mir are “peace” and “world.” The old
Cyrillic alphabet allowed for differentiating these meaning through variations in
the spelling of the words миръ (peace) and мiръ (the Universe or world).

6. In the Tsarist Russia and the USSR, Russians identified with the state (empire),
while the minority groups identify with their own minority groups, a situation
that led to eventual disintegration of the Soviet Union. In the modern Russia,
adjectiveRussian connotes two different things: it is used as an ethnic designation
(Russkii), but also means Russian citizenship and nationhood (Rossiiskii).
However, it is still more common to display a love for the motherland, that is,
land and nature, history and literature, by ethnic Russians, than representatives of
other ethnic groups.

7. In the Tsarist Russia, a Russian Emperor personified the state, while in the Soviet
Union the power of the state was embodied in the Communist party.

8. The official rhetoric of the Putin administration was ambivalent about the sources
of this threat. While some governmental agencies put the blame for terrorism and
insurgency on the Chechen separatists, others (particularly, the Kremlin and the
FSP) insisted that the threat came from a network of international terrorist
waging the war against Russia and the rest of the “civilized world” (for further
discussion, see Campana 2014).
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CHAPTER 24

Belarus: Preventing Terrorism in Preemptive
Authoritarianism

Aliaksandr Novikau

INTRODUCTION

Until the mid-2000s, the Republic of Belarus had traditionally been viewed as a
country relatively immune from terrorist threats due to the conflict-avoidant nature
of its domestic and international politics. This opinion was shared not only by the
Belarusian government but also by many international experts. For instance, from
2002 to 2007, that country was ranked higher than 100th in the Institute for
Economics and Peace’s Global Terrorism Index, meaning it had an extremely low
level of terrorist activity, and therefore a low probability of terrorist attacks.
However, this situation changed drastically after a series of bombings in Belarus
that targeted civilians in 2005, 2008, and 2011. As a result, since 2008, Belarus has
taken its place among countries with a high risk of terrorist attacks, skyrocketing up
to 34th in the Global Terrorism Index in 2011 (Institute for Economics and Peace
2014) after the Minsk Metro bombing caused 15 fatalities and more than 200
casualties. The Belarusian authorities reported that they had successfully solved the
crime and attempted to convince the public that those attacks were a coincidence
caused by a single terrorist rather than a systemic failure of counterterrorism
policies.

However, due to contradictory information provided by the authorities
about the incident – the speed with which suspected individuals were detained,
convicted, and executed – the bombing provoked an active public discussion
about the real causes and circumstances of the attacks and the government’s
ability to protect the population from future terrorist threats. The White House
(CNN 2005; U.S. Department of State 2006) has defined Belarus as “the last
dictatorship in Europe,” though it has, to the surprise of many, survived and
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been quite stable over the last twenty years. Although formal democratic
institutions exist in the country, the political opposition cannot achieve
power through them because of alleged election fraud and the violation of
civil liberties like freedom of the press and the restriction, imprisonment and
disappearance of political candidates (Silitski 2005; Woehrel 2013). This
inevitably shapes the government’s counterterrorism policies. Based on
these factors, Belarus presents an interesting case study of policy response
to terrorism in authoritarian regimes.

This chapter examines the factors that influence terrorist threats for post-
Soviet Belarus, history of terrorist and other violent attacks in that country
(regardless whether they were classified by the authorities as such or not),
the state counterterrorist system and policies, and the shortcomings ham-
pering counterterrorist activities. The study aims to explain how political
and social factors can influence counterterrorist policies. In particular, how
the dominating discourse of “stability” jeopardizes the fight against terror
in Belarus.

THE OPERATIONAL ENVIRONMENT

Belarus (formerly known as White Russia or Byelorussia) is a landlocked
country in Eastern Europe, situated between Poland and Russia. It has a
total area of 207,600 square kilometers (80,155 square miles) and a popula-
tion of 9,503,807 people (Belarus Census 2009; CIA 2014). Belarus was a
founding member of the United Nations in 1945, alongside the Soviet
Union and Ukraine. It is a country with high human development, holding
the 53rd place in the world according to the United Nations Human
Development Index (UNDP 2014). The population is characterized by a
high level of ethnical and religious homogeneity. Although there are sizable
minorities of ethnic Russians, Poles, and Ukrainians in addition to the
Belarusian majority, ethnic conflicts are extremely rare. Belarus has two
official languages: Belarusian and Russian. About 70% of the population
speaks Russian at home and 23% Belarusian (Belarus Census 2009).
However, because of the mutual comprehensibility of those languages,
language-based conflicts are also very rare. A similar situation exists in regard
to the religious composition. Among the 58.9% of the Belarusian population
who consider themselves to be believers, 82% are Russian Orthodox, 12% are
Roman Catholic, and 6% represent other denominations (MFA 2011).
However, real engagement in religious life is relatively low due to seventy
years of a Soviet heritage in which the authorities constantly oppressed
religious freedom. As a result, religious conflicts among the population are
extremely rare. Belarus has an insignificant immigration inflow. Most of the
immigrants are from other countries of the Commonwealth of Independent
States (CIS) (Belarus Census 2009), predominantly ethnic Belarusians who
migrated to other Soviet Republics during the Soviet era. Small Muslim
communities in Belarus consist mainly of migrants from the North Caucasus
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and students from Muslim countries (BBC 2015). But, in general, no
diaspora in Belarus is currently large enough to be able to influence social
and political life. Discrimination of a minority by the majority is one of the
common causes of terrorism (Crenshaw 1981), so this absence of concrete
ethnic, language, and religious grievances makes Belarus relatively immune
from domestic terrorist threats.

For most of its history, Belarus alternated between being a part of Poland or
Russia, and then of the Soviet Union. In the beginning of 1990s, Belarus
declared independence and immediately started a process of democratic and
free market reform. This modest progress, however, was disrupted shortly after
the 1994 election of Alexander Lukashenko as the first president. Two years
later, an allegedly falsified referendum vested the president with almost unlim-
ited prerogatives and power over the parliament, judiciary system, and law
enforcement agencies (Silitski 2005; Woehrel 2013). This moment is often
marked as the institutionalization of authoritarian rule in Belarus. As a result,
the current political life is totally controlled by its irremovable leader,
Lukashenko, and, therefore, it is not very active. Although democratic political
channels are almost completely blocked, the opposition is largely peaceful and
uses mainly nonviolent tactics. The lack of opportunity to pursue goals through
political means is usually viewed as one of the causes of terrorism (Crenshaw
1981). However, authoritarian states are often safer from terrorist threats than
democracies (Piazza 2013). Nondemocratic regimes have the ability to severely
suppress any potentially extremist groups without concern for protecting
human rights and civil liberties (Eubank and Weinberg 1994). Additionally,
nondemocratic regimes are often less vulnerable to coercive punishment than
democratic ones (Pape 2003). The Belarusian state, like most authoritarian
regimes, attempts to control civil society and all aspects of citizens’ lives. It has
heavily staffed law enforcement agencies, including the Committee for State
Security (KGB) (Silitski 2005).

The Belarusian authorities are especially concerned with the possibility of a
“color revolution” in Belarus, similar to those that happened in several other
post-Communist countries over the last decade (Korosteleva 2012). Since many
of these democratic transformations were impacted by the international diffusion
of democracy, the Belarusian government is extremely suspicious of foreign
influence on a possible regime change (Pospieszna 2014). Therefore, all non-
government organizations (NGOs) are closely monitored by authorities. The
government is especially hostile toward decentralized, nonofficial mass move-
ments and networks (Pospieszna 2014; Novikau 2015). This war against civil
society complicated activities of organized terrorists and proto-terrorists by
increasing operational costs for extremist groups. For instance, in 2001, a pre-
sidential decree significantly limited circumstances under which Belarusian non-
governmental organizations were allowed to receive foreign financial aid, and
authorized government agencies to control how this aid can be used (Pospieszna
2014). Though these policies were aimed at complicating foreign financing of
political opponents to the incumbent regime, a by-product of this monitoring is
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the substantial hindering of terrorist groups receiving sponsorship from abroad.
At the same time, it would not be correct to say that civil society does not exist in
Belarus at all. The Belarusian regime is characterized by “preemptive authoritar-
ianism,” meaning that it tends to use preventive measures, rather than coercion,
in order to combat democratic change (Silitski 2005). Although the Belarusian
government usually follows the principle of “what is not permitted is prohibited”
and oppresses all institutions of civil society (Amnesty International 2013), it has
a relative tolerance for groups that do not impact political life if they are properly
registered, and therefore, easily controlled. As several studies show, this type of
authoritarianism is often more immune from terrorist threats than extremely
repressive totalitarian regimes because it allows some form of activism, although
it is channeled in a way desired by the authorities (Aksoy et al. 2012).

Belarus does not have any ongoing conflicts or territorial claims with its
neighboring states. However, its relationships with Western countries are mostly
unfriendly. The West is not satisfied with the nondemocratic nature of the
regime, alleging that the Belarusian authorities use fraudulent elections and
repressive actions against any opposition. In turn, the authorities claim that the
West, specifically North Atlantic Treaty Organization (NATO), represents a
threat to Belarus. In spite of that, Belarus participates in the NATO’s
Partnership for Peace program and cooperates with the Northern Distribution
Network, a supply chain that runs from Baltic ports to the Western coalition’s
troops in Afghanistan (Woehrel 2013). As it is isolated from the European
Union and other Western countries, Belarus actively seeks allies among other
countries, primarily within the post-Soviet space, particularly Russia. According
to its Constitution, Belarus has the goal of becoming a neutral state. However,
the country currently participates in the Collective Security Treaty Organization
with other post-Soviet countries. Although there are Russian military bases
located in the territory of Belarus, the Belarusian military forces do not partici-
pate in operations abroad. In addition to military cooperation, Belarus and
Russia have historical economic and cultural ties. Nevertheless, the absence of
border control with Russia creates certain security threats because Russia strug-
gles with terrorism due to the political situation in the North Caucasus
(Borshchevskaya 2013). The United States alleges that Belarus provides weapons
and training to so-called “rogue states”. The list includes Iran, Syria, North
Korea, Venezuela, and Iraq when it was under Saddam Hussein’s rule (U.S.
Department of State 2006; Woehrel 2010, 2013).

THE TERRORIST THREATS TO BELARUS

Beginning in 2005, Belarus experienced a series of bomb attacks targeting
civilians, law enforcement agencies, and foreign embassies. The first bombing
occurred in 2005 in Vitebsk, the fourth-largest city in Belarus. On September
14, two people were wounded near a bus stop as a result of an explosion. A
week later, also in Vitebsk, another bomb exploded near an outdoor café,
wounding fifty-one people. The authorities classified these acts as hooliganism,
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allegedly caused by war between gangs. Later, authorities reported the arrest of
two suspected individuals, but charges against them were dropped and the case
remained unsolved for six years.

It is important to point out that hooliganism is a widely used legal term in
post-Soviet countries, including Belarus. This criminal charge is somewhat close
to the disorderly conduct charge in the United States and other countries.
However, it covers a broader range of crimes that includes both misdemeanors
and felonies: it is also defined as “deliberate actions grossly violating public order
and expressing clear disrespect for society, accompanied by the use of violence or
threat of violence, or destruction or damage to property, or distinguished by
exceptional cynicism” (Criminal code 1999). The main difference between
hooliganism and other violent crimes is the absence of a particular person or
group of people at whom the crime is targeted. The Belarusian authorities often
use a broadly defined term, hooliganism, to jail and threaten political opposition
activists, especially in the run-up to the elections (RFERL 2010; Woehrel 2010;
Foreign and Commonwealth Office 2013).

On July 4, 2008, a bomb exploded in the capital city of Minsk during an
open air concert in one of the city’s main squares, coinciding with the celebra-
tion of the Independence Day of Belarus. The blast occurred shortly after
midnight and wounded about fifty people. A second device that had failed to
detonate was discovered later in the same area. President Lukashenko had
attended the concert, which alleged that he could have been a target.
However, the attack was classified as hooliganism as well.

On August 31, 2010, a Russian diplomatic mission in Minsk was
attacked by petrol bombs (RT 2010). None of the embassy personnel
were wounded, but an embassy-owned vehicle was burned as a result of
the attack. The Belarusian authorities initially accused Russia of the provo-
cative actions, meaning that the attacks might have been organized by
Russia itself. However, they later arrested and sentenced the group of
Belarusian anarchists responsible for that act. It has been alleged that the
attack was conducted in solidarity with the Russian anarchists fighting for
the Khimki Forest because the Russian government is responsible both for
the continuing deforestation of Khimki and the repression of the anarchist
movement (Revbel.org. 2010). Regardless of the undoubtedly political
motivation of the attack, the charges against the Belarusian anarchists
were classified as hooliganism, not terrorism.

The Minsk Metro bombing, which occurred on April 11, 2011, was the most
violent event in recent Belarusian history. The blast occurred on a subway plat-
form in the Oktyabrskaya Station at about 6 p.m., during the evening rush. About
15 people were killed and hundreds injured as a result of that bomb. Two days
later, President Lukashenko announced that the case had been solved and two
suspects, Dmitry Konovalov and Vladislav Kovalyov, arrested. They were also
charged with the Vitebsk bombings of 2005 and the Minsk bombing of 2008. It
was reported that Konovalov created the bombs and detonated them, while
Kovalyov was accused of knowing about the plans, but not reported them, as
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well as of assisting Konovalov in some activities (Fedorovich 2011). These pre-
vious attacks, which had been classified as hooliganism, were reclassified as
terrorism during the trial. Although Konovalov pleaded guilty, he was initially
unable to clearly explain his motives (Ilyash and Kalinovskaya 2011). Here is an
illustrative excerpt from the interrogation ofDmitry Konovalov by the head of the
investigative group, Deputy Attorney General, Andrey Shved, on April 13, 2001:

Shved: Why did you do this?
Konovalov: To destabilize the situation in the Republic of Belarus.
Shved: Explain what you mean by the destabilization of the situation in the

Republic of Belarus.
Konovalov: To spread fear, panic.
Shved: For what?
Konovalov: In order to destabilize the situation.
Shved: Explain how you got this intention.
Konovalov: I have just explained.
Shved: Well, it is a goal to destabilize, but why did you need destabiliza-

tion? You, personally? What was your motivation? What made you
do this: revenge, anger, resentment?

Konovalov: No personal anger.
Shved: Okay. And why did you decide to do this? Not goal, but what made

you do this?
Konovalov: I have just said: to destabilize the situation in the Republic of

Belarus. (Fedorovich 2011)

Later, on May 27, 2011, Konovalov said that he had committed the attack on
April 11 in order to “intimidate the population.” He said that he wanted to
destabilize the political situation in the country in order to replace the state’s
leader. The investigator asked why he was not involved in any political party.
Konovalov said that if he was a member of the opposition party, the security
services would have been able to find him more easily. It should also be noted
that this is not the only appearance of political motivation in Konovalov’s
testimony. During another interrogation, he said that he did not like the
policies of the incumbent president, and had voted for the opposition candi-
date, Alaksandar Milinkevich, in the presidential election of 2006 (Ilyash and
Kalinovskaya 2011). Many pointed out that Konovalov, when explaining his
motives, literally cited a phrase from the Article 289 of the Criminal Code of
Belarus (Fedorovich 2011). Indeed, at the time, the Criminal Code gave the
following definition of terrorism:

Committing an act of explosion, arson or other actions that endanger the lives of
people, causing them bodily harm, damage on a large scale or other serious
consequences, in order to destabilize public order, or intimidate the population
or influence decision-making by public authorities, or obstruction of political or
other public activities. [emphasis added] (Criminal code 1999)
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According to the Belarusian president, Konovalov wanted to be the first
Belarusian terrorist, and therefore a historical figure. The classification of the
2008 attack as hooliganism offended him, and that was one of the reasons he
had later committed the large-scale bombing in the Minsk Metro in 2011 (Ioffe
2014). In the end of November 2011, the Supreme Court of Belarus sentenced
both Konovalov and Kovalyov to death. In March 2012, the authorities informed
the public that the convicts had been executed.

On May 24, 2012, in the regional city of Zhlobin, a man in a mask with
Arabic writing tried to attack police officers at their place of employment with
petrol bombs and an improvised explosive device. No law enforcement officers
were injured and the attacker was arrested. Initially, the authorities reported a
possible connection between that individual and an organized criminal group
involved in the human trafficking of Afghan citizens to European countries.
However, the attacker was declared mentally ill during the trial (Melnichuk
2012; Fedorovich 2014).

On November 11, 2012, an explosion occurred in Vitebsk near the KGB
building. No one was injured. The attack caused numerous rumors because it
coincided with changes in KGB leadership. A few days before the blast,
President Lukashenko had dismissed the KGB Chairman, Vadim Zaitsev,
and acknowledged a mysterious recent murder of a high-ranking KGB officer
in Minsk. On February 20, 2013, the authorities reported that they had
solved the crime. A woman previously convicted of property damage, vand-
alism, and theft, was charged. Again, regardless of the alleged political moti-
vation, the incident was qualified as hooliganism (Lavnikevich 2013;
Fedorovich 2014).

COUNTERTERRORIST POLICIES IN BELARUS

The counterterrorism polices in Belarus are based on the following primary
legal documents: the law About Combating Terrorism of 2002, Concept for
Combating Terrorism in Belarus adopted in 2013, and the Criminal Code of
1999. The Criminal Code and the About Combating Terrorism law were
significantly amended in 2012, as a result of the attacks described above. For
instance, in Article 126 of the Criminal Code, international terrorism was
defined not only as an attack on the state, but also on a foreign diplomatic
mission located in Belarus; this was undoubtedly a reaction to the 2010
Russian embassy attack.

The law About Combating Terrorism, as amended, provides the following
definition of terrorism:

Terrorism is a social and political criminal phenomenon, which is the ideology
and practice of the use of violence or threat of violence to influence the decisions
of the authorities, obstructing political or other public activities, provoking
international tension or war, terrorizing the population and destabilizing the
public order. (About Combating Terrorism 2002)
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Some experts point out that the amended law now defines terrorism as a
phenomenon, not as an activity as in the previous version of the law. This
makes an extended interpretation of this definition possible, applying it not
only to actions, but also to thoughts such as the “propaganda of terrorist ideas”
(Mishin 2012; Petrovskaya 2013).

The Concept for Combating Terrorism in Belarus was adopted in 2013.
The document aims to unite counterterrorism approaches in the country.
The Concept views the main cause of terrorism as cultural and religious
differences among countries, global inequalities, and contradictions
between the right of nations to self-determination and territorial integrity.
In other words, the document views external factors as the primary terrorist
threat. The Concept identifies the following external sources of threat to
Belarus:

• High level of terrorist activity abroad, and numerous terrorist and extre-
mist organizations;

• Geographic location of Belarus allowing terrorist groups to view its
territory as a transit corridor;

• Activities of foreign secret services;
• Human trafficking through the territory of Belarus, including persons

involved in international terrorist activities;
• Openness of the informational space of Belarus that allows the spread of

terrorist ideology through the Internet and mass media;
• Location of large environmentally hazardous objects near the Belarusian

borders, including animal burial sites and nuclear waste repositories, that
provide targets for acts of terror; and

• Absence of a uniform approach toward causes of terrorism, and generally
accepted counterterrorism measures.

The Concept also identifies the following domestic terrorist threats in
Belarus:

• Formation, penetration, and dissemination of the ideologies of extre-
mism, separatism, and ethnic, racial, and religious intolerance; the occur-
rence of any illegal activities of organizations, groups, and individuals
who adhere to and promote this ideology; and the functions of “destruc-
tive cults and pseudo-religious groups”;

• Utilization of methods in political and social life aimed at destabilizing
the political situation in Belarus, including the artificial creation of ten-
sions in society that cause a threat of unrest that can result in risk to lives,
public health, territorial integrity, and the existence of the state;

• Weakening of patriotism and traditional moral values among the youth
because of the underdevelopment of civil society and the destructive
influence of information on youth socialization;

• Tendency toward social inequality and crimes against person and
property;
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• Low legal culture of citizens, and low level of information provided to the
public regarding personal safety;

• Crimes related to arms and explosives;
• Numerous environmentally hazardous objects, especially those located

near living areas; and
• Substantial expansion of the information and communication infrastruc-

ture, and Belarus’s dependence on the importation of information tech-
nologies and systems of data protection.

The document classifies main counterterrorism measures as political (maintain-
ing the stable social and political environment), social, economic, legal, and
informational, as well as the use of propaganda. In other words, a problem of
terrorism would be solved by strengthening the current political regime, and
improving the performance of the national economy. The Concept also points
out the necessity of international cooperation. However, a possible collaboration
is defined in general terms such as exchanging information, cooperating with
combat against financial terrorism, and developing unified counterterrorism
policies and laws. The Concept mentions that NGOs and citizens should parti-
cipate in the fight against terrorism. However, the document limits their role to
mainly assisting government counterterrorism efforts by furnishing them with
information about planned terrorist attacks (Concept for Combating Terrorism
2013).

COUNTERTERRORISM SYSTEM IN BELARUS

The law identifies the main actors involved in counterterrorism activities: the
KGB, the Ministry of Internal Affairs, the Presidential Security Service, the
Ministry of Defense, and border control agencies. The primary agency for
combating terrorism is the KGB. A successor of the Soviet KGB, it is a multi-
functional agency with a similar broad range of prerogatives related to national
security, including domestic and international intelligence. According to the
law, the KGB collects information on the activities of foreign and international
terrorist organizations, conducts preliminary investigation of criminal cases
involving terrorism, and carries out the fight against terrorism through pre-
vention, detection, and suppression of acts of terrorism, both international and
domestic. Since 2002, there has been a special unit within the KGB responsible
for combating terrorism in Belarus: the Center for Antiterrorism (Fedorovich
2014). In June 2013, the Center was transformed into the Directorate of
Counterterrorism. A Directorate chief, Denis Osipchik, argues that this trans-
formation is more than a name change. The Center for Antiterrorism was
mainly an isolated unit within the KGB structure. Because counterterrorism
activities are inevitably present in all other areas under the KGB’s responsibility,
such as counterintelligence, economic security, and the fight against corrup-
tion, the main task of the Directorate of Counterterrorism has shifted toward
coordinating the activities of all KGB units (Specnaz 2014). For instance, the
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Directorate participates in improving the counterterrorism legal framework.
The Directorate is involved in the following tasks:

• Preparing proposals for the improvement of legal acts for the protection
of the individual, society, and state from terrorism; the prevention, detec-
tion, and suppression of terrorist activity and the minimization of its
consequences; and the identification and elimination of the causes and
conditions that facilitate terrorist activities;

• Developing departmental normative legal acts regulating the counter-
terrorism activities of the KGB’s departments;

• Preparing proposals for other law enforcement agencies and participating
with them in the development of interdepartmental normative legal acts
in the field of combating terrorism; and

• In the case of a counterterrorism operation, organizing the operational
headquarters (KGB 2014).

In April 2014, Oleg Chernishev, the director of the Center for Antiterrorism
from 2002 to 2009 and the head of the Belarusian antiterrorist task force
“Group A” from 2009 to 2013, was assigned as Deputy Director of the
KGB. Some experts viewed this as an indication of the increasing emphasis in
the agency on combating terrorism (Fedorovich 2014).

Other law enforcement agencies function in a mainly secondary capacity,
which is not always clearly defined. For instance, the Ministry of Internal Affairs
is responsible for the “prevention, detection, and suppression of acts of terror-
ism.” The Presidential Security Service is involved in counterterrorism activities
that ensure the security of protected persons and objects, while the Ministry of
Defense ensures the protection of the military weapons, equipment, and facilities
of the Belarusian Armed Forces. It is also in charge of the security of the airspace
and involved in counterterrorism operations. Border control agencies combat
terrorism through detecting, preventing, and deterring terrorists and illegal arms,
ammunition, explosives, poisonous, radioactive substances, nuclear materials, and
other potentially dangerous items from crossing the state border of Belarus.

Counterterrorism operations are the primary preventative measure
described in the law. They can result in the infringement of some civil liberties
and are performed when other means of stopping acts of terrorism are not
possible. In 2012, the law About Combating Terrorism was amended by
Article 11-1, which allows the use of the national armed forces for counter-
terrorism operations.

The law also makes other civilian state agencies responsible for assisting
counterterrorism activities of law enforcement agencies. The resolution of
the Council of Ministers of Belarus Number 1129 of December 10, 2012,
states that they are responsible for “providing logistical and financial
resources, information, vehicles and communications equipment, medical
equipment and medications for counterterrorism operations” and a list of
government agencies and other public institutions who are involved in the
prevention, detection and combating of terrorist activities within their

544 A. NOVIKAU

ACKU



jurisdictions. The list of the state agencies includes almost all ministries, a
number of transportation and communication agencies such as a state
Internet provider Beltelecom, and even the Ministry of Education and state
educational institutions.

Belarus participates in several international counterterrorism treaties and has
bilateral agreements with numerous countries. However, most of the coopera-
tion agreements are within the CIS. The Commonwealth of Independent
States Antiterrorism Center (CIS ATC), established in June 2000, is a perma-
nent institution that coordinates the activities of the CIS counterterrorism
authorities (CIS ATC 2015).

NEW MEASURES FOR PREVENTION AND PROTECTION

Information about counterterrorism measures in Belarus is unsystematic because
of the nature of the information and the traditional closeness of law enforcement
agencies in Belarus. One of the most substantial innovations in legislature
following the Minsk bombing of 2008 was the introduction of compulsory
fingerprinting. On January 4, 2010, the compulsory fingerprinting for military
and law enforcement personnel was extended to anyone eligible for military
service. This meant that all men aged eighteen to fifty-five were obliged to be
fingerprinted. However, the law did not establish penalties for noncompliance
and many individuals were able to escape it. Konovalov was fingerprinted only on
April 9, 2011, just a few days before the Minsk Metro bombing. His involve-
ment in the previous attacks was discovered only after he committed that crime.
In 2012, police officer Ruslan Sinitsin was sentenced to three years in prison for
criminal negligence related to the bombing. The trial was closed and details of
the investigation not disclosed. However, it was reported that in 2009, Sinitsin
was supposed to fingerprint Konovalov. He did not and instead issued a certifi-
cate stating that Konovalov had passed this procedure, thereby allowing him to
avoid further fingerprinting (Fedorovich 2012).

SHORTCOMINGS AND AREAS OF CONCERN

Themain area of concern regarding counterterrorism policies in Belarus is caused
by their strong interconnection with the domestic political environment. These
relationships are mutual. On the one hand, the political situation affects the
counterterrorism policies; on the other hand, these policies affect, or have the
potential to affect, the political climate of the country. The main contradiction is
caused by the strong discourse of “stability” in the political lexicon of the ruling
regime. The idea of stability emphasizes security – economic development with-
out social and economic crises, even if that development occurs at a slower rate;
relying on tradition; and avoiding any changes. President Lukashenko popular-
ized this discourse during his first presidential campaign of 1994 and after his
election. During that time, many post-Soviet countries experienced violent con-
flicts, both domestic and international. One of them was the long-lasting crisis in
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Chechnya that coincidedwith numerous terrorist attacks and suicide bombings in
many regions of Russia. By comparing the situation in neighboring crisis zones
and promoting stability, Lukashenko was successful in attracting the large portion
of Belarusian citizens who were struggling from the economic crisis and the
growth of crime in the late 1980s and early 1990s (Silitski 2005; Pospieszna
2014. Since then, the discourse of stability has become a permanent cornerstone
of Belarusian state ideology.However, the emphasis of this as a main achievement
of the ruling regime often jeopardizes its antiterrorism policies. Obviously, any
terrorist attack in Belarus undermines the claim of stability in Belarus. As a result,
the authorities tend not to classify violent acts as terrorism, as has been discussed
above (Lavnikevich 2013). Similarly, a claim about the absence of social problems
in the Belarusian society makes any research about domestic systemic grounds for
terrorism taboo. This forces counterterrorism policies to focus on the interna-
tional environment as the main source of terrorist threats. Prioritizing external
factors contradicts the empirical evidence, as all attacks in Belarus, whether
classified as terrorism or not, were a product of domestic actors and not interna-
tional terrorist activity. This jeopardizes the ability of the authorities to identify
correctly the sources of terrorism and to develop proper counterterrorism poli-
cies. As Perliger points out:

The set of considerations relevant to international counterterrorism differs from
the factors involved in the domestic struggle against terrorism. While the former
includes considerations relating to international norms and laws, as well as the
impact on other countries and bilateral relations, the latter takes into considera-
tion the sensitive relations between the regime and its citizens in democracies,
including the effect on civil liberties, separation of powers, and minority-majority
relations. (2012, pp. 492–493)

Moreover, the introduction of any visible counterterrorism security and preven-
tion measures undermines the statement and discourse of stability in Belarus.

On the other hand, many human rights organizations share concerns
that the counterterrorism policies in Belarus can be used to combat not
only terrorism, but also political opponents of the incumbent regime
(Mishin 2012; Petrovskaya 2013). Indeed, a blurred definition of terrorism
and terrorist organizations allows the meaning and application of counter-
terrorism norms to extend to the political opposition in Belarus. A defining
phrase about the controversial term “destabilizing public order” as one
motivation for terrorism was added to the Criminal Code in December
2005, just several months before the presidential elections of 2006. The
Belarusian authorities make implicit connections between terrorism and the
political activism of the opposition. According to the Belarusian President,
the Minsk Metro Bombing of 2011 happened because of the freedom
granted during the 2010 presidential elections (Ioffe 2014). Although
none of the political opponents of the incumbent president have been
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charged with crimes of terrorism so far, experts do not exclude this as a
possibility in the future (Petrovskaya 2013).

The next area of concern lies in the collaboration between the state and civil
society. Although the law mentions the possible contributions of citizens and
NGOs in combating terrorism, this contribution is dubious due to their specific
relations with the Belarusian state. For instance, the Concept for Combating
Terrorismmentions the “underdevelopment of civil society” as one of the factors
contributing to domestic terrorism. This phrase is particularly hypocritical
because the Belarusian regime is known for its long-lasting oppression of civil
society, especially of NGOs (Silitski 2005; Pospieszna 2014). This makes coop-
eration between the two in combating terrorism all but impossible (Petrovskaya
2013).

A similar situation exists in regard to the state’s relationship with its citizens.
Although the laws encourage participation in counterterrorism activities by
informing authorities about planned terrorist attacks, the average citizen’s
actual ability to assist is questionable. Traditionally, a post-Soviet population
is characterized by a high level of mistrust toward authorities, and suspicion
and skepticism toward government initiatives. The public expresses concerns
about even the trustworthiness of government information regarding terror-
ism. According to a poll conducted in May 2011, only 29.1% of respondents
believed the official story that the individuals arrested for the Minsk Metro
bombing were the ones who had committed it; 54.7% did not believe it.
Moreover, 22.4% believed that the Belarusian authorities might have been
involved in the attack, and 24.0% believed that the Belarusian authorities
could have benefited from it (IISEPS 2011). The awkward behavior of the
suspected individuals during the trial and the speed with which they were
executed further encouraged rumors and conspiracy theories about these
events (Fedorovich 2011). Protests about the death penalty and fast executions
came from not only international and domestic human rights groups and
political organizations, but also from citizens, and even victims of the bomb-
ings (Ilyash and Kalinovskaya 2011). Some government counterterrorism
policies, such as the compulsory fingerprinting, were viewed as an attack on
civil freedoms. As a result, informal groups on the Internet provided ways to
avoid fingerprinting using flaws in the laws.1

The final area of concern about counterterrorism policies in Belarus is
related to international cooperation in combating terrorism. Although
Belarus participates in numerous international and bilateral agreements, its
isolation inevitably impacts counterterrorism policies. The official political
discourse identifies NATO countries as foes; therefore, cooperation in military
and law enforcement areas is complicated. Its political and economic isolation
from the main international actors forces Belarus to seek political allies and
economic investors among unstable regimes. Belarus’s friendly relationships
with some so-called “rogue states,” which are often viewed as potential terror-
ist threats by the international community, create ambiguity in the identifica-
tion of sources of international terrorism.
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CONCLUSION

A historical exploration of Belarus shows that no country in the world can be
immune from terrorist threats. Even noninvolvement in international affairs,
and ethnical, linguistic, and religious homogeneity, cannot guarantee safety.
Although Belarus has had a history of terrorist attacks, very few people, both
among the general population and within the government, seriously believe
that the country is at risk in the same way as other countries. The authoritarian
nature of the Belarusian regime and its ongoing fight against the opposition
complicates the activity of terrorist groups, due to the extreme level of govern-
ment control over communication and financial sources, particularly foreign
ones. A by-product of this oppression of civil society is a low level of trust
toward the government from nongovernment groups and citizens, and there-
fore a hindrance to their ability to cooperate with one another. Close coopera-
tion with Russia and other countries within the CIS ATC is beneficial for
counterterrorism activities because of the rich Russian experience in this area.
However, the troubled relationships with the West complicate Belarus’s ability
to combat domestic terrorism. Most importantly, the dominating discourse of
stability shifts the focus for counterterrorism activities onto external sources,
even though all previous terrorist attacks have been domestically grown.

NOTE

1. For instance, a thread dedicated to fingerprinting in Belarus was started on the
popular Belarusian web forum, onliner.by. As of January 15, 2015, more than
35,000 messages had been posted in the thread, continued by the forum’s visitors
mostly through recounting of personal experiences and advice on how to avoid
fingerprinting through legal means.
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CHAPTER 25

Central Asia and Counterterrorism:
The Contrasting Cases of Kyrgyzstan

and Tajikistan

Payam Foroughi and Nurbek Bekmurzaev

INTRODUCTION

The implosion of the Soviet Union a quarter century ago resulted in the
creation of 15 new independent states, each, in turn, setting out on their
own progress, or lack thereof, in democracy, economics, and other social and
political trajectories. Despite many cultural and historical similarities among
the post-Soviet Central Asian republics, where now five states1 coexist, there
also have been major differences in way of level of socioeconomic well-being
(largely differentiated between the petrol-rich states of Turkmenistan and
Kazakhstan versus the other three states), culture (broadly speaking, dividing
the region between the Turkic-speaking majority ethnic groups and Persian-
speaking Tajiks), and religious belief (chiefly Sunni Islam and its differing
modes and temporal exposures in the region).

A Resurgence of Islam

Given an eight-decade-long Soviet suppression of much of religious prac-
tices and values in Central Asia, resulting in an “Islamic ideological
vacuum,” the collapse of the Soviet Union brought to much of the region
a rekindling of “interest in their spiritual and religious heritage”

P. Foroughi (*)
OSCE Academy, Bishkek, Kyrgyzstan
e-mail: p.foroughi@osce-academy.net

N. Bekmurzaev
Norwegian Institute of International Affairs, Oslo, Norway
e-mail: nurbek0124@gmail.com

© The Author(s) 2017
S.N. Romaniuk et al. (eds.), The Palgrave Handbook of Global
Counterterrorism Policy, DOI 10.1057/978-1-137-55769-8_25

553

ACKU



(Omelicheva 2013, p. 4). Along with this renewal, however, there also
appeared, for a minority of the region’s citizenry, an attraction for radical
Islam, initially inspired by outside events, such as the 1979 Islamic
Revolution of Iran and the defeat and 1989 withdrawal of the Soviet army
from Afghanistan. The emergence of political Islam (Islamism) and religious
radicalism in Central Asia, however, has also been a reaction to the “deterior-
ating socioeconomic conditions and the increasingly repressive politics of the
governing regimes” (Rashid 2003, p. 193). That said, religious extremism has
not necessarily resulted in widespread incidents of terror in the region. In fact,
the rate of terrorist incidents in Central Asia has been relatively low as
compared to many other parts of the world. During the two decades of
1992–2011, for example, all together only 238 “terrorist attacks” were regis-
tered in Central Asia, as compared to 383 in East Asia, 4,628 in Southeast
Asia, 15,683 in South Asia, and 15,567 in the Middle East (Omelicheva
2013). At the same time, within Central Asia, the two countries of
Tajikistan and Kyrgyzstan are known to “have taken the brunt of terrorism
and Islamic incursions” (Omelicheva 2007a).

Despite near-identical CT policies and legislations, all reiterating “prin-
ciples of the rule of law and respect for human rights,” nearly all Central
Asian states have also regularly gone “astray from [their] proclaimed stan-
dards” (Omelicheva 2007a). Aside from domestic legislation, largely emu-
lated from the Russian Federation, there exist international CT instruments
for the region, such as the 2006 UN Global Counter-Terrorism Strategy
with its Joint Plan of Action of Central Asian States, and the 2013 Istanbul
Process, which focuses on resolving the crisis in Afghanistan through coop-
eration and trade. These mechanisms, however, have proven to be largely
formalistic and the pace of their implementation being slow to be nonexis-
tent (Kirbassov 2014). All said, in spite of lack of coherence between policy
and action, there exist clear-cut distinctions among Central Asian states in
their individual CT programs including adherence to internationally
endorsed human rights norms.

Contrasting Counterterrorism Programs

Of the five states in the region, the worst-case practices of attempted CT is
attributed to Uzbekistan where official organs engage in routine “[u]nfair
trials, systematic torture and ill-treatment” and where “disappearances, death
sentences and executions have been a big concern” for human rights organiza-
tions (Omelicheva 2007a). The number of political prisoners in Uzbekistan has
been estimated at between 7,000 and 12,000 (Lillis 2014). Much of the
oppression on part of the Uzbek security state intensified after six bombings
targeting government structures took place in the capital city, Tashkent, on
February 16, 1999, resulting in 16 mortalities, an incident which the autho-
rities attributed to the Islamic Movement of Uzbekistan (IMU, a group
formed in 1998 in Afghanistan by self-exiled Uzbek nationals as a supposed
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reaction to Tashkent’s repressive rule, with origins dating back to the early
1990s in Namangan, Uzbekistan) (Polat and Butkevich 2000). On the other
hand, both Kyrgyzstan and Tajikistan’s CT practices are far milder than the
brutalities implemented by the Uzbek authorities.

For Central Asia as a whole, nearly all states have used CT in one degree
to another as a tool to suppress dissenting voices and garner Western
material assistance. In October 2015 in Tajikistan, for example, the only
legal Islamist political party in the post-communist world was banned and
the majority of its leadership detained on largely trumped-up accusations of
terrorism, while in neighboring Kyrgyzstan, a number of “high-profile”
religious leaders “critical of the government” have been detained (Kaplan
2016). A case in point is that of Rashodkhan Kamalov, a Muslim imam
from the southern Kara Suu region of Kyrgyzstan, respected by the locals
“for criticizing brutal and corrupt officials.” Kamalov was sentenced to ten
years in prison for supposed membership in the Islamist extremist, yet
nonviolent, group, Hizb ut-Tahrir (Freedom Party), and for enticing his
followers to join the Islamic State of Iraq and Syria (ISIS). Observers claim
that Kamalov’s imprisonment is a means “to silence a prominent critic” of
the Kyrgyz government (EurasiaNet 2015).

Despite this and some other cases, Kyrgyzstan’s modus operandi vis-à-vis
CT is still known to be among the least repressive in Central Asia and more
professionally conducted in way of treatment of terrorism cases and adhering to
human rights at least as compared to neighboring Uzbekistan and Tajikistan.
This difference in states’ responses to terrorism in Central Asia is “puzzling”
(Omelicheva 2007a). Why would adjoining states—taking the cases of
Kyrgyzstan and Tajikistan—with similar Soviet histories and economic condi-
tions behave differently when dealing with the issue of CT?

One answer to the above lies in the political culture of the dominant ethnic
groups of the two countries and their history and mode of exposure to Islam.
Islam initially came to Central Asia in the late seventh century A.D. with a
series of raids, commencing in 673 A.D. by order of the Muawiya and
Umayyad caliphates who managed to incorporate Bukhara (now in
Uzbekistan) under Islamic rule by 709 A.D. (Khalid 2007). This first intro-
duction and eventual conversion to Islam of the mostly ethnic Tajik and
Uzbek inhabitants thus involved the entry of Arab Islamic armies to the
region, which overwhelmed the forces of the then Soghdian dynasty female
ruler of Bukhara (Bosworth 2014). As opposed to their northern Kyrgyz and
Kazakh neighbors, therefore, the ethnic Tajik and Uzbek of Central Asia
were exposed to Islam up to a millennium earlier. The ethnic Kazakh and
Kyrgyz, on the other hand, were among the last converted masses to Islam in
Central Asia. Some Kyrgyz living in the southern part of today’s Kyrgyzstan,
in the Ferghana Valley, took up Islam as late as the end of seventeenth
century through the missionary activities of Yasawi and the Naqshbandi
Sunni Muslims, while others in the northern parts of today’s Kyrgyzstan
and southern Kazakhstan accepted Islam even later, in the eighteenth and
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nineteenth centuries, largely through the endeavors of Tatar missionaries
from Russia (Gardaz 1999).

For the historically nomadic ethnic groups of Central Asia, the Kyrgyz and
the Kazakh who make up the majority and/or the ruling ethnicity of their
respective nominal states in post-communist Central Asia, therefore, Islam has
been a relatively new idea and belief system, while for the historically “seden-
tary people” of Tajik and Uzbek ethnicities who make the majority populations
in Tajikistan and Uzbekistan, respectively, Islam has had a far more ancient
history—as much as a millennium older. Likewise, both Uzbekistan and
Tajikistan have seen “greater Islamicisation than Kazakhstan and Kyrgyzstan,
where traditionally less strict adherence to orthopraxis . . . of Islam prevented it
from taking deep roots.” The history of Islam in the region has in turn affected
current government “views on the extent of threat posed by radical Islam” and
respective CT policies of individual governments (Omelicheva 2007a).

Differences in CT practices in the region have also been affected by contem-
porary geopolitics. Tajikistan, for example, shares the longest border among the
Central Asian states with Afghanistan, a country which in the 1980s served as the
focal point of the Cold War encounter between the USSR and US- and Saudi
Arabia-backed anti-Soviet Islamic warriors, the Afghan Mujahidin. There is cred-
ible evidence that Tajikistan’s geographic proximity to Afghanistan and the
sharing of ethnic and linguistic ties with that country, coupled with exposure to
the Soviet-Afghan war, influenced Tajikistan’s own post-Soviet violent trajectory,
wherein it was engulfed in a brutal five-year civil war (1992–1997), resulting in
approximately 50,000 deaths, the fleeing of much of its educated elite, massive
economic loses, and critical setbacks in adopting democratic and liberal norms.

On the other hand, Kyrgyzstan, which also experienced its own albeit tem-
porary exposures to post-Soviet authoritarianism (2005–2010) and violence in
way of interethnic clashes of June 2010, whereby an estimated 400 people lost
their lives in the southern part of the country, has nonetheless had a far smoother
and less violent history of post-communist transition as compared to Tajikistan.
Kyrgyzstan has been described by many as largely an outlier in the region, given
its politics of “reasonably competitive elections,” while Tajikistan is widely
categorized under “authoritarian rule” (Lewis 2012, p. 116). The remainder
of this chapter will look at the individual cases of CT practices of these two
Central Asian states.

KYRGYZSTAN AND COUNTERTERRORISM

Summer 1999 was a turning point in Kyrgyzstan’s CT policy. In August, the
government was taken by surprise by news that IMU militants had taken a
number of high value hostages in a small village in Kyrgyzstan’s southern Osh
province (Rashid 2003). In the same month, IMU militants captured parts of the
Batken region (further south of Osh and bordering Tajikistan), in the process
taking more hostages, including a Kyrgyz general and ten workers of Uzbekistan’s
State Meteorological Committee working near the Abramov Glacier in
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Kyrgyzstan (Rashid 2003). Having been caught by surprise and unable to coun-
teract without risking the lives of the hostages, the Kyrgyz authorities agreed to
the militants’ demands and paid a hefty ransom, while additionally providing a
helicopter to them to fly to Afghanistan. Similar incursions into the Batken region
followed the next year, in 2000, where both local and foreign citizens, including
four American mountain climbers and four Japanese geologists and their Kyrgyz
interpreter, were taken hostage. This time around, however, the Kyrgyz army
illustrated far more resilience and fought back against the militants, taking in 46
casualties from among its own armed forces and killing 25 suspected militants in
the process (Rashid 2003). These brazen acts by the IMU had exposed
Kyrgyzstan’s lack of a coherent CT policy and the associated vulnerability that
such unpreparedness brought to the country.

Prior to the above-mentioned events, the Kyrgyz authorities had ignored
the transnational nature of Islamic militancy and turned a blind eye on the
continuous unrest the IMU had caused in neighboring Uzbekistan. They had
also ignored the influence of militant Islamists on Tajikistan’s five-year civil war
(Khalid 2007). After the IMU’s 1999 and 2000 incursions into the country,
the government of Kyrgyzstan finally embarked on drafting a formal CT policy.
This initial policy, adopted by Kyrgyzstan’s first president, Askar Akayev, at the
turn of the century, was however still milder in theory and practice and more
tolerant in comparison to the brutal repression and CT practices adopted by
Uzbekistan, China, Kazakhstan, and Russia. Known as a beacon of democracy
in Central Asia, Kyrgyzstan under Akayev, a physicist by training, had instead
laid a foundation for CT policy with respect for human rights.

Kyrgyzstan’s CT policy has been influenced not only by internal factors,
but also regional geopolitics. On the one hand, the balance between the
fight against alleged terrorists and acting to some extent in accordance with
internationally recognized human rights norms has been means of distin-
guishing the country as an “Island of democracy,” a term used by former
President Askar Akayev. On the other hand, Kyrgyzstan has been under
pressure from the neighboring authoritarian regimes (chiefly Uzbekistan
and Russia) and regional organizations (namely the Shanghai Cooperation
Organization, SCO; and the Common Security Treaty Organization,
CSTO) to adopt repressive CT policies at the expense of human rights
(Omelicheva 2009). Until he was ousted from power as a result of the
March 2005 “Tulip Revolution” and having fled to Russia where he now
teaches mathematics to university students, Akayev managed to incorporate
and generally be respectful of human rights in Kyrgyzstan, in general, what
was also reflected in the country’s CT policy. Upon Akayev’s departure,
however, all this began to change.

Akayev Era and Respect for Human Rights (1991–2005)

In the years following independence in 1991, Kyrgyzstan under Akayev waved
away the threats of religious radicals turning into terrorists, claiming that the
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IMU’s campaign against Uzbekistan’s president, Islam Karimov, and the Tajik
civil war were foreign problems incapable of causing harm to Kyrgyzstan. When
asked about Islamic fundamentalism and terrorism by a Russian newspaper,
Akayev had said: “If I do not have a real problem of religious extremism, why
would I create an artificial one?” (Omelicheva 2009, p. 7). In another instance,
responding to the country’s Prosecutor General who was seeking harsh penalties
for extremists, Akayev responded that “only ideas should be used to defeat ideas,
not repression” (Omelicheva 2007a). Such statements sum up Kyrgyzstan’s
initial post-Soviet CT policy. Akayev did not believe religious radicalism posed
a genuine threat to national security and acted accordingly.

As opposed to the rest of Central Asia, Kyrgyzstan under Akayev was under
pressure, albeit mild, from the West to initiate democratic reforms in way of
political and economic liberalization, to secure badly needed loans and grants
vital for the country’s survival. The government, in turn, had several reasons
not to fear religious extremism. Akayev was right to have been wary of the
exaggerated nature of religious radicalism’s threat to Kyrgyzstan (Khalid
2007). Being descendants of pastoral nomads and relatively recent converts
to Islam, the majority of the ethnic Kyrgyz have adhered to their religious faith
leniently and have also proved to be less susceptible to Islamist indoctrination
and extremism (Karagiannis 2010). That said, the ethnic Uzbek minority in
Kyrgyzstan’s south have had a long tradition of mobilizing around Islam, with
some among them being susceptible to influence by radical Islamism.
However, given his pluralistic attitudes, Akayev also remained popular among
ethnic minorities, including Kyrgyzstan’s largest minority, the ethnic Uzbeks.
Akayev had become president on the back of the violent inter-ethnic clashes
between the Kyrgyz and the Uzbeks in 1990 in the southern Osh province of
the then Soviet Socialist Republic of Kyrgyzstan. He recognized the need to
reintegrate the country’s ethnic minorities and designed domestic policies
accordingly, among other things, casting Kyrgyzstan as a “common house,”
a policy which helped to restore a sense of order and reassured ethnic Uzbeks
of the country that they were welcome in their own country of Kyrgyzstan
(Khamidov 2004). Still, the dire economic and political situation served as
fertile ground for religious radicalism, a factor which Akayev had failed to fully
take into consideration.

The period from independence up until 1999 was marked by the absence of
a concrete CT policy for Kyrgyzstan. The armed clashes associated with the
Batken events of 1999 and 2000 put the country momentarily in the limelight
of world news and, more importantly, prompted the government to design a
more holistic CT policy. Akayev had found his government at a near-impos-
sible crossroad of CT and human rights. A multivector foreign policy and
dependence on regional neighbors and overseas donors meant that
Kyrgyzstan had on the one hand to devise a more aggressive CT policy,
potentially similar to the heavy-handed methods practiced by Russia and
Uzbekistan, while on the other hand staying true to the democratic ideals it
had sworn to uphold in front of the West (Omelicheva 2009). The task was
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urgent. The 1999 and 2000 IMU assaults had left the government in disgrace
with tens of dead soldiers and a number of Kyrgyzstani and foreign hostages
taken by militants (Rashid 2003).

On the nights of July 24 and 25, 2001, the Kyrgyz authorities yet again
reported attacks in southern Kyrgyzstan, specifically on two army posts on the
Kyrgyz-Tajik border, what the then Afghanistan-based IMU leader, Tohir
Yuldashev, later asserted to have been carried out by the movement’s members
in Kyrgyzstan. The government’s neglect of religious radicalism appeared to
have finally born bitter fruit and the southern Batken region had now turned
into a recruiting ground for the IMU. The first alarm had rung in 1999 when
nine young ethnic Kyrgyz from Karabak village in Batken had left to join the
IMU (Rashid 2003). Simultaneously, Hizb ut-Tahrir, an international extre-
mist and bigoted, yet nonviolent, organization seeking to establish an Islamist
caliphate, opened its first cells in Kara Suu, a district in Osh province, and
began gaining support primarily among Kyrgyzstan’s ethnic Uzbek minority
(Karagiannis 2010). In addition to fighting foreign terrorists, therefore, Akayev
now faced the problem of the rise of religious extremism at home, what he had
thought as being artificial not too long ago.

Kyrgyzstan’s CT policy acquired a new dimension in the face of the policy of
control over Islam and religious practices in the period begun in late 1999 and
lasting until March 2005. Despite being surrounded and influenced by the more
authoritarian regimes that left out human rights from their CT policies, Kyrgyzstan
under Akayev had still opted for amore balanced approach to combating terrorism,
focusing on liberal principles outlined by theUnitedNations and theOrganization
for Security andCooperation in Europe (OSCE) (Omelicheva 2009). The govern-
ment continued to take the view that the 1999 raids by Islamicmilitants originated
from outside had little, if any, support from within Kyrgyzstan (Omelicheva
2007a). Lacking sufficient knowledge, experience, and expertise for addressing
security problems, the government attempted to learn from the practices of geo-
graphically proximate Central Asian states perceived as successful in limiting the
spread of terrorism and Islamic radicalism (Omelicheva 2009), and turned to
Uzbekistan where its president, Islam Karimov, had the reputation of having
succeeded at saving his country from succumbing into chaos and anarchy, which
the IMU allegedly sought to induce. But although Kyrgyzstan adopted parts of
Uzbekistan’s CT policy, it largely left out the state practices of kidnappings,
harassment, killings, and long-term jail sentences for which Uzbekistan was notor-
ious for in its fight against Islamic militancy.

The CT policy pursued by Akayev’s administration consisted of several
elements. First, the leadership believed that religious extremism was an
imported phenomenon. Therefore, in April 2004, Akayev signed a decree
and plan of action ordering his National Security Agency to take measures to
“restrict and prevent the activities of missionaries who propagate religious
fundamentalism and extremism as well as reactionary and [Islamic] Shia
ideas” (Karagiannis 2010, p. 32). The Spiritual Administration of Muslims of
Kyrgyzstan, the Muftiyat, picked up the government’s efforts and declared that
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individuals wanting to engage in Muslim missionary work would first have to
obtain written permission from the agency.

The authorities’ cooperation with the Muftiyat is the second element of the
CT policy in this phase. An independent body only de jure, the Muftiyat has
since acted as the government’s de facto tool to control Islamic activities in
Kyrgyzstan. Article 8 of Kyrgyzstan’s constitution outlaws the establishment of
political parties on religious grounds, and the Muftiyat has reiterated this and
interpreted its official position toward the Hizb ut-Tahrir claiming: “[N]either
sharia nor our country’s constitution allow a political party to be set up on a
religious basis . . . ” (Karagiannis 2010, p. 34). The Muftiyat comes in handy in
the government’s endeavor to define and impose a moderate and politically
harmless form of Islam in Kyrgyzstan, and it has been continuously calling on
Muslims to practice an apolitical form of Islam in the form of the Kyrgyz
version of the Hanafi tradition.

Thirdly, Akayev’s government sought to counter terrorism with laws and
institutions. In November 2003, Kyrgyzstan’s Supreme Court sustained the
previous verdict by a District Court, which banned Hizb ut-Tahrir on grounds
of extremism and ties to international terrorism (Karagiannis 2010). The
government also passed the Law on Freedom of Religion and Religious
Organizations to tighten control over religious groups. According to this
law, all religious organizations, including mosques, must register at the
Committee of Religious Affairs (Khalid 2007). Last, but not least, the autho-
rities carefully monitored the mosques in the country. The government under
Akayev believed that religious extremism and terrorism grew out from preach-
ing political views and thus attempted to ensure that mosques are kept under
check. This led to closure of some mosques. For example, in May 2003, the
head of the Karadarya district in the Jalalabad province closed down seven
mosques under the pretext that they were on state-owned land and that their
imams were preaching radical politics.

The CT policy pursued by the Akayev administration was not exemplary in
terms of respect to human rights. However, during his presidency,
Kyrgyzstan still enjoyed the bragging rights in Central Asia in the area of
balance between CT and human rights. It was true that Kyrgyzstan’s CT
policy was not hampering human rights as much as neighboring states. The
government pursued a mild authoritarian approach in dealing with religious
extremism. More importantly, they responded to threats through the existing
legal (and not extralegal) framework and illustrated more respect to safe-
guarding human rights than neighboring states. In contrast to the govern-
ment of Uzbekistan, which did not shy away from fabricating evidence and
handing long-term prison sentences to alleged religious extremists (Khalid
2007), for example, Kyrgyzstan sought to discourage radicals by less repres-
sive means. As a result of Kyrgyzstan’s adoption of a rather liberal approach
toward Hizb ut-Tahrir, for example, a first offence usually warranted a police
warning and fine, and a subsequent offence a prison sentence from two to five
years (Karagiannis 2010).
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Indeed, despite being an outlawed group, in the southern part of Tajikistan,
some Hizb ut-Tahrir members often did not conceal their membership in the
organization (Karagiannis 2010). Personal experience of one of the authors of
this paper in 2014 while conducting research in Kara Suu, known as the capital
of Hizb ut-Tahrir in Kyrgyzstan, revealed the same. Previously, in August 2001,
Hizb ut-Tahrir members had gone so far as to circulate an open letter to the
president, the Parliament and the judiciary, inviting them to an open discussion
about religious and political issues. And in 2004, the group circulated a petition
for the state sponsorship of Muslim schools and restrictions on the sale of
pornography (Ibid). Here, it appears, Hizb ut-Tahrir members made use of
the state’s less vigorous CT policy and the space left for human rights and
freedom of expression. Additionally, the organization benefited from the dis-
agreement between the authorities over its legal status. In February 2002,
Omurzak Mamayusupov, then chairman of the State Agency for Religious
Affairs, declared that he saw no obstacle to register the party, but in March of
the same year, he stated that “the party’s aim contradicts the constitution of
Kyrgyzstan” and cannot be registered (Karagiannis 2010, p. 45). Kyrgyzstan’s
Human Rights Ombudsman of the time, Tursunbai Bakir Uulu, in turn, called
upon the government not to prosecute the group’s members and even urged for
the legalization of Hizb ut-Tahrir (Karagiannis 2010). Despite Akayev’s ambiva-
lent response to religious extremism, his beliefs in the power of persuasion and
moderation meant that the state’s CT policy did not necessarily come to conflict
with human rights.

Bakiyev Era and Religious Repression (2005–2010)

A major overhaul of Kyrgyzstan’s CT policy came after one of the key historical
events in the country. On March 24, 2005, Akayev was ousted from power via
the peaceful Tulip Revolution and former prime minister and opposition
leader, Kurmanbek Bakiyev, became the new president. Bakiyev’s presidency
heralded a new era in the state’s CT policy, under which Kyrgyzstan expressed
less tolerance toward perceived religious extremism and pursued more repres-
sive methods of CT. Bakiyev’s inclination to cooperate with Kyrgyzstan’s
authoritarian Central Asian neighbors in the security sphere, both bilaterally
and in the framework of regional political and military organizations, led
Kyrgyzstan toward extralegal means in combating terrorism. Among other
things, during this period, Bakiyev’s regime “intensified prosecution of
Islamists and became implicated in the increasing number of human rights
abuses in the name of the fight against terrorism” (Omelicheva 2007b, p. 194).

Bakiyev began his rule with the intensification of cooperation in the security
sphere with Uzbekistan (Omelicheva 2009). One incidence of such coopera-
tion resulted in the death of Rafiq Qori Kamalov, a popular imam from
Kyrgyzstan’s Kara Suu region. Kamalov was known as a sound critic of the
policies adopted against Hizb ut-Tahrir in both Kyrgyzstan and Uzbekistan.
Having been accused of aiding the IMU, Kamalov was shot and killed in
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August 2006, by what is suspected as a joint operation conducted by the
Kyrgyz and Uzbek Special Forces (Saidazimova 2006). Kamalov’s possible
extralegal execution can be seen as an indication of Bakiyev’s disregard for
human rights and went against sound CT practices. With this and other acts,
CT practices under Bakiyev shattered the positive image of respect for human
rights created by Akayev.

In addition to the influence from Uzbekistan, the Kyrgyz authorities
harmonized their antiterrorism legislation with that of the CSTO and the
SCO member states. Several antiterrorism laws came in retrospect of the
CSTO’s CT activities and the SCO’s “Three Evils” doctrine of terrorism,
extremism, and separatism, which SCO members claim “seriously threaten
territorial integrity and security of the Parties as well as their political,
economic and social stability” (HRIC 2012, p. 42). Kyrgyzstan’s reliance
on the Three Evils doctrine has been problematic in light of China’s record
of characterizing the legitimate exercise of religious, ethnic, cultural and
other rights as separatism and extremism, with the persecution of China’s
Uighur ethnic minority being an example of this dilemma. Membership in
the SCO and the CSTO, therefore, stirred Kyrgyzstan towards more of an
autocratic rule, including the violations of human rights when implement-
ing its CT policy (Omelicheva 2009).

Besides the murder of Rafiq Qori Kamalov, the Kyrgyz government’s crack-
down of a protest against the ban on public celebration of an Islamic holiday in
the southern Osh province reflected the way human rights and CT policy came
into conflict under Bakiyev’s rule. On October 1, 2008, several hundred
residents of the small town of Nookat clashed with the police, after the
authorities had banned the public celebration of Eid al-Fitr, a holiday marking
the end of Ramadan, the Islamic month of fast. Following a campaign of
indiscriminate arrests, the authorities prosecuted and convicted—based on
tenuous evidence—32 Nookat residents to lengthy prison sentences, causing
an outcry from both local and international human rights groups (Khamidov
2013). Eventually, the somewhat violent April 2010 revolution put an end to
Bakiyev’s rule and the erosive CT policy the government had pursued during
his presidency (Hiro 2010). Much has changed with the Kyrgyz government’s
conduct vis-a-vis human rights and CT since the 2010 regime change, which
also led to Bakiyev’s fleeing Kyrgyzstan to Belarus.

Atambayev Era and Return to Balanced
Counterterrorism (2011–Present)

In the post-Bakiyev era, Kyrgyzstan’s CT policy has once again been trans-
forming into a more balanced system of addressing religious extremism and
terrorism. It has remained important for the authorities to differentiate
themselves from the Bakiyev regime so as to legitimize their own power.
The government has thus been on the course of rekindling a CT policy
somewhat similar to that of the Akayev administration. Still, a changing
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global political climate means that the Kyrgyz authorities face different
challenges in designing and conducting their CT policy. In addition to
the reality of hundreds of Kyrgyz citizens’ participation in the ongoing
wars in Syria and Iraq, primarily through joining the ranks of ISIS, the
authorities have had to deal with a number of radical religious groups in the
country.

Instead of killing independent imams, banning Islamic holidays, and impri-
soning citizens who protest against such measures, the government of President
Almazbek Atambayev has put more trust in a new multifaceted policy in the
sphere of religion as means of countering religious extremism and preventing
terrorism. Soon after being elected, Atambayev admitted that Kyrgyzstan lacked
a serious and clear state policy in the sphere of religion (Esenamanova 2015). In
November 2014, he signed a decree approving the new Concept of State Policy
in the Sphere of Religion intended for the period of 2014–2020, which addresses
many issues related to religion and its extremist manifestations (Bekmurzaev
2015). For example, it introduces a unified study curriculum and secular subjects
into religious schools, seeks to raise the population’s level of religious knowl-
edge, promises to promote the Central Asian version of the Hanafi school of
Islam, and even includes a list of foreign institutions, which students from
Kyrgyzstan can and cannot study at (Esenamanova 2015).

Though the government appears to have recognized the complex nature
of religious radicalism, there also exist intermittent harassment and forms of
human rights violations, including torture, by the law-enforcement agen-
cies. In a 2014 report, for example, the UN expressed its concerns on
“widespread torture and ill-treatment of children” in closed institutions,
while a Kyrgyz antitorture coalition reported that the law-enforcement
bodies “declined to open criminal investigations into 100 out of 109
registered complaints of torture in the first half of 2014” alone (HRW
2015). Despite remaining serious problems with human rights, we argue
that Kyrgyzstan’s CT policy’s future is the most promising in the region.
Atambayev’s government has left behind murder of clerics and arbitrary
imprisonment of its majority Muslim citizens and has once again attempted
to place human rights as a central components of Kyrgyzstan’s CT policy.

TAJIKISTAN AND COUNTERTERRORISM

Independence, Ideology, and Civil War

Tajikistan’s case as a post-Communist Central Asian state is both tragic and
unique as the country set out on a five-year civil war soon after independence,
a conflict whose warring sides were divided by ideological and regional cleavages.
On the one side stood the government, largely composed of “Neo-Soviets”
(Atkin 2013, p. 373), that is, former Soviet apparatchiks now leading an inde-
pendent state, and their associated brutal militias; and on the other, a loose
coalition of democrats, nationalists, and Islamists (supporters of the Islamic
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Revival Party, IRP), together forming the armed United Tajik Opposition
(UTO), with the largest contingent of its membership and fighters being form
the IRP. The causes of the 1992–1997 civil war included a political vacuum and
economic devastation induced by the dissolution of the USSR and the emer-
gence of regional divides, which among other things, fought over the country’s
resources. The deadly conflict, however, was also over ideology in way of a
“dispute over the role of Islam in state-building” (Omelicheva 2007a), an
ideological conflict between political Islam and postcommunist secularism.

The Islamic Revival Party of Tajikistan was the sole surviving branch of
USSR’s all-union IRP, which was formally registered during Gorbachev’s
perestroika era in the 1980s. In the post-independence era, despite the fact
that the IRP was officially recognized in Tajikistan, the government ensured
that its candidate did not have the chance to win the 1991 presidential vote.
Soon after the start of the civil war, the IRP was officially banned in 1993,
but in 1999, as part of fulfilling one of the key promises of the 1997 Peace
Accord, the IRP was unbanned. However, although the authorities had
promised to incorporate 30% of all government posts with UTO candidates,
given the level of ingrained mistrust and animus of the Islamists by
Tajikistan’s neo-Soviet rulers, that promise was gradually rescinded.

The current IRP leader, Muhiddin Kabiri (now in self-exile in Europe),
had stated at one point that “it is impossible to set up an Islamic state . . .
in Tajikistan in the foreseeable future [and that the IRP’s] ultimate goal is
to create a free, democratic, and secular state.” Pro-government critics,
however, had termed this position as “duplicitous” and “a tactical ploy to
gain power” (Akbarzadeh 2012, p. 124). In the post-civil war era, the
victorious government side invoked the broad label of “terrorist” when
referring to any remaining antigovernment armed groups who had not
agreed with the 1997 Peace Accord (Omelicheva 2007a). And upon once
again banning the IRP in September 2015, Tajikistan through its Supreme
Court labeled the party as a “terrorist organization,” accusing it as having
engineered an armed uprising with the intention of toppling the state,
charges which have been viewed as trumped up by independent observers.

Internal Factors

Although political Islam’s footholds in the region “have been linked to exter-
nal influences,” much of the emergence of any extremism has also been
“stimulated by events within the region” itself, chiefly due to “autocratic
policies of Central Asian governments.” The terrorist events of 9/11 in the
U.S. with links to Afghanistan provided an excuse for regional powers for
“intensified security and [suppression of] a wide range of religious and political
freedoms under the pretense of fighting terrorism,” a modus operandi, which
has been argued can breed “resentment among the Muslims and . . . [contri-
bute] to the emergence of social forces that embrace violence and terrorism”
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(Omelicheva 2013, p. 1). In this process, however, Tajikistan and Kyrgyzstan
lie on diverging poles.

Among other things, there have been a number of mysterious assassinations
and detentions of opposition figures and alleged extremists within and outside
of Tajikistan, which many observers point the finger of responsibility toward
the government (HRW 2016). In 2011, for example, an alleged rebel leader,
Alovuddin “Bedaki” Davlatov and seven of his followers, are said to have been
“detained, tortured, and extrajudicially executed” by Tajikistan’s State
National Security Committee (GKNB) agents, though the government
claimed they had died in a gunbattle. In addition, during a 2012 peaceful
anti-government protest, a regional representative of IRP, Sabzali
Mamadrizoev, is also thought to have been “abducted, tortured, and killed”
by government troops (Freedom House 2015, p. 655). Another example is
that of November 2014 when the leader of the Tajik Youth for Revival of
Tajikistan, Maqsud Ibrohimov, was stabbed in Moscow and, soon after partial
recovery in a Russian hospital, extralegally renditioned to Tajikistan with
suspected help of Russia’s security organs. Ibrohimov was subsequently
detained and likely tortured in Tajikistan, then tried and sentenced to 13
years of prison (Asia Plus 2015). And in March 2015, Umarali Quvvatov, the
leader of Group 24, a loose nonviolent opposition group in exile, was shot to
death in Istanbul in what is highly suspected as having been a government plot.

Unlike Kyrgyzstan where, despite remaining flaws, two regime changes
since 2005 have contributed to a certain degree of democratization and plur-
alism in the country, Tajikistan’s political system has continued to narrow
among President Emomali Rahmon’s ethnoregional Kulobi clan characterized
by patron-client rentierism and repression. Among the tools of dealing with
opposing voices and forces have been routine “harassment and police brutal-
ity” with the dual purpose of ensuring a halt to popular protests (which in the
immediate post-independence era had gradually transformed into a bloody civil
war), and “to make it easier to extort money from civilians (it is better to pay
than be beaten at the police station).” In addition, the government’s financial
impoverishment and moral ineptitude has allowed for corruption to “lie in the
heart of the security sector” (Matveeva 2004, p. 135). In 2015, Transparency
International ranked Tajikistan at 136th place out of 165 countries measured
on the Corruption Perception Index, while Kyrgyzstan was placed at the
somewhat less corrupt rank of 123rd (Transparency International 2015).

External Factors of Potential Terror

Aside from religious extremism, Tajikistan’s problem with potential terror-
ism has been linked with its drug trade as both the IMU and the Taliban
are known to be traffickers of Afghan heroin, a significant portion of which
passes through Tajik territory on its onward northern journey. And aside
from the drug trade, despite no direct attacks so far by the IMU, Taliban,
or ISIS, the government “feels threatened by the potential of a resurgence
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of violent radical Islamic groups” (Gorenberg 2014, p. 21). Despite the
state’s hyping of such threats for utilitarian purposes, the core argument of
an extremism threat, including an Afghan spillover, for Tajikistan and the
region is nonetheless real. This fact was driven home in summer 2015,
when the Taliban temporarily took over the capital of Afghanistan’s
Kunduz, a district bordering Tajikistan. One report also states that if a
“significant portion” of an estimated 2,000 “radicalized” Central Asians
currently fighting alongside ISIS—many having been recruited while work-
ing as economic migrants in Russia—were to return to their countries of
origin in Central Asia, “they risk challenging security and stability”
throughout the region (ICG 2015, p. 1). To counter such threats, though
currently not patrolling Tajikistan’s borders, Russia does have its largest
military contingent outside of its territory, the 201st Motor Rifle Division,
based in Tajikistan, with up to 9,000 soldiers ready for activation and
repelling of agitators, including countering incursions of potential terrorists
from Afghanistan. Toward this end, Russia’s Federal Security Service
(Federalnaya Sluzhba Bezopasnosti, FSB) provides advice and technical
assistance to the Tajik government and its border guards (Pannier 2015).

Geopolitics and Counterterrorism Assistance

Immediately after 9/11, “Central Asia became a strategic access point” for the
US-led ‘global war on terror’ (Foust 2012, p. 48). Since then, Tajikistan’s
proximity and long border with Afghanistan has induced substantial foreign aid
for repelling both drugs and potential terrorists from its southern borders.
Among the chief donors to Tajikistan has been the US, which in recent years
has been increasing its CT assistance to the region. For 2016–2017, the majority
of the US$50 million of CT funds allocated by the US for Central Asia were
earmarked for Tajikistan with the declared intention of “securing [the border]
with Afghanistan to interdict illicit movement of people, narcotics, and weapons”
(Kucera 2016). The increase in CT assistance has come at a time when the Tajik
government has intensified its persecution of nearly all existing organized and
generally peaceful opposition groups, with the anvil largely coming down on the
now banned IRP, and its falsely accused and imprisoned leadership.

Despite presumed goodwill in promoting CT activities by such interna-
tional entities as the OSCE, which in 2011 established a Counter Terrorism
and Police Issues Adviser Unit in Tajikistan with the broad objective of
helping “all law enforcement agencies to better combat the complex phe-
nomenon of organized crime, drug trafficking and terrorism,” the reality of
Tajikistan’s state structures has been one of “a complex interaction between
the state and criminality,” what directly undermines and resists “interna-
tional efforts to improve the law enforcement” (Lewis 2011, p. 113). On
criticizing the US training of hundreds of security (GKNB) and counter-
narcotics personnel, entities known for their brutality and corruption, one
source writes: “In no other country of the world, except perhaps
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contemporary Afghanistan, can such a superimposition between drug traf-
fickers and government officials be found” (Kucera 2013). Indeed,
Tajikistan’s authoritarian government has not shown a political will to
reform its security structures, characterized with corruption, repression,
torture, and lack of standard access to detainees by lawyers, human rights
activists, or even the International Committee of the Red Cross. Under
such conditions, security including CT assistance may work to merely
“legitimize an authoritarian political system” with little to no positive
impact on security structures (Lewis 2011, p. 114).

CONCLUSIONS

By comparing the two cases of Kyrgyzstan and Tajikistan on their individual
state CT behavior, this chapter took the “most-similar-systems design”
approach, whereby two highly alike cases were selected with their common
characteristics taken as constants or control variables that can be eliminated “as
explanations for the variation” observed. The control variables for both
Kyrgyzstan and Tajikistan in this comparison are: being post-communist and
post-Soviet, located in Central Asia, nearly the same size territory,2 relatively
poor as compared to rest of the post-communist world with near-similar per
capita GDPs, highly reliant on remittances from labor migrants as source of
sustenance,3 and with populations which are heavily pro-Russia.4 The key
variables, in turn, which can explain the contrasting CT behavior of the two
cases of Kyrgyzstan and Tajikistan, we argue, are political culture, temporal
exposure to (or history of) Islam, and geopolitics (in way of proximity to
Afghanistan). If there are both “normative” and “utilitarian” factors which
affect the scope and levels of brutality (or lack thereof) of states in their choice
of CT methods (Omelicheva 2007b, p. 189), we concur that “normative” or
tendency toward alignment with international human rights norms has been
the choice of Kyrgyzstan, while “utilitarian” or tendency toward material and
political benefits has been the preference of Tajikistan.

But what are the practical implications for Central Asia of this difference in
CT behavior? As argued by Mariya Omelicheva, rational choice theory can be
used to demonstrate that though “state repression may have an immediate
deterrent effect” against dissent, including forms of political Islam, “in the long
run, it will generate a lagged stimulus,” inducing potentially violent behavior
on part of those targeted. Such a process, in turn, may eventually radicalize
those initially nonviolent religious groups in Central Asia, such as Hizb ut-
Tahrir and even moderate Muslims, such as Tajikistan’s banned IRP, who may
be encouraged to practice their faith and politics outside of the confines set by
the region’s governments (Omelicheva 2007a). This argument is all the more
critical given the dangerous and relatively new emergence of ISIS-sympathized
Islamists in the region and the highly unstable scenario in neighboring
Afghanistan. The challenge for Central Asian governments, local activists,
and the international community is thus to determine the best means to entice
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the adoption and uptake of human rights and security norms capable of
concurrently mitigating terrorist threats and upholding individual and group
rights of Central Asians.

NOTES

1. The five post-Soviet states of Central Asia are Kazakhstan, Kyrgyzstan, Tajikistan,
Turkmenistan, and Uzbekistan.

2. According to the Economist Intelligence Unit (EIU), Tajikistan has a population
of 7.5 million (end-2009) and land mass of 143,100 km2 (approximately the size
of Nepal or Bangladesh or the US state of Iowa); Kyrgyzstan has a population of
5.5 million (end-2010) with land mass of 198,500 km2 (nearly the size of Senegal
or the US state of South Dakota).

3. Over a million Tajikistanis and around 800,000 Kyrgyzstanis, about 15% of
their respective populations, live and work in Russia and, to a lesser extent,
Kazakhstan (Foroughi 2012; Tursunov 2013). The share of female migrant
workers for each country is 15% for Tajikistan (EurasiaNet 2012) and between
40% and 50% of the total for Kyrgyzstan—the highest among Central Asian
republics (Botoeva 2012). According to the Central Bank of Russia, during
2011, Kyrgyz migrants sent remittances worth US$894 million back to their
families in Kyrgyzstan (Sultanov and Karimov 2012). And according to the
World Bank, Tajikistan’s remittances inflow surpassed US$3 billion in 2011
(Foroughi 2012). Tajikistan ranks number one in the world in inflow of remit-
tances as percentage of gross domestic product (GDP). In 2010, remittance
inflows to Tajikistan and Kyrgyzstan were equivalent to 31% and 21% of their
respective GDPs (Mohapatra et al. 2011).

4. In a cross-national survey when members of the public were asked: “Do you
approve or disapprove of the job performance of the leadership of Russia?” the
top answers of those choosing “approve” were: Tajikistan (94%), Kyrgyzstan
and Mali (84%), Uzbekistan (81%), and Armenia (75%) (Gallup 2013). And in
a June 2014 phone survey of over 1,000 individuals surveyed per country,
90% of respondents in Kyrgyzstan and 85% in Tajikistan expressed “great
deal” or “fair amount” of confidence in the Russian president, Vladimir
Putin (Trilling 2014).
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CHAPTER 26

India’s Counterterrorism Policy: Tackling
Terrorism Within State Boundaries

Arundhati Bhattacharyya

INTRODUCTION

Terrorism is affecting every part of the world. The threat of terrorist activity is a
major national security risk for all States. The fight against terrorism has gone to
a higher standard at the global level after the 9/11 terror strikes. The United
Nations Security Council used its powers under Chapter VII of the United
Nations Charter and adopted Resolution 1373 on September 28, 2001. This
Resolution has mandated the United Nations’ Member States to adopt specific
measures to combat terrorism (Kaponyi 2007). Terrorism may be driven by
religious, sociological, psychological, political, nationalistic, or separatist con-
cerns. It is not a single causally coherent phenomenon (Tilly 2004). Terrorists
always feel that they have done the right thing. They always justify themselves.
They have a polarized way of thinking where they distance themselves from
others (O’ Connor 2014). Their actions may vary from sudden and intermittent
attacks to well-planned, well-organized, and well-networked terrorist actions.
Such actions may have strong impact which may create ripples in the corridors of
power of the State actors and elsewhere. For example, the terrorists had kept the
commercial capital of India, Mumbai, under siege for days together or the 9/11
attacks which have transformed the path of the foreign policy of United States
and the overall international relations in other parts of the globe.

Global Terrorism Database (GTD) maintained by the University of
Maryland, United States reveal that terrorist incidents have increased almost
five times since 2000. The Global Terrorism Index Report 2014 states that
countries with higher levels of terrorism have some common factors. They
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have greater social hostilities within the groups, weak political legitimacy,
presence of state-sponsored violence, and other forms of violence. The
Global Terrorism Index report has highlighted that 13 countries are at
risk of a substantial increase in terrorism. Bangladesh, Myanmar, and
Sri Lanka are among these potentially risky countries. Pakistan is one of
the five countries which face 82 percent of all deaths from terrorist attacks.
These countries are potential sources of terrorism for India as their terri-
tories are being used by the terrorist groups for organizing them. According
to the Global Terrorism Index 2014, it has been found that since the 1960s
two strategies which have been successful in around 80 percent cases
for tackling terrorist groups have been policing or initiation of a political
process. In only 7 percent of the cases terrorist groups were eliminated by
military engagement.1

A terrorist apparently enjoys the powerful position vis-à-vis the powerless
victims. Strong indoctrination and internalization goes into the training to kill
people. Inclusive society with multi-cultural strands can be an answer.
Protection and recognition of minorities is not a weakness, but the strength
of any polity. History has divulged time and again that inclusive polity and
society though may face minor hurdles, but can consolidate by the inherent
strength, in the long run.

This chapter tries to sketch the bird’s-eye view of terrorism in India since
independence, with focus on Jammu and Kashmir, Punjab, the Northeast, the
Leftist Radicals; the role of the Indian State in tackling the unidentified enemy in
the form of terrorists and the path which may lead to a peaceful and terror-free
world. It concludes with the message that the diversity of the country can be the
point of enrichment or an Achilles heel for the nation. The aim of the paper is to
provide an overall picture of terrorism faced by the country and CT tactics of the
Indian State. It will create greater awareness about the menace of terrorism and
the means by which the world’s largest democracy has survived terrorism.

INDIA’S LONG HISTORY OF TERRORISM

India is a country which is facing both cross-border terrorism and terrorist activities
within the borders. Internally, India has faced troubles from different parts since
partition. Independence of India from British rule came through the bitter experi-
ence of partition. Partition had strengthened the fault line of Hindu–Muslim
relations in Indian society and politics, according to many. Violence associated
with partition increased the mistrust among the communities. The hostile and
antagonistic relation has influenced the future relation (Brass 2003). The country
has seen its temple of Indian democracy, the Parliament, being attacked. Erstwhile
PrimeMinisters of India, Indira Gandhi and Rajiv Gandhi, have been assassinated.
Every year, many Indian citizens become victims of terror. The terrorist attack on
Mumbai killed many innocent lives.

India is a country of ethnic diversity, where the State supports the
diversity in language, culture, race etc. The population of India of more
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than 1.2 billion is not homogeneous. The differences in socio-economic and
cultural identity have led to alienation, feeling of exploitation among some
sections of the Indian society. The widespread corruption among the poli-
tical, administrative, and economic elite has also pushed the disadvantaged
section to take up arms.

Some of the terror outfits engaged in anti-India activities are Lashkar-e-
Taiba, Jaish-e-Muhammad, Harkat-ul-Mujahadeen, Communist Party of India
(Maoist), Harakat-ul-Jihadi-Islami, and United Liberation Front of Assam. The
intelligence, military, and police organizations contribute to counterterrorism
(CT) efforts. The Research and Analysis Wing (R&AW) and the Intelligence
Bureau (IB) have important roles in collecting intelligence against the terrorist
activities. State-run police forces, special security forces, Central Reserve Police
Force (CRPF) perform their role in arresting terrorism. The Indian armed forces
have been fighting against active terrorist networks in different parts of the
country. The three wings of the military—army, navy, and the air force—are
always ready to counter terrorism. There have been complaints that India goes
on for knee-jerk response and does not have clear response to terrorism (Kaplan
and Bajoria 2007). Some legal steps taken by the Indian government to CT are
mentioned below. The National Security Act 1980 empowers the Union
Government or the State Governments to detain a person to prevent him from
acting in any manner prejudicial to the defence of India, the relations of India
with foreign powers, or the security of India, or with respect to any foreigner
with a view to regulating his continued presence in India.

The Terrorist and Disruptive Activiities (Prevention) Act, 1987 (TADA) has
created two new offences, namely, “terrorist act” and “disruptive activities.” It
has also established a system of special courts. It placed restrictions on the grant
of bail by stipulating that unless the Court recorded the existence of “reasonable
grounds for believing” that the accused was “not guilty,” bail should not be
given. TADA has provided increased powers to the police for detention. TADA
1987 has strengthened the mechanism provided by the law in 1985. There was
opposition to TADA due to misuse in some instances. TADA lapsed in 1995.

The hijacking of the Indian Airlines flight IC-814 to Kandahar took place in
1999 and the need for a strong law to counter terrorism was felt by the country.
Prevention of Terrorism Act (POTA), 2002, came into effect on order to face
CT and internal disturbances created by insurgent groups. The definition of
terrorism was widened which stated the offence of terrorist act required, as the
first and foremost ingredient, the “intent to threaten the unity, integrity, security
or sovereignty of India or to strike terror in the people.” Raising funds with the
purpose of terrorism was included in the definition of terrorism.

Misuse or arbitrary use of certain provisions by the State Governments
led the Supreme Court to support the Constitutional validity of the law but,
added some restrictions on the arbitrary use of certain powers. The Act
had failed to achieve its purpose and it was repealed through the POTA,
2004. To counter terrorism, some additional provisions were provided
to Unlawful Activities (Prevention) Act, 1967. So, the amended version
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culminated into the Unlawful Activities (Prevention) Amendment Act,
2004. It supports seizure and forfeiture of property, enhanced punishments
and listing of terrorist organizations, it does not provide for special courts
or enhanced powers of investigation and provisions regarding confessions
made before police officers (Combatting Terrorism: Protecting by
Righteousness 2008).

According to the global changes in the definition of hijacking, the Union
Cabinet gave its approval for the introduction of a comprehensive Anti-
Hijacking Bill in December, 2014. It will enable India to register a case against
hijackers if any Indian is in a hijacked aircraft anywhere in the world.
The current law, the Anti-Hijacking Act, 1982, was last amended in 1994.
The amendment also makes the punishment for hijacking much more rigor-
ous. It lays down that the crime will attract the death penalty where it results
in the death of a hostage or security personnel (Chatterjee 2015).

Armed Forces Special Powers Act (AFSPA) grants the army, central
police forces, and state police personnel in “disturbed areas” “certain special
powers.” These include the right to shoot to kill, to raid houses, and
destroy any property that is “likely” to be used by insurgents, and “to arrest
without warrant” even on “reasonable suspicion” a person who has com-
mitted or even “about to commit a cognizable offence.” It also provides
immunity from prosecution. The Act provides the armed forces with an
enabling environment to carry out their duties without fear of being pro-
secuted for their actions (Das 2013). This Act is in effect in Jammu and
Kashmir and several states of Northeast. The aim of the Act is to restore
peace in the “disturbed areas.” This is a controversial legislation which has
been opposed in different parts of India. AFSPA can be clubbed with the
Unlawful Activities Prevention Act (UAPA), a civil law, so that the Army
can function (Ramachandran 2015). Unlawful Activities (Prevention)
Amendment Act, 2004 etc. (Rao 2015).

Some states have enacted laws authorizing preventive detention. The legisla-
tive power to enact law of preventive detention is divided between the Union and
the States (Basu 2001). Several states have enacted laws in the past to arrest
terrorist activities which prevent the right to cause destruction by the terrorists.
Some of them are Madras Suppression of Disturbances Act, 1948; Bihar
Maintenance of Public Order Act, 1949; The Assam Maintenance of Public
Order (Autonomous District) Act, 1952; The Assam Disturbed Areas Act,
1955; The Nagaland Security Regulation Act, 1962; Uttar Pradesh Control of
Goondas Act, 1970; West Bengal Maintenance of Public Order Act, 1972;
Jammu and Kashmir Public Safety Act, 1978; Assam Preventive Detention Act,
1980; Punjab Disturbed Areas Act, 1983; Chandigarh Disturbed Areas Act,
1983; Gujarat Prevention of Anti-Social Activities Act, 1985; Uttar Pradesh
Gangsters and Anti-Social Activities (Prevention) Act, 1986; Jammu and
Kashmir Disturbed Areas Act, 1990; Maharashtra Control of Organised Crime
Act, 1999; Karnataka Control of Organised Crime Act, 2000; Andhra Pradesh
Control of Organised Crime Act, 2001, and Chhattisgarh Special Public Security
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Act, 2005, are some legislative measures which have strengthened the hands of
the police (Manoharan 2009). These laws have encroached on the human rights
of many.

There have been criticisms regarding the misuse of such hard laws. The
Malimath Committee had recommended that a comprehensive and inclusive
definition of terrorist acts, disruptive activities and organised crimes be provided
in the Indian Penal Code, 1860 so that there is no legal vacuum in dealing with
terrorists, under-world criminals and their activities after special laws are per-
mitted to lapse as in the case of Terrorist and Disruptive Activities (Prevention)
Act, 1987, at times, draconian laws can trigger more violence. Misapplication of
laws by the State machineries in the form of torture of detainees or enforced
disappearances can be detrimental for the State to effectively combat terrorism in
the long run. The rule of law is not followed and the perpetrator goes beyond
the limits of law (Sharma 2009).

Many have accused that India is a soft State where the incident of the
hijacking of IC814 made it more evident. Other than this, India has been
called a soft state as in many cases it failed to implement its own laws, or uphold
the writ of its own constitution. But, while implementing hard laws by the
security agencies, precautions need to be assured, so that the vulnerable and
marginalized local are not further marginalized. The State agencies have to
walk tight-rope in protecting the locals and in cleansing the area from the
clutches of the terrorists.

It has been held that India has relied more on military option to counter
terrorists. The military approach, relied on by India involved employment of
security forces, extensive use of legal provisions like CT laws, and emergency
provisions to strengthen the hands of the security forces. India has been facing
internal threats in four forms—rebellion in Punjab, militancy in Jammu and
Kashmir, insurgency in the northeast of the country, and left wing extremism in
its central part (Manoharan 2009). India has been successful in rooting out
terrorism from the lands of Punjab. But, in other areas, India is still facing
troubles.

India shares a number of international borders, with Pakistan, Nepal,
Bhutan, Myanmar, and Bangladesh. The geo-political situation is such that
the border areas are susceptible and vulnerable places for illegal activities.
Funding of terrorist activities often emerge from anti-social activities, like
drug trafficking, human trafficking etc. India is a country which is facing acts
of terrorism since a long time. Nowadays, the nomenclature of retail or free-
lance terrorism has come into being. They cannot be identified easily. They can
easily transmit information through their networks and through information
technology. There are instances coming up where young men get self-radica-
lized on the wrong perception of persecution of people based on religion. They
are not happy with the ways of the world. Technology has become a weapon in
the hands of the terrorists, according to the security officials. Facebook, cyber-
chats are being utilized to recruit new terror agents. The police are finding it
difficult to crack codes of communication. Monitoring cyberspace is a grave
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task for the security. The intelligence agencies may make use of authorities
from the community who denounce ruthless killing of people and provide
proper interpretation of religious scriptures (Tripathi and Rajesh 2015).

The role of the lone-wolf phenomenon in spreading terrorism is becoming
impactful. The impact of Islamic State of Iraq and Syria on lone-wolf phenom-
enon is making Indian government concerned. There have been instances
when the intelligence agencies have become alert about educated youth getting
radicalized through the internet in some states including Telangana,
Maharashtra, Karnataka, and Rajasthan. They have asked police forces to take
extra measures to secure embassies, consulates, and foreign nationals, especially
that of the United States, Australia, Canada, and other European countries.
The target list includes metropolitan cities like Delhi, Mumbai, Kolkata,
Hyderabad, Bangalore, and Chennai.

JAMMU AND KASHMIR

The area of Jammu and Kashmir has remained a place of discord for the Indian
government.

In the past, in 1952, an agreement was signed between the governments of
India and Kashmir after extended conversations between the leaders. A special
position was provided to the State of Jammu and Kashmir in the Indian Union.
This agreement was approved by the Indian Parliament in August. The State of
Jammu and Kashmir has a separate Constitution, unlike other states in India.
However, several unsolved puzzles in the Kashmir conundrum have yet to be
solved (Palmer 1953). Kashmir has been the biggest dispute which brought
India and Pakistan to war several times and skirmishes continues along the
border. The relations between the two countries remain stormy (State of
Vulnerability 2012).

The Indian government states that militant groups operate in the valley that
has support networks in Pakistan. Infiltration has taken place from time to time.
There have been accusations that disrupting forces have given up their lives
fighting Indian troops in Kashmir in 2007 (Swami 2015). Many a times, the
militants with support from external agencies have used the land of the neigh-
boring countries in order to train the new recruits into terror outfits. Kashmir has
seen a lot of bloodshed since independence in 1947. Feelings of alienation and
betrayal have emerged in the minds of many in the valley. However, even after
years of militancy in the area, locals are liberal and tolerant (Engineer 1995).

The Indian government utilizes Cordon and Search Operations (CASO),
night curfews and the AFSPA to counter terrorists in the area (Kumar 2010).
There have been demands from different quarters regarding withdrawal of
AFPSA. The political space has not been properly utilized in order to provide
a peaceful solution to the people of valley. However, since 2002 Assembly
election, aggressive form of electioneering is a reflection of the changed poli-
tical scenario in the valley where mainstream politics seems to have reclaimed
some space (Chowdhury 2008).
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Bonds between Kashmiri Pandits and Kashmiri Muslims need to be strength-
ened. They have remained united even during the testing times of Muslim and
Mughal rule. Ethnic cleansing of Kashmiri Pandits and mass migration from the
valley took place in the past. The multi-layered conflicts in Jammu and Kashmir
need multi-level dispute settlement mechanisms. Every now and then, there is
news regarding border skirmishes and militant attacks, where innocent lives are
sacrificed. Counterterrorist operations by the army, paramilitary forces and the
police need to have human face. The real challenge is to persuade the locals that
the government-machinery is working to help them lead a peaceful life. Even a
single event of inhuman torture committed by the forces will deepen the
cleavages of mistrust, which may become irreversible (Kumar 2010). However,
there are constant militant attacks. Suicide attacks on November 2, 2014, on the
other side of the border in Wagah forced the security agency to increase the vigil
and security cover as preventive mechanism. The Indian Border Security Force
(BSF) has increased its vigil (Chauhan 2014). Recently, in March 2015, armed
militants clothed in Indian Army uniforms opened fire on a police station near
the Pakistani border, resulting in death of Indian security personnel. There has
been constant debate regarding the implementation of the AFSPA and attacks
on the security personnel provide the justification to continue with the Act
(Kumar 2015). The terror attack in Mumbai in November 2008 forced
the Indian government to become cautious and have started monitoring,
censoring, and controlling the communication sector. The Indian Parliament
passed amendments to the Information Technology Act (ITA) in 2008, which
amounted to expanding the state’s censorship and monitoring capabilities.
In 2011, some regulations were adopted which amounted to increase in
surveillance in cyber-cafes and social media applications. Jammu and
Kashmir Special Powers (Press) Bill in the legislative assembly provided press
censorship of print and electronic media. It also censors or bans mobile
messaging services, mobile connectivity, as desired by the government
(Chitralekha 2014).

NORTHEAST INDIA

Another area which is a matter of concern for the security machinery of
India are the northeastern states of India. Arunachal Pradesh, Assam,
Manipur, Meghalaya, Mizoram, Nagaland, Sikkim, and Tripura are the
states in the Northeast India. This area is isolated from the rest of the
territory except through the Siliguri corridor. It is a sensitive area where
the tribal population inhabits and which shares international borders. It is
very close to China, Myanmar, Bangladesh, and Bhutan. The Constitution
of India has provided several provisions to protect the interests of the tribal
population that inhabits the northeast and other parts of India. There are
various provisions of reservation in educational facilities, government jobs,
scholarships, grants, special packages, autonomy etc. which support the
identity of the population in the area.
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The northeast population has unique and distinct socio-economic tradi-
tions and mores, very different from other parts of the country. Their
distinct culture and way of life is protected by the legal system. The
re-organization of Assam and the border region took place in stages. It
led to the formation of new tribal states. Nagaland and Meghalaya were
formed as states in 1963 and 1972, respectively. Arunachal Pradesh initi-
ally became a Union Territory, which later attained statehood in 1972.
Mizoram became a state in 1987, which initially was a Union Territory
since 1971.

In the last few years, there have been consistent attacks on the people
from northeast, in other parts of India. Earlier, in some parts of the north-
east, ethnic cleansing took place, where it was made clear that “sons of the
soil” only have the right to opportunities in the area. There is this fear and
insecurity in the minds of the tribal population that people from the plain
lands will overpower them. In the post-independence era, some states in the
northeast have seen violence against people from other states who were
residing there. All of them were seen as outsiders and were forced to leave
for other parts of the country. The feeling of “insider” and “outsider” has
created havoc and strained the relations among citizens of India. The
sentiments of the northeastern people have been utilized by terrorist groups
in order to satisfy their own selfish needs.

Secessionist movements were present in the northeastern region since inde-
pendence. AngamiZapuPhizu, the famous Naga leader had demanded that
the Nagas should be independent from the Indian State. Nagaland started
off the violent struggle supporting secessionist movement, followed by
Manipur, Mizoram, and in other parts of Northeastern region. National
Socialist Council of Nagaland (Isak and Muivah) had been spearheading
the secessionist movement in Nagaland (Kotwal 2000). The Mizo
National Front declared independence in 1966. The United Liberation
Front of Assam demanded a separate sovereign state of Assam since 1979.
In the 1990s National Democratic Front of Bodoland demanded a sepa-
rate Bodoland (Nath and Nath 2004). Several insurgent groups were using
Bhutan as the base for their operations. Members of the National
Democratic Front of Bodoland, Liberation Front of Assam and the
Kamatapur Liberation Organization and other such organizations had
been flushed out by the Royal Bhutan Army in 2003 after long diplomatic
negotiations with India.

Moreover, some inhuman treatment by the State forces has further alienated
the locals against the Indian government and the local grievances which were
already there. Factions of militant groups in the northeastern part of India have
attacked innocent people many times in order to send messages to the govern-
ment. Peace talks have been initiated a number of times. But, still, the law and
order situation is such in some interior areas where the militants run parallel set
of government with the support from external agencies. Regular CT raids
recover arms (Kumar 2014).
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LEFTIST RADICALS

The erstwhile Prime Minister has gone on record to recognize that Maoist
violence constitutes the single biggest threat to the country’s security, even
ahead of cross-border terrorism (Bhushan 2012). Operation Green Hunt was
launched by the Indian government, a counter-offensive was designed
to sweep out the insurgents (Chopra 2010). The areas infested with Left
radicals are mostly tribal areas. These areas are mineral-rich areas, which is
the backbone of India’s heavy industries. But, they are inhabited by the
marginalized sections of society who are sandwiched between the spiraling
violence of the government machinery and the Naxal organizations (Bhushan
2012). The total number of deaths due to violence in the states infected
by left-wing extremism has gone down from 1005 in 2010 to 309 in 2014
(Government of India, Ministry of Home Affairs 2015). Table 26.1 provides the
picture of affected areas of India which are under the influence of left-wing
extremism.

The sudden attacks by the Naxalites on the forces, recently, have been to
take revenge for setting up a police post in the area. This police post arrested
the spread of influence of the Naxalites in hundreds of villages. The Naxalites
have followed the policy of offense in order to defend their activities. A large
number of Naxal cadres had surrendered and in order to boost the morale of
the remaining cadre, there was a rise in the offensive tactics of the Naxals.
In order to challenge the Naxal attacks, the State Government has increased
the mass contact program to reach the villagers affected by Naxal operations.
The Chattisgarh government has inaugurated the LokSurajAbhiyan to
increase the positive message towards the locals. According to a commander
in operation in Naxal-infested area, behaving well with the villagers and
sending positive signals to the rebels help in improving the field situation
(Drolia and John 2015).

There is a need to take on guerillas like guerillas. The complacency of
the counter-Naxal forces pushes them to a backseat. A lull in the attacks signals
to the point that the Naxals are going for a tactical change. The forces need to
constantly re-work their strategies and master the terrain. Knowledge of
the local language and dialect can make a difference in the success rate of the

Table 26.1 Naxalites Spreading Fear

Year Affected Districts Naxal Influence

2014 76 106
2012 95 141
2009 112 195
2007 115 194
2005 69 165

Source: Four Naxal attacks in 72 hours: The Inside Story. The
Times of India, April 22, 2015, 10.
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commandos. Imposing constant pressure on the Naxals is one of the strategies
to combat them. Simultaneous development work in the form of building
of roads, hospitals, schools, bridges etc. at war footing can arrest Maoist
propaganda against the State mechanisms (Jain 2015).

The areas affected by Left-wing terrorism lack connectivity and proper out-
reach by the government functionaries. One all-India Service officer who had
served the area stated that the extremists generally do not harm officials who are
seen as working for the people. He interacted with surrendered Naxalites and
understood that the good image of government officers among the people protect
them from attacks. When development projects, like irrigation facilities, sanitation,
health infrastructure, banking facilities etc. are taken up diligently by the officers,
they easily build good relation with the people. Then, the local people act as
protective shield for the government servants against attacks. The district admin-
istration also needs to be pro-active in reaching the people by delivering services to
them. The people-to-people contact can be a strong deterrent towards spread of
Left-extremism. There are two components—hard and soft—which can solve
several problems. Hard components include building roads, schools, hospitals
etc. which can be built as the government has good funding for such areas. The
soft component includes managing human resources. This is becoming a problem
area as even after extra allowance, government employees, doctors are not ready to
work in these areas, due to lack of security (Kumar 2012).

Terrorism cannot be justified at any cost. The causes behind acts of terrorism
cannot justify acts of violence committed on innocent lives. India is a country
which has played an important role in spreading nonviolence. India has seen a lot
of violence during its freedom struggle and partition days. Mahatma Gandhi, the
Father of the nation has always felt that peaceful tactics are always better than
violent ones, as repercussions of violence triggers greater violence. The primary
aim of terrorists is to strike terror in the minds of people. They use tactics of
targeting influential elite people, like industrialists, politicians etc. But, recently,
terrorists have focused on soft targets like ordinary people, like children, patients
in hospitals, daily commuters in trains. Their purpose is to create panic. The
media spreads horrific stories and pictures of terrorist activities in seconds
throughout the world. In a way they help in creating and spreading the fear in
the human minds, which is also the aim of the terrorists.

PUNJAB

India has been successful in removing the internal disturbances occurring in
Punjab, a state in northern part of India. Punjab is a peaceful land today.
Punjab is inhabited by the Sikhs, who have a majority in this state. The dark
days of Khalistan movement was in the 1970s and 1980s. It has been alleged
that Khalistan movement was the result of cross-border support to form a
separate state (“The Ghosts” 2012).

In June 1984, the Indian military entered the Golden Temple of
Amritsar to flush out the armed militants. The leader of the movement
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was J.S. Bhindranwale. This military move was called “Operation Blue Star.”
“Operation Blue Star” caused a lot of agitation among the Sikhs. Many
observe that this action led to the assassination of Prime Minister Indira
Gandhi on October 31, 1984, by her own Sikh security guards. The death
of Indira Gandhi led to massive anti-Sikh riots (Ghosh 2013). The security
forces were successful under the leadership of Mr K.P.S. Gill. Gill followed a
two-way strategy—first was to organize, train, and equip the police force into
a cohesive fighting unit and the second was to develop a cooperative com-
mand of the various agencies of the security forces working in Punjab. Gill
focused on the improving of the working condition of the police force and
modernized them. Additional recruitment of home guards and special police
officers were done. The Army and the para-military forces provided additional
fire-power to the Punjab police to counter the terrorists. Proper coordination
of Punjab police, CRPF, BSF, and the Indian Army provided good results in
the fight against terrorists in Punjab. Joint interrogation teams were formed so
that gaps do not remain in the activities of the security forces. A special cell to
assess operational skills of the terrorists was formed. They kept liaison with
research laboratories so that indigenous and low-cost technologies could be
availed by the police (Mathur 2011).

During the days of terrorism in Punjab, there were two trends of opinion
among the political parties. One group condemned terrorism and fought
against it, but they never spoke about police repression as according to them
this would weaken the position of the State in the fight against terrorism. This
alienated the people from such political parties. On the other hand, another
group only focuses on the repressive acts of the police, but did not do anything
to curtail it (Dogra 1989). The Air India plane Flight 182 (Kanishka) crashed
on June 23, 1985, off the coast of Ireland, killing 329 people. Investigations by
the Royal Canadian Mounted Police believed that the plotters wanted to
destroy the planes in order to send a strong message to the Indian government
a year after Operation Bluestar—the Army action in the Golden Temple at
Amritsar in June 1984 (Correia 2000). Regarding the case of Punjab, India was
successful in countering the terrorists and terrorism.

THE ROLE OF THE INDIAN STATE
In many cases, the State prepares for an unidentified enemy, as new
terrorist groups are emerging with different sets of agenda. The State has
to be ready to pre-empt their attacks. As terrorism is an evolving phenom-
enon with the modus operandi changing, the Indian State also needs to
update its counterterrorist methods. Pre-emptive measures are really the
need of the day. Success in CT tactics need an equally productive, trained,
and sensitized criminal justice system and police machinery. Capacity build-
ing to CT has been initiated in Sardar Vallabhbhai Patel National Police
Academy, Hyderabad, which collaborated with United Nations Office on
Drugs and Crime to conduct a workshop for judiciary, prosecution, and
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law enforcement officers. The workshop presents an overview of the uni-
versal legal framework against terrorism. It lays out the various United
Nations Security Council resolutions and the 19 instruments on counter-
terrorism, of which India has already ratified 14. It discusses the Indian
legislative framework against terrorism including the repealed TADA,
POTA, as well as the Unlawful Activities (Prevention) Act, international
legislative framework on extradition, mutual legal assistance in criminal
matters and financing of terrorism, the findings of a UNODC study on
the size of the Afghan opiate trade economy and potential linkages with
terror financing and the use of the internet for terrorist purposes (“India
Building” 2014).

National Security Guards (NSG) was formed in 1985 as an elite anti-
terrorist force, and to protect leading public figures (Telford 2001). The
National Security Council (NSC) is another agency which coordinates
security affairs with the assistance of the National Security Advisory Board
(NSAB). A newly formed Defence Intelligence Agency coordinates intelli-
gence inputs from the Army, Navy, and the Air force. It interacts with all
the important ministries dealing with national security, the IB on domestic
intelligence, and with the R&AW, India’s external intelligence agency.2 The
National Intelligence Grid (NATGRID), an attached office of the Ministry
of Home Affairs, has been conceived to develop a cutting edge framework
to enhance India’s counter-terror capabilities. NATGRID had empanelled
NISG in 2011 where NISG had provided external consultants to work on
this project.

National Investigation Agency (NIA) was created after the November
2008 Mumbai terror attacks. It is a federal agency approved by the Indian
Government to combat terror in India. It is empowered to deal with terror-
related crimes across states without special permission from the states. It was
the outcome for the need for a central agency to combat terrorism.3

Counter Insurgency and Anti-Terrorist (CIAT) Schools have been estab-
lished in the states of Assam, Bihar, Chhattisgarh, Jharkhand and Orissa.
One each CIAT Schools are allocated to West Bengal, Tripura, Nagaland,
and Manipur. In these schools 75,000 police personnel are likely to get
trained for combating terrorism/Naxalism. The main aim of setting up of
CIAT School is to provide training to all police personnel of the State on
counter insurgency and jungle warfare with a view to tackle effectively the
menace of insurgency.4 The central government is to provide funds mainly
for establishment of CIAT Schools, recurring expenditure thereon and for
equipment upgradation. The land for these schools is to be provided by the
concerned State Governments. They are also to provide administrative
support for running the CIAT Schools.5

Counter-acting terrorism require coordination between the Central
and the State Government. These issues are being discussed in the Chief
Ministers’ Conference. Discussions are being conducted on support of
all the levels of government in handling the reorganized Maoist terror
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spreading from Nepal to Odisha, Andhra Pradesh etc. The aim is disman-
tling organized network of the terrorist groups. This is possible only
through redefinition of the powers, jurisdiction and functions of the central
security forces as without their help, the state will fail to uproot the terror
menace (Karim 2013).

Many security officials are also concerned about the false imposition of the
human rights violation on them. Some of them feel that when the police
face attacks from the Maoists, organizations for protection of human rights
are nowhere to be seen. On the other hand, when the police try to limit the
activities of the extremists who are spreading terror, they have to face the trials
of these groups. In such cases, it becomes difficult to concentrate on their work
and perform it sincerely. There have been incidents of state-sponsored terror-
ism, but all actions of the security officials and the police are not to harm the
people. At times, in order to protect the locals from the hands of the terrorists,
some steps are taken by the police and the paramilitary.

The Left-wing extremism division was created in the Ministry of Home Affairs
on October 19th, 2006, by the Government of India. It monitors and coordi-
nates the efforts to arrest left-extremism. These include providing Central Armed
Police Forces (CAPFs) and Commando Battalions for Resolute Action (CoBRA);
sanction of India Reserve (IR) battalions, setting up of CIAT schools, moder-
nization, and upgrade of the State Police and their Intelligence apparatus
under the Scheme for Modernization of State Police Forces (MPF scheme),
re-imbursement of security-related expenditure under the Security-Related
Expenditure (SRE) Scheme, filling up critical infrastructure gaps under the
Scheme for Special Infrastructure in Left Wing Extremism affected States, provid-
ing helicopters for anti-naxal operations, assistance in training of State Police
through the Ministry of Defence, the Central Police Organisations, and the
Bureau of Police Research and Development, sharing of Intelligence, facilitating
inter-state coordination, assistance in community policing and civic action
programs etc.

Special schemes for these areas include SRE Scheme, Special Infrastructure
Scheme, Central Scheme for assistance to civilian victims/family of victims of
terrorist, communal and Naxal violence, Integrated Action Plan(Additional
Central Assistance), Road Requirement Plan for LWE areas, Scheme of
Fortified Police Stations, Civic Action Program etc.6 The government has
also provided schemes to development infrastructure for skill development
in 34 districts in the country which are affected by Left-wing extremisms.
The scheme facilitates Skill training programs for 1000 youth in Long-Term
Training, 4000 youth in Short-Term Training and train 340 youth in Instructor
Training. Furthermore, infrastructure will be created for 34 Industrial Training
Institutes and 68 Skill Development Centres.7

The Prime Minister’s Office constituted an expert group to formulate a
Job plan for the State of Jammu & Kashmir. It recommended the Scheme
of Special Industry Initiative (SII). The SII J&K “Udaan” Scheme is to
provide skills and enhance employability of 40,000 youth over a period of
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five years in key high growth sectors. The program is targeted at providing
well—paying jobs to the trained manpower. The Scheme is being imple-
mented by National Skill Development Council (NSDC) and the corporate
sector in public-private participation mode. The Scheme covers graduates,
postgraduates, professional degree holders, and three-year engineering
diploma holders. Companies were identified. They selected students from
the state. After assessing the skill gap of the trainees, a training module is
finalized. Trainees are relocated to the facility where training is to be
provided. After completion of the training, the trainee is interviewed for a
job with the company. This scheme has been approved in 2011. The total
expenditure will be done by the Public Sector Undertakings from their
Corporate Social Responsibility head.8

FACING THE PRESENT

The world is seeing extreme form of disparities regarding control of
resources and power. On the one hand, there are miniscule populations
who are enjoying very luxurious life, while on the other hand, there are a
majority population who do not have square meals a day, who do not
have access to basic needs of clean drinking water, food, clothing, housing,
sanitation, education etc. The Declaration of Philadelphia of the International
Labour Organization, 1944 states “Poverty anywhere is a threat to prosperity
everywhere.” Franklin D. Roosevelt stated that the test of our progress is not
whether we add more to the abundance of those who have much, but, it is
whether we provide enough for those who have too little. Judging by these
standards, there is real need in the change in the mindset of people. The basic
quality of life needs to be improved. No amount of legal enforcement can
arrest terrorism, until the values of being a human being is cultivated by every
individual.

In Europe, a deep introspection is going on regarding whether the
multi-culturalism has failed as European youth in many cases are being
attracted to violent ideologies. Even after being raised in liberal, secular,
and democratic societies, the youth are getting attracted to anti-freedom,
anti-women, and anti-minority ideology of jihadi groups. According to
some experts, the Charlie Hebdo massacre has shown that jihadi groups
while recruiting focus on certain personality traits, irrespective of the educa-
tion or employment status (Sibal 2015). The depression among people,
especially, the youth is increasing throughout the competitive world. The
society has to realize that the spreading depression has to be arrested at any
cost through proper inculcation of values.

Grooming for recruitment for potential jihadis are taking place online in a
parallel world hidden from family and school. Young men and women are the
targets. Around 10 percent of the approximately 600 British citizens, who left for
Syria to join jihadist forces of the Islamist State, since 2013, are young women.
The aim of the jihadist fighters who have come from abroad to have long-term
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stability of the new power structure of the Islamist State is to start families,
with young obedient wives will bear children and consolidate their position.
ArzuMerali, one of the founders of Islamic Human Rights organization stated
that there is a growing alienation among bright young people who are losing the
zest for the chances in life. The anti-Muslim propaganda of the media is also
impacting the life of youngMuslims even in the liberal West. (Menon 2015) The
responsible media can play a constructive role in preventing dissemination of
wrong ideas among the people. The intelligence has to do smart work in
snooping down the source of such propaganda and stall them. Young people
should also realize that unlimited freedom can only bring destruction for them
and others. Rights need to be enjoyed simultaneously with the performance of
duties towards the family, society, country, and the international community. An
ideology or belief should not be a means to trample the lives of others.

A lesson from the experience of Tunisia can be learnt by India. Tunisia, a
country with liberal atmosphere has turned to be the base for recruitment for
terror outfits, outside the country. These recruits are encouraged through money
and indoctrination. The government in Tunisia is keeping a close watch over the
families of the recruits engaged in terror activities. The government is determined
not to allow terror to be brought back to Tunisia (Mustafa 2015). India should
also be aware of not allowing its youth to be sucked into terrorist outfits. Mistrust
between the government and the locals of terrorist-affected areas need to be
addressed. The disillusionment of the people needs to be arrested. Hopes of a
better and secured future can transform the lives of the locals. Faith in govern-
ance should be reinforced. Appeasement policy cannot be the answer. The
solution can be bottom-up empowerment and transparency in spending funds.
Grievances of the locals need to be addressed. The increasing alienation among
the people and the thriving anomie among the local people push them towards
identity politics. Recognition of cultural autonomy and respect towards the
dignity of the people can ease any tension with the local population. The
government can recognize local language as the medium of instruction. Fairs
and festivals can be arranged to showcase the local talents in other parts of the
world. Confidence needs to be built up between the government and the locals.
As the government works through its functionaries and officers, it is necessary
to supervise the work of the government employees working in the disturbed
areas. They become the epitome of government authority and their corrup-
tion, nepotism, misbehavior etc. need to be controlled and nipped in the bud.
The gap in trust between the people and the government provides the push
to non-state actors, like the terrorist outfits. They try to spread chaos in the
region in order to go ahead with their missions, just as the Islamic State (IS),
Al Qaeda, and various Kurd groups are thriving in spreading chaos in other
parts of the world (Pal Chaudhuri 2015). Socialization and internalization of
ideas by the societal agents, like family, schools etc. play an important role in
upbringing of the child. The media needs to play a constructive and con-
scious role in order to disseminate correct information during terror attacks
(Das 2010).
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The diversity in religion, caste, and creed, among other factors, provides
enough space to have differences of opinion. The framers of the Indian
Constitution were very much aware of the diversity, so they provided special
rights of the minorities and the sections who are socially disadvantaged. The
cleavages in society should not be the springboard for rising alienation
among the youth. The people inhabiting the disturbed areas should be
provided with opportunities to employment. The Northeast India can be
converted into an area of brisk business due to its geo-political position.
Infrastructural development can be the backbone of development in the
area. Indian Railways is increasing its service area into the northeast (Soni
2013). The locational advantage of the northeast can blossom the trade in
this area with the neighbors (“On his northeast” 2014). Nature has its
bounty and if properly conserved and utilized, the northeast can have a
booming tourism industry, which could help the locals to be self-depen-
dent. The local handicrafts and food processing industry need to be encour-
aged. The Railway Minister has also assured long-lasting growth in the
railway network in the northeast and in the state of Jammu and Kashmir
(“Prabhu Commits” 2015). Recently, even in Jammu and Kashmir, the
Prime Minister Narendra Modi and the Chief Minister Mufti Muhammad
Sayeed have supported tourism. It is a plank to combat terrorism. The
Union Tourism Minister announced three circuits for Kashmir, Jammu,
and Ladakh divisions under the new Government of India scheme named
SwadeshDarshan. Under this scheme, the Union Government will fund
Srinagar-ChattiPadshahi-Hazratbal-Chrar-e-Sharief Spiritual Circuit, State-
of-the-art Yoga Centre at Mantalai, Jammu and Leh Buddhist Spiritual
Centre in Ladakh (Ashiq 2015). Better communication supports the local
industries. Everyone realizes that long-lasting peace needs to be the platform
for further development.

However, the brute use of force results in greater violence. The intention to
tackle terrorism in one area results in spreading it to other areas. There is no
constant method of tackling terrorism. Todd Sandler, Professor at the University
of Texas stressed on international cooperation. He believed that at times, proac-
tive measures are necessary, but such measures should not lead to creating new
grievances which may be the cause for future terrorist activities. The terrorist
groups through propaganda may easily draw young. immature, unemployed
people by citing the acts of violence and present them as incidents of gross
discrimination taking place against the weak and the vulnerable (Varma 2014).
The civil society can be an agent of change. The United Nations has also
acknowledged the role of the civil society in bringing a terrorism-free world.
Sustainable development can be an answer. Military means is not the only way to
weed off terrorism. No single approach should be considered to be the best
approach as changes in situations and time makes the problem unique. The
cultural peculiarities need to be considered by the planners.

The Prime Minister of India recently emphasized the changing character
of terrorism. It is becoming hi-tech, where the maritime cyber and space
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security may be a matter of concern for the States in the near future. Cyber-
security needs to be made an important part of national security (Lall
2014). There is dire need of imposition of international pressure on countries
where governments shelter terrorists. The global challenge against terrorism
needs a united action (“World Must” 2015). The war on terror has pushed
countries across the globe to cooperate. India is cooperating with many
countries in order to weed out terrorism. The United States is also working
with India to strengthen its fight against terrorism.

Impressed by the Indian Army’s successful CT operations, the chief of the
United States’ Army has proposed joint training between the armies of the two
countries (“U.S. Army” 2013). The United States also remarked that India has
done a good job in countering terrorism through providing quality and mod-
ern education in the madrassas and criminalizing terrorist financing according
to international standards. India is a member of the Financial Action Task
Force, the Eurasian Group on Combating Money Laundering and Terrorist
Financing and the Asia-Pacific Group on Money Laundering. India’s member-
ship helps in coordinating the information and intelligence received from
different ends (Lakshman 2014).

Regional collaboration in fighting terrorism has been an instrument to
tackle the problem of terrorism. The South Asian Association of Regional
Cooperation Regional Convention on Suppression of Terrorism which was
signed on November 4th, 1987 came into force on August 22nd, 1988.9 An
Additional Protocol to the SAARC Regional Convention on Suppression of
Terrorism has been accepted. The purpose of this Additional Protocol is to
strengthen the SAARC Regional Convention on Suppression of Terrorism,
particularly by criminalizing the provision, collection, or acquisition of funds
for the purpose of committing terrorist acts and taking further measures to
prevent and suppress financing of such acts. Towards this end, the State Parties
agree to adopt necessary measures to strengthen co-operation among them.
This is a step, which can really help the State parties to work united.10

There are certain aspects which need proper notice from the Indian
government, like, better coordination of the arms of the military and
intelligence agencies; lack of clear strategy; modernization (Shekhar 2002)
and upgradation of the knowledge-base of the police and para-military
forces; proper utilization of the media in the propaganda against terrorism
by the Indian government; utilization of electronic sensors; protection of
the whistle-blowers regarding financing of CT; lack of quick decision
regarding freezing of accounts and confiscating of assets; lack of proper
distribution of United Nations’ lists of designated entities of financial
institutions; lack of effective monitoring of the borders with the neighbor-
ing states of Nepal, Bangladesh, Pakistan where there is heavy influx of
drugs and arms, etc. Illegal trafficking and border crossing are common in
this part of South Asia (Lakshman 2014).

To address terrorism, the foremost requirement is to address the issues
which are leading people to instigate into terrorist activities. India should stop
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being the soft target of terror attacks. Pre-emption has to be done boldly. Proper
investment in pre-emption and prevention of the threat has to be done.
A oordinated crisis response system and upgrade of the tactical abilities of
the security agencies are required (Chansoria 2015). Prevention should be
the driving force behind CT strategy of every government. The Mumbai
attacks made it clear that India requires a well-planned coastal security mea-
sures (Lall 2012). The Indian Navy has been designated as the overall
authority for maritime security. National Population Register for coastal
population is being prepared. Multi-purpose National Identity Cards have
been issued in the coastal villages. All types of fishing vessels need to
be registered by the villagers (“Coastal Security” 2014). Since 2008, the
Government of India has set up a coastal surveillance network under the
Indian Coast Guard. The Information Management and Analysis Centre in
Gurgaon is a single point agency linking the coastal radar chain formed after
the Mumbai attack. This center links 20 naval and 31 Coast Guard station.
It has 51 nodes across the Indian coastline and the Andaman and Nicobar
Islands. India has seven major nodes of maritime security in Delhi,
Gandhinagar, Mumbai, Kochi, Chennai, Vishakhapatnam, and Port Blair
(“Rogue Pakistani” 2015). Marine police was also developed under coastal
security system of the Indian Coast Scheme in 2005–06. Marine police
require specialized skill and training. Proper infrastructure is lacking. But,
much needs to be done in this field. Postings in coastal police stations are
considered by many as punishment postings and so are not given due impor-
tance. The sea-borne threats have to be tackled more sincerely and efficiently
(Das 2014).
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CHAPTER 27

Security Governance in the Post-Colony: The
Political and Social Consequences of Pakistan’s

Counterterrorism Strategy

Omer Aijazi

INTRODUCTION

In a burst of unusual insight, the former Director-General of the con-
troversial Inter-Services Intelligence (ISI)1 of Pakistan, Lt. General Asad
Durrani, reminded the audience on Al-Jazeera’s Head to Head interview
series, “[W]hat people get wrong is that they look at the performance of
the state, the Pakistani society is very strong, at the sub state level, people
work, the communities organize themselves, it is a very vibrant society”
(Al Jazeera 2015b). Pakistan is home to some 192 million people who,
despite overwhelming limitations in governance, service provision and
infringement of basic human rights, lead meaningful lives (Akhtar 2013;
AP 2009; Buneri 2011; Hoti 2015; Marsden 2008). Host to frequent
bomb blasts, sectarian violence, terrorist and insurgent sensibilities, as
well as unresolved tensions between the parameters of the nation-state
and the wider Muslim Ummah2, Pakistan routinely interrupts the global
grammar of regional security, stability, and liberal modernities. In 2005,
the US National Intelligence Council (NIC) and the CIA predicted that
by 2015 Pakistan will only become more “fractious, isolated, and depen-
dent on international financial assistance” (NIC 2000, p. 64) and possibly
a failed state “as it would be affected by civil war, complete Talibanisation
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and struggle for control of its nuclear weapons” (Times of India 2005). A
more recent version of the NIC report revises the expiry date for the
polity of Pakistan to 2030 (NIC 2012). Pakistan’s size—second-most
populous Muslim state (Miller 2009) and seventh-largest military estab-
lishment in the world with nuclear weapon capabilities (Negroponte
2008) juxtaposed with “data” from various statistical models that predict
state fragility (e.g., Etsy et al. 1999)—inspires both fear and anxiety in the
global order.

Scholarly works on Pakistan struggle with the task of conceptualizing it
in relation to security governance and often use narrow analytical frame-
works of state failure and international terrorism (Carment and Samy 2012;
Cohen 2004; Looney 2004; Tellis 2008).3 Such essentialist explanations
typically rooted in a superficial understanding of orthodox Islamist and
Jihadi narratives (Haqqani 2004; Mamdani 2002) have led to racialized
discourses on global terrorism and the construction of “risky” Muslim
identities (Kumar 2008; Mythen et al. 2009). Ethnographically diminished
and empirically weak security discourses oversimplify the category defying
and decentring features of Pakistani everyday life to neatly fit with unques-
tioned definitions of terrorism and counterterrorism more suited for
Western liberal democracies, failing to consider the implications of govern-
ing (in)security under postcolonial conditions (Honke and Muller 2012).
Echoing Jarvis’s (2009) call for scrutiny of the normative limitations of
existing myopic discourses on security governance and terrorism and
Mustafa (2005)’s observation that “enlightenment values have always had
to be operationalized within specific geographies of differential cultural,
material and discursive power relations” (pp. 84–85), this chapter is inter-
ested in interrupting existing trajectories of discourse formulation on
Pakistan’s security governance.4

This chapter works through the dynamics of terrorism and counter-
terrorism in Pakistan in relation to its inconsistent and often contradictory
political imaginary and other postcolonial formulations.5 It sketches some
of these contours and reveals Pakistan’s unevenness towards religious and
secular modernities; uneven patterns of social, political, and economic
development; and problematic regional relations. The chapter then exam-
ines Pakistan’s approach toward counterterrorism since 9/11 and
subsequent changes in counterterrorism policies after the 2015 Peshawar
school bombings, which culminated in the National Action Plan. These
discussions are framed within the broader sociopolitical entanglements in
which Pakistan and its people are enmeshed, including changes within
daily public and social life. Without diminishing the persistent reality of
terrorism in Pakistan, the chapter concludes by arguing that Pakistan’s
counterterrorism policies risk being formulated solely based on oversim-
plified narratives of national security and increasing state legibility without
a deeper appreciation of the social, political, and intellectual lives of its
citizens, and their aspirations for the future.
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GEOGRAPHIES OF VIOLENCE IN THE POST-COLONY

Pakistan continues to be shaped by encounters with colonialism; unresolved
confrontations between secular and Islamic modernities; and uneven patterns
of social, economic, and political development all steeped within differentiated
cultural, regional, and ethnic histories (Gilmartin 1998; Khan 2010).
Exploited by the military, feudalism, bureaucracy (Gardezi and Rashid 1983;
Lieven 2011; Malik 1997; Siddiqa 2007), and “machinations in the Pakistani
body politic” (Mustafa and Sawas 2013, p. 1293), Pakistan is said to be facing
an “existential crisis—on its streets and in its courts, barracks and parliament”
(Gangult 2008).

Depending on the data source used, from 2001 until 2015, some 48,000
civilians were killed as a result of suicide attacks and terrorist activities in the
country (Chicago Project on Security and Terrorism 2015; PSR 2015;
Rodriguez 2011; South Asia Terrorism Portal 2015). These figures are con-
servative estimates and do not include the deaths of military personnel or those
associated with security enforcement such as the police, insurgents, or those
killed by American drones in northwestern Pakistan (mostly in FATA). If these
are included then the numbers run much higher. While suicide bombing
inspired by the Taliban and Al-Qaeda have targeted security installations and
strategic assets (often in retaliation of counterinsurgency operations in the
tribal regions), there has been a noticeable trend of attacks directed at public
spaces such as mosques, schools (particularly girl’s schools), universities, Eid
prayer venues, restaurants, political rallies, and barber shops (Chowdhry 2013;
Gall 2008; Sattar 2013). A recent example is the devastating attack on the
Army Public School in Peshawar, which killed at least 150, most of whom were
children (Marzal 2014; Nawaz 2014).6

Instead of focusing on the usual narratives of failures of governance and
shifting demographic pressures (Altaf 2011; Cheema 2013; López-Calix et al.
2012; Malik and Wahid 2014), an understanding of terrorism in Pakistan
can be differentially deepened by contextualizing the limitations of the
modern nation-state beyond simply its juridical, physical, and territorial dimen-
sions (Sharma and Gupta 2006). Much of its current violent geographies can
be best understood through the lens of its “internal social and political clea-
vages such as those derived from its colonial borders” (Mustafa and Brown
2010, p. 501).

Kfir (2014) argues that Pakistan suffers from a historic failure of building
common narratives (p. 458) and reconciling its inherent diversity (e.g.,
religious, spiritual, ethnic, linguistic, etc.) with the limitations and demands
of the postcolonial nation-state. An important limitation is the arbitrariness
of border-making processes that are apparent in Pakistan’s Line of Control
(LoC)7 and the porous Durand Line8 (Tajik 2014). The Federally
Administered Tribal Areas (FATA) and its governance arrangements with
Pakistan steeped in colonial regional history are another example (Shaw and
Akhther 2012).
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Pakistan incorporates multiple ethnic groups within its prescribed national
boundaries harboring diverse subjectivities of statehood, governance, citizenship,
and identity (Lall 2012; Siddique 2014; Siddiqui 2008). While a unified Islamic
identity is commonly accepted as the primary motivation for Indian Muslims’
nationalist project of Pakistan (e.g., see Jaffrelot 2004), scholars such as Jalal
(1995) and Singh (2009) have revealed deep disagreements in prepartition
politics over the structure of the proposed postcolonial state and its governance.

In the context of unresolved inequities and skewed relationships of power,
various domestic ethno-nationalist groups have traditionally resisted the
imposed narrative of a unified Pakistani identity and have advocated for more
autonomy; increases in provincial powers9; and greater cultural, social, eco-
nomic, and political freedoms (Haq 1995; Jaffrelot 2002; Khan 2002; Titus
and Swidler 2000). Such movements have garnered support from other left-
leaning sensibilities such as public intellectuals, academics, writers, and artists.
These groups have tended to maintain a clear separation from Islamic political
movements that have lobbied for stronger central governance and Sharia law.
However, the exit of East Pakistan (currently Bangladesh) from the Dominion
of Pakistan in 1971, an event largely inspired by ethnic and linguistic
differences (Fazal 1999; Memon 1983), paved the way for a different kind of
synergy between the Pakistani elected government (Mr. Bhutto at the time)
and right-wing religious parties.

In order to consolidate his power after the loss of East Pakistan, Mr. Bhutto
initiated a series of political concessions for the inclusion of various orthodox
religious groups within national decision-making. An important consequence of
this time was the denigration of the Ahmedyya community to non-Muslims,
sparking a series of state-endorsed discriminatory practices against religious
minorities. These concessions were taken even further by General Zia-ul-Haq
(1977–1988), who embarked on a wave of Islamization which corresponded
with the Soviet invasion of Afghanistan, resulting in the creation of the
Mujahideen (Freedom Fighters) who were instrumentalized for anti-Soviet
Afghan resistance (Coll 2004; Weinbaum and Harder 2008). The negative
repercussions of supporting anti-Soviet Afghan resistance through an elaborate
state-sponsored religious apparatus for both Pakistani and Afghan civilian and
political life have been well documented and is beyond the scope of this work
(Abbas 2004; Devji 2008; Esposjto 1982; Hanif 2010; Iqtidar 2012; Nawaz
2008).

This tumultuous period created important shifts in the political subjectivities
of the Pakistani collective, permanently challenging previously held concep-
tions of statehood and Islam by appealing to universalist logic of the Muslim
collective or Ummah (e.g., see Burki 1988; Imran 2013; Jafar 2005; Murphy
2012; Zakaria 2012). General Zia’s attempts at statecraft read against the
geopolitics of the time, generated notable differences in Pakistani public and
private life, including the emergence of new expectations for gender, public
celebrations, the arts, as well as restrictions on alternate interpretations of reli-
gion, culture, history, and politics (Mustafa 2006; Paracha 2013; Saigol 2009).
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The political subjectivities nurtured during this intense time period led to the
emergence of ethno-religious parties and fueled the steady growth of Sunni-Shia
sectarian violence in Pakistan displacing earlier narratives of ethno-nationalism
and identity politics (Mustafa and Brown 2010; Mustafa 2006). An example of
this is the current-day Tehreek-e-Taliban Pakistan (TTP) that demonstrates the
alignment of Pashtun identity politics with political Islam (Al Jazeera 2014).10

Throughout the 1990s, instead of distancing itself from various militant
movements nurtured during General Zia’s time, Pakistan continued to
support these networks in pursuing its “strategic interests”11 in Kashmir and
Afghanistan (Nadiri 2014; Nasr 2004; Rashid 1999; Yasmeen 2003). It was
only the events of September 11 that directed heavy international criticism
onto Pakistan’s security policy.

COUNTERTERRORISM POLICY SINE 9/11
The events of 9/11 reaffirmed global anxieties that state failure in the border-
lands can trigger “organized crime and terrorism” and “undermine global
governance” within Western borders (European Union 2003). This gave
legitimacy to conceptualizing counterterrorism as a containment tool within
transnational policing. Counterterrorism became an acceptable way to tackle
instability in the world’s peripheries with the intention of ensuring protection
and social cohesion within one’s own borders (Bigo and Tsoukala 2008). Such
an orientation to international security systematically created a hierarchy of
human lives where some lives are considered more valuable than others (Butler
2009, 2004). Likewise the dangerous merger of international development
policy with security provided moral impetus for designing interventions that
privilege homeland protection over civil rights in recipient nations (Duffield
2007, 2001).

Despite public opinion opposing Pakistan’s alignment with Western policy
directives and the Global War on Terror, the Pakistani state chose to conform
to the moral and political reasoning of 9/11. These shifting global sensibilities
prodded the Pakistani establishment to critically reexamine its own home-
grown insurgent movements and reevaluate its relationships with various
transnational political ideological groups, which till now were conceptualized
as strategic allies to Pakistan’s regional ambitions.

To profess Pakistan’s alignment with the rapidly emerging global War on
Terror, General Pervez Musharraf (the military ruler at the time) annulled
the country’s relationships with “Islamic” groups such as the Taliban in
Afghanistan12 and the mujahedeen movement in Kashmir (Hussain 2007).
While these groups were historically considered to be “strategic assets” for
Pakistani “interests” in Afghanistan and Kashmir, the emerging terrain of the
War on Terror required a break from these actors. As Pakistan distanced itself
from various ideological militant groups it had previously supported, the pre-
sence and permanence of these groups became a major liability for Pakistan and
its internal security (Rashid 2012). During this time period, Pakistan was also
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accused of misspending much of the military assistance received from the United
States for the War on Terror to cover civilian deficit (Rhode et al. 2007;
Upadhyay 2008; Wash 2008). Earlier reports indicate that significant portions
of the military assistance originally earmarked for operations against the Taliban
and Al-Qaeda, were diverted to the India-Kashmir border and to other defense
interests in relation to India (Wright 2011). This indicates that up till rather
recently, Pakistan has prioritized perceived security concerns in relation to India
over any other considerations of domestic and transnational terrorism.

Another interesting space where the ambiguous relationship between the
Pakistani state and militant groups was made apparent is natural disasters.
The 2005 Kashmir and Northern Areas earthquake as well as the 2010
monsoon floods offered opportunities for suspected militant groups to take
advantage and make inroads into vulnerable community spaces offering
humanitarian aid and assistance (Flintoff 2010; Gall 2005; Lancaster and
Khan 2005; Rodriguez 2010). In most instances, Pakistan did not take a
decisive stand against the encroachment of suspected militant groups into the
public realm of relief provision, and often relied on their services against
the backdrop of limited emergency response capacities. In the aftermath of
the 2005 earthquake, the President of Pakistan at the time (General Pervez
Musharraf) commented: “Since [the jihadis] are there, certainly we would
not like them to stop. Why should we not allow our own people who are
going there and assisting . . .whether they are jihadis or anybody?”13

From 2002 to 2007, Pakistan’s counterterrorism strategy involved a mix of
“military action, peace deals, and relative neglect” aimed at dismantling Al-
Qaeda and Taliban fighters in FATA (Yusuf 2014, p. 29).14 The International
Crisis Group termed these military operations in FATA a failure, noting how
they alternated between “excessive force and appeasement” (International
Crisis Group 2006). Initially, the Pakistani security establishment distinguished
between “local militants” and “foreign militants,” and believed that the dis-
mantling of foreign militants required a much more strategic course of action
as opposed to their local counterparts. Decision-makers believed that they
could easily dismantle local militants by selectively curtailing their operational
capacities and by “revoking state support or threatening retribution” (Yusuf
2014, p. 29). However, the formation of homegrown groups such as the
Pakistani Taliban (TTP) and their subsequent takeover of the Swat valley and
events such as the Red Mosque siege in Islamabad revealed the complex
contours of homegrown militant groups, prompting Pakistan’s security estab-
lishment to reassess their relationships with domestic groups and their ability to
curtail their operations. Important pivotal events, such as the TTP takeover of
the Swat valley, challenged the validity of Pakistan’s selective policy toward
foreign and homegrown militant groups.

Between 2007 and 2010, Pakistan relied almost exclusively on an aggressive
military strategy sending some 140,000 troops with heavy artillery and air
support to contest the TTP and its support bases in FATA and other parts of
northwest Pakistan (Khan 2011). Military operations in Pakistan’s tribal belt
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are ongoing. The latest offensive named “Operation Zarb-e-Azb” was
launched in June 2014 against various homegrown militant groups such as
the TTP, Lashkar-e-Jhangvi, the Haqqani network, Jundallah, as well as trans-
national groups such as the Al-Qaeda, the East Turkestan Islamic Movement,
and the Islamic Movement of Uzbekistan (Santana and Shahzad 2014).
The large-scale operation includes up to 30,000 Pakistani soldiers designed
to eradicate foreign and local militants hiding in North Waziristan (Express
Tribune 2015b).

The costs of military operations are exceptionally high and it has been
rather difficult to quantify their success. The Pakistan Economic Survey
2010–2011, a flagship publication of the Ministry of Finance notes the
high social and economic costs of these operations (Dawn News 2011).
One common-sense metric of success is the reduction of civilian casualties
from terrorist attacks. By 2014, terrorism related deaths dropped by 40%
as compared to 2011–2013, with even greater drops noted in the terrorist
attack prone Khyber Pakthunkhwa province, despite being the site of the
December 2014 Peshawar school massacre (Thompson 2014).

Led by the United States, ongoing drone campaigns in Pakistan’s FATA
region are an integral part of Pakistan’s counterterrorism policy (Kutsch
2013). While in the United States the dominant narrative describing the
use of drones is of surgical precision and targeted killing, this myth has
been often challenged. Depending on the source used, from June 2004
through mid-September 2012, drone strikes killed at least 2,562–3,325
people in Pakistan, of whom 474–881 were civilians, including 176 chil-
dren (IHRCRC and GJC 2012). In Pakistan, some ambiguity exists around
the government’s complicity in the current drone campaign. Even though
the government’s official statement changes every so often, it has become
quite apparent that Pakistan is equally invested in the drone project as the
United States (BBC 2013; Express Tribune 2010; Qadir 2013). To many
Pakistanis however, drone attacks continue to symbolize American imperi-
alism and Pakistan’s uncritical alignment with Western security anxieties
(Coll 2014).

Pakistan largely lacks a coordinated national counterterrorism strategy. Its
National Counter Terrorism Authority (NACTA) established in 2009 was only
recently given increased powers through the NACTA 2013 Act (Cahall 2013).
NACTA was designed to be a “homeland security coordination body, the
primary public organ entrusted with counterterrorism, counterextremism,
and de-radicalization efforts of the state” (Abbas Zaidi 2010, p. 1). It was to
follow to some extent the model of the Department of Homeland Security in
the United States post 9/11, which emphasizes the centrality of intelligence
sharing in the War on Terror. NACTA was formed as an acknowledgment of
the lack of a national intelligence-sharing body, and it was created to coordi-
nate the activities of various intelligence and investigation agencies, including
the Intelligence Bureau (IB), the Federal Investigation Agency (FIA), and
the ISI.
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Pakistan’s first draft National Counterterrorism and Extremism Policy was
drafted in the summer of 2013 but remains to be operationalized (Cahall
2013). The policy focuses on dismantling, containing, and preventing terror-
ism, reforming the country’s education system, and reintegrating low-level
militant foot soldiers. The new policy also integrates military action and civilian
follow-up, emphasizing the need for greater development and economic sup-
port in areas affected by terrorism. Interestingly, the draft policy also calls for a
“serious revisit” of Pakistan’s existing foreign policy, a likely reference to the
country’s relationship with the United States and their joint drone policy.
Hussain and Zahra-Malik (2014) point out that the relative ineffectiveness of
this policy and NACTA can be attributed to frequent regime changes and
formal rule changes, including repeated amendments to the constitution and
other national laws and policies. These prevent continuity the construction of a
shared narrative among Pakistani decision-makers.

The December 2014 attacks in Peshawar on an army public school by
the TTP, just several days after 17-year-old Malala Yusufzai won the Nobel
Peace Prize for advocating girls’ right to education, catalyzed another shift.
The attack, which killed at least 148 people including 132 children is
considered by many as an ideological affront on Western education
(Henley 2014; International Crisis Group 2014), Muhammad Khorasani,
the spokesman of the TTP, dispelled this somewhat simplistic assumption
highlighting his organization’s more complex political ambitions by
describing the Peshawar massacre as retaliation for the deaths of civilians
killed in Operation Zarb-e-Azb (the ongoing anti-militancy campaign con-
ducted by the Pakistan army in the country’s northwest since June 2014)
(Nelson 2014; Siddiqa 2014).

Responding to the event, the Government of Pakistan initiated a series of
reactive policy changes. These policy shifts constitute the National Action Plan,
a major coordinated act of state retaliation following the deadly Peshawar
school attack. The plan received unprecedented levels of support from across
the country’s political spectrum. Some of these policy shifts included the
setting up of specialized military courts for the swift conviction of civilian
terrorism suspects,15 lifting the moratorium on death penalty and intensifying
ongoing military operations in northwest Pakistan16 (Nauman 2015). In less
than four weeks after the attacks, some 18 “convicted terrorists” were executed
and at the time some 500 cases of convicted terrorists were being processed for
execution (Chughtahi and Hashim 2015). Similarly, more than 2,000 sus-
pected terrorists were arrested in the days following the attacks and some 90
high-profile targets were identified in the Punjab province. The government
also stepped up the process of identifying unscrupulous organizations in the
country and tightened legislation around hate speech, closing down businesses
for distributing hate material, and booking people for using loud speakers to
incite violence as well as setting up dedicated terrorism hotlines. In order to
increase monitoring and control of its citizens, the Pakistani government
ordered cellular phone companies to verify all issued SIM cards using biometric
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technology (Shahid 2015a). Some 60 million SIM cards were verified over the
next few months, these measures were meant to tighten control over mobile
phones and avert their usage for terrorist attacks (AP 2015).

STATECRAFT, LEGIBILITY, AND COUNTERTERRORISM:
THE ERASURE OF DIVERGENT FORMS OF CITIZENSHIP

The National Action Plan is essentially a support framework for Pakistan’s
military strategy, which remains its primary counterterrorism initiative.
Pakistan’s military strategy is consistent with earlier efforts at taming the
postcolonial state and increasing its legibility. James Scott in Seeing Like a
State has argued, “legibility is a central problem in state-craft” (1998, p. 2).
Modern forms of governance “do not simply enumerate citizens; they
produce them rendering them into being through the states’ practices of
categorizing identities and populations” (Khan 2015a). The modernist
state aspires to make its society and territory legible by arranging popula-
tions and geography so that the many functions of the state—–taxation,
conscription, quotas, human rights and even counterterrorism—can be
carried out (Khan 2015a). Therefore legibility as a statecraft practice,
understood as categorization of identities and populations, including the
construction of the terrorist subject and identification of terrorist subjectiv-
ities, needs to be situated within the broader context of policies and
political goals that deny difference or seek to minimize divergent forms of
citizenships and ways of belonging.

One example of this oversimplification of identity and belonging is the
way the Pashtun or Pathan ethnicity is socially categorized. Pashtun’s or
Pathans originating from the Khyber Pakthunkhwa province and Pakistan’s
tribal territories have traditionally challenged the writ of the state by exert-
ing a transnational identity that permeates both sides of the Pakistan-
Afghanistan border. The Pashtun ethnic group has been the target of
discriminatory practices intutive to Pakistan’s counterterrorism strategy.
Pashtuns, particularly those from the FATA region, are routinely denied
services such as bank accounts, face frequent harassment from law-enforce-
ment agencies, and are required to register with the local police station
every time they change residence (Khan 2015b). They have borne the brunt
of the Pakistani state’s newfound vigilance following the Peshawar school
attacks and have been unfairly subjected to police raids, interrogation,
arrests, and even deportation (for Afghan refugees) (Khan 2015b).
Similarly, the recent evictions of residents of Islamabad’s urban slums,
many of which are Pashtun migrants from the Pakistan’s northwest or
Afghanistan, is the latest addition to the nation’s counterterrorism strategy
(Daily Times 2015; Dawn News 2015; Express Tribune 2015a).17 There
is also renewed focus on the registration of some 2 million Afghan refugees
in the country including forced relocation to camps. (Chughtahi and
Hashim 2015).18
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Pakistan’s efforts at increasing state legibility after the Peshawar attacks have
also encroached the realm of religious differences and subjectivities. In April
2015, under a directive from the Minister of Religious Affairs, all mosques in
the federal capital of Islamabad despite their respective sects were instructed to
follow a uniform prayer schedule and to sound the Azaan simultaneously
(Zaman 2015). Such steps aimed at curbing sectarian divisions which can be
exploited by “terrorist” sensibilities, create a false sense of unity by defining
sectarian differences as mere departures from theological viewpoints instead of
addressing real issues of power, equity, history, sociocultural capital, and nature
of knowledge that differentiate Pakistan’s complex religious “socialscape.”
Pakistan’s madrassas (religious seminaries) have also come under extreme
scrutiny. While there is limited empirical evidence proving a direct correlation
between Islamic extremism, terrorism, and religious instruction in madrassas
(Aijazi and Angeles 2014), the most recent madrassa reform plan announced
by the Pakistan Government aims to bring madrassas under the umbrella of the
national education system as part of its first “National Internal Security Policy”
(Al Jazeera 2014). Rather than an honest policy transaction, the madrassa
community views this reform policy as another way to enhance state control
and alienate Islamic educational systems and subjectivities under the rhetoric of
modernity and security (Aijazi 2010).19

The Peshawar attacks also challenged ideological divides within the country
and cornered the “good Taliban, bad Taliban” narrative, forcing citizens and
most importantly governing elites to take sides and articulate a clear point of
departure from militant ideologies (Sarwar 2014).20 An important example of
this demanded decisiveness is street protests against the controversial cleric of
the Red Mosque in Islamabad.21 This street-level response of civil activists to
the Peshawar attacks demanded a clear articulation of Pakistani society’s stance
on terrorism and a categorical condemnation of its proponents including
controversial religious clerics (Tariq 2015).22

In order to draw attention to the normative and analytical constraints that
govern the inquiry of terrorism, scholars have argued for more critical
approaches to terrorism and security studies (Booth 2008; Gunning 2007).
Jarvis (2009) believes that “with the quests for definition, causation and
effective response still dominating the literature, terrorism is rarely approached
as anything other than a fully formed, extra-discursive object of knowledge”
(p. 14). Pakistan’s shape-shifting sociopolitical landscape, rapid changes in civil
society, and the public imagery require a prominent space within any articula-
tion of a counterterrorism strategy. As long as the conversation is framed solely
within the logic of the War on Terror and state building, we risk proliferating a
narrative that doesn’t apply to Pakistani civilian life. Understanding counter-
terrorism requires the admittance that conflict (including terrorism) is a struc-
tural consequence of political failure and possibly uneven geographic
development (Akhter 2015). New lenses are required to both conceptualize
and counter Pakistan’s security dilemmas as well as novel forms of
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representation are needed in media and popular culture that reject simple
dichotomies such as those of radical Islamists and moderate Muslims (Kirk
2014).

PAKISTAN BECOMING

Pakistan’s counterterrorism policy remains rooted within the strategic ambi-
tions and strengths of its military. Less important have been addressing socio-
economic conditions, even though the links between poverty and terrorism are
contestable. Even less addressed are questions of political narratives, subjectiv-
ities, and power.23 Many have blamed the Pakistani state’s inability to create a
unifying national narrative other than Islam for its current state of “disorder”
(Siddiqa 2011). Farzana Shaikh, a Chatham House fellow and author of
Making Sense of Pakistan, contends that, “it is the country’s problematic and
contested relationship with Islam that has most decisively frustrated its quest
for a coherent national identity and for stability as a nation state capable of
absorbing the challenges of its rich and diverse society” (2009, p. 209).
According to Shaikh, it’s precisely Pakistan’s uncertainty, not its certainty,
about what it means to be Pakistani that has led the country to its current
critical state.

However, other scholars have challenged this narrative altogether for its
usefulness in explaining Pakistan’s social and political complexities. Navida
Khan, an anthropologist based at Johns Hopkins University, challenges narra-
tives such as the “failure of nationalism” that make Pakistan a space of excep-
tionalism (2010). Instead of using interpretations such as failed state, failed
nationalism, and failed sovereignty as an explanation for Pakistan’s complex
political and social problems, she steps back to ask when and why such ques-
tions are raised and their usefulness for interrogating relationships between
state and society. Khan further argues in her book Muslim Becoming:
Aspiration and Scepticism in Pakistan that Pakistan “demonstrates its inheri-
tance of an Islam with an open future and a tendency toward experimentation”
(2011, p. 7). Therefore the emphasis is on process rather than final forms, and
aspiration and striving are the key elements in such a becoming Pakistan (p. 11,
13). She argues that many current difficulties the nation faces are undoubtedly
results of missed opportunities and poor foresight, but equally many others are
the normal missteps of a country finding its orientation as a former colonial
subject to the current Islamic republic.

Counterterrorism, its inquiry, and policy development, need to further
reflect this fluidity not only in the nature and form of the Pakistani state
itself, but also of its citizens and their shape-shifting political subjectivities
and aspirations. Pakistan and the Pakistani people will continue to experi-
ment with ways of being and belonging in this world. Ambiguity may be a
useful lens to understand Pakistan and its restlessness (Khan 2011). The
challenge remains, how then to translate these understandings to the realm

SECURITY GOVERNANCE IN THE POST-COLONY . . . 607

ACKU



of counterterrorism to inspire policy, which does not simplify or singularize
the meaning of being a Pakistani.

NOTES

1. The ISI is Pakistan’s feared intelligence agency that in coordination with the
Pakistani military is often touted as being a “state within a state” (Al Jazeera
2012; Wash 2009). The ISI is accused of maintaining close ties with various
Taliban factions and terrorist organizations in the region pursuing what the
organization claims to be Pakistan’s strategic “interests,” making it a controver-
sial actor in the Global War on Terror for Western protagonists and for Pakistanis
themselves.

2. The Muslim Ummah refers to the wider brotherhood of Muslims, which extends
far beyond the nation-state.

3. Bankoff (2003) argues that terrorism is only the most recent in a long line of
dangerous conditions that have come to represent how certain areas of the non-
Western world are usually imagined and subsequently depicted as regions of risk,
part of a much wider Western discourse invoked to describe unfamiliar cultures
and landscapes. Previous versions include “tropicality,” “development,” and
“vulnerability.” He argues that although terrorism shares with previous dis-
courses the same essentializing and generalizing cultural depiction of large
regions of the world as regions of risk, it also possesses certain novel properties
of significance. Unlike disease, poverty, and hazard, terrorism and its close
association with Islam is much more “exportable,” bringing the condition of
criminality from the borderlands directly home.

4. Current policy discourses toward (in)security governance predominately privilege
technology and national defense considerations over broader concerns with
human security and social learning, as well as partnering with the public for
vulnerability reduction (Mitchell 2003; Wisner 2002).

5. There have been a number of attempts to analyze the governance of in(security)
under postcolonial conditions (e.g., Agathangelou and Ling 2004; Ayoob 1995;
Barkawi and Laffey 2006; Krishna 1999). However, these attempts have received
little mainstream attention.

6. An important consequence of frequent unexpected terrorist attacks is the con-
striction of public space and fear of expression of social and political life (Mumtaz
2010). Public events in urban Pakistan (cultural, social, religious) now employ
multiple layers of security and surveillance as do hotels, restaurants, and schools
(Ayub 2014; Aziz 2015; Wise 2012).

7. Pakistan and India have fought three wars over the control of Kashmir, which
to this day remains a disputed territory. In the heydays of the Kashmir
liberation struggle, Pakistan was suspected of training and arming Kashmiri
proxy groups to infiltrate the LoC into Indian territory for various military
campaigns. Similarly, Pakistan also encouraged surplus fighters following
Soviet withdrawal from Afghanistan to move to the Kashmir theatre. While
the nature of the Kashmir liberation struggle has substantially changed, many
believe that the same armed groups, once referred to as “Freedom Fighters”
in the context of the Kashmiri struggle, have shifted their militant activities
into mainland India and Pakistan.
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8. The Durand Line is a 1,529-mile long porous border between Afghanistan and
Pakistan. Pakistan has been under heavy criticism for not regulating transna-
tional movement across the border, which is routinely exploited by both the
Afghan Taliban, and their sympathizers, the Haqqani network, who plan attacks
in both nation-states from their sanctuaries in Pakistan’s semiautonomous tribal
areas.

9. Even though Pakistan’s provinces and administrative divisions are drafted
along ethnic lines, the provinces themselves are far from homogenous.
Ethnic groups typically lack official recognition from the state and the fair
integration of their cultural, spiritual, and social systems into state institutions
such as in school curriculums and matters of language (Ayres 2009; Dean
2005; Rahman 2008).

10. Contrary to this analysis, Yusuf (2014) argues that non-state armed groups in
Pakistan have actually managed to rise above their ethnic and linguistic ties. He
explains that for example even though the TTP is largely composed of ethnic
Pashtuns, the armed group has killed more than 600 tribal elders and dismantled
numerous jirgas (local assemblies of tribal leaders and judiciary courts) which are
essential to ethnic Pashtun claims of place making and governance. The TTP,
according to Yusuf’s (2014) analysis, gain support by “creating a leadership
vacuum in the traditional tribal society” than relying on ethnic and linguistic
ties (p. 19). Similarly, Pakistan’s Punjabi Taliban or the Al-Qaeda have rarely
sought support based on ethnicity.

11. Like other mysteries of statecraft, the term “strategic interests” require further
intellectual unpacking in relation to statehood, foreign policy, and governance.

12. However, Pakistan’s historically unresolved stance toward such groups provided
the Afghan Taliban ample opportunity to exploit the fluid nature of the Durand
Line, the financial resources of Al-Qaeda, and the regional memory of a previous
jihad. They successfully established strategic bases in Pakistan’s tribal areas
(FATA), which they used to launch offensives against international forces in
Afghanistan as well as targets within Pakistan.

13. Interview with General Pervez Musharraf, Financial Times, October 26, 2005.
14. Pakistan’s military incursion in its tribal areas as in the previous Swat incursion is

often understood as the Pakistani military killing its own people. This view is also
shared by some segments of the military. Dr. Humeria Iqtidar from King’s
College London reminds us that the Pakistani military is not a cohesive, mono-
lithic entity as generally thought but there are often disconnects between the top
brass and the soldiers within whom “there is immense cynicism and there is
immense despair” (Fielding-Smith et al. 2015).

15. In order to facilitate the speedy conviction of suspected terrorists, the Pakistani
Parliament amended the country’s constitution to set up numerous military
courts to try civilian terrorism suspects and lifted the moratorium on death
penalty. Concerned about the transparency of these convictions and the right
to appeal, this was met with stiff resistance from human rights lawyers and their
allies. In April 2015, Pakistan’s Supreme Court suspended death sentences
handed down by the country’s new military courts and stated that those convicted
by military courts had the right to appeal (Al Jazeera 2015a).

16. In the weeks following the Peshawar attacks some 147 individuals (including
suspected militants, civilians, and security personnel) were killed as a result of
increased military operations (Chughtahi and Hashim 2015).
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17. In a recent news report published in the Urdu daily Dunya, Lahore’s chief traffic
officer Hafiz Cheema was cited as identifying 36 areas deemed high risk for
terrorism majority of which were Pakthun-dominated areas. Similarly, Pakistan’s
Interior Minister dispelled accusations of ethnic bias and racism after a recent
order to clear Afghan illegal settlements from the outskirts of Pakistan’s capital
city claiming that it had become a “safe haven for terrorists.”

18. Other ways to increase state legibility include Islamabad’s new counterterrorism
safety initiative which takes the form of some 2,000 close circuit television
cameras (CCTV) throughout the city to monitor the movements of its residents
to counter terrorism and crime (Azeem 2015; Shahid 2015b).

19. The 2015 shootings in San Bernardino, California, United States once again
reignited the debate on more closely monitoring Islamic schools and semin-
aries in Pakistan and elsewhere (Bengali and Sahi 2015; Tanveer and Shahzad
2015).

20. The “good Taliban” were those who didn’t attack Pakistan. They were “non-
state actors” and “strategic assets” useful to further Pakistan’s “strategic depth”
in Afghanistan or attack targets in “enemy” India (Sarwar 2014).

21. Islamabad’s Red Mosque under the leadership of Maulana Aziz is no stranger to
controversy. In 2007, elite commandos under the direction of then-President
Pervez Musharraf stormed the mosque after students there burned a government
building, kidnapped police officers, and carried out a vigilante campaign to
enforce sharia law in Islamabad. Stockpiles of weapons were found inside the
mosque and numerous students were killed in the military operation. Exact
figures of the number killed remain unknown, it was reported that bodies of
dead students were buried in mass graves. Till today information on the number
of dead is withheld from the public. In 2014, Aziz renamed the mosque and
seminary’s library after Osama bin Laden (BBC 2014). The 4,000 female-student
madrassa affiliated with the mosque complex recently also launched a video
message in Arabic declaring allegiance to ISIS and welcomes the implementation
of Sharia law in Pakistan (Mir 2014).

22. On the eve of the Peshawar attack, the radical cleric Moulana Aziz refused to
condemn the school attack on national television justifying it as a response to
children killed in Pakistani army operations. The next day, outraged Pakistanis
gathered on the street outside the mosque calling for an apology. The protest
resulted in a confrontation between students from the mosque and the protes-
ters. Under severe public pressure, Aziz condemned the incident the next day
but also prayed in his Friday sermon that the Pakistani military, the Pakistani
Taliban, and the Afghan Taliban would unite, and remained agnostic on con-
demning the Taliban and questioned who the “real” perpetrators of the mas-
sacre were (Naviwala 2015). Hundreds of peaceful protesters and journalists
returned to the Red Mosque for a third day to find the mosque cordoned off
and protected by police. An ongoing movement demanding the arrest of the
cleric is underway.

23. Another trend has been the reduction of terrorism to calculations of risk and
probabilities. The recently launched PredictifyMe, a startup relying on “big data”
does just that. The analytics company is partnering with the United Nations in an
initiative to use “data” from past school bombing to generate algorithms which
can predict school attacks in the future (Kavilanz 2015).

610 O. AIJAZI

ACKU



REFERENCES

Abbas, H. (2004). Pakistan’s drift into extremism: Allah, the army, and America’s war
on terror. New York: ME Sharpe.

Abbas Zaidi, S. M. (2010). Understanding the appeal of the Taliban in Pakistan.
Journal of Strategic Security, 3(3), 1–14.

Agathangelou, A. M., & Ling, L. H. (2004). Power, borders, security, wealth: Lessons
of violence and desire from September 11. International Studies Quarterly, 48(3),
517–538.

Aijazi, O. (2010). The extra-religious functions of madaris: Implications for community
planning in Pakistan. Unpublished Masters thesis. University of British Columbia.

Aijazi, O., & Angeles, L. C. (2014). Community development and other extra-religious
functions of Islamic schools: A contemporary perspective from the voices of stake-
holders in two madrassas in Pakistan. Community Development, 45(5), 490–506.

Akhtar, A. (2013). The other story of Pakistan. Acumen Blogs. http://acumen.org/
blog/the-other-story-of-pakistan/.

Akhter, M. (2015). Infrastructures of colonialism and resistance. Tanqeed: A Magazine
of Politics and Culture (9).

Al Jazeera. (2012, February). Profile: Pakistan’s ISI. Retrieved from http://www.
aljazeera.com/news/asia/2012/02/2012218213493884.html.

Al Jazeera. (2014, March). Pakistani madrassas reined in by government. Al Jazeera.
Retrieved from http://www.aljazeera.com/news/asia/2014/03/pakistan-madras
sas-reined-government-201432124518842809.html.

Al Jazeera. (2015a, April). Pakistan halts executions given by military courts. Al Jazeera.
Retrieved from http://www.aljazeera.com/news/2015/04/pakistan-halts-execu
tions-handed-military-courts-150416091421734.html.

Al Jazeera. (2015b, April). Pakistan: Victim of exporter of terror. Head on Head.
http://www.aljazeera.com/programmes/headtohead/2015/03/pakistan-export
ing-terror-150324130451504.html.

Altaf, S. W. (2011). So much aid, so little development: Stories from Pakistan. Baltimore,
MD: Johns Hopkins University Press.

AP. (2009, October). Harried Pakistanis find respite in “Mama Mia”.News Max World.
Retrieved from http://www.newsmax.com/World/Asia/Pakista-Broadway-play-
show/2009/10/30/id/452122/.

AP. (2015, February). Terrorists to “lose big weapon” as Pakistan tightens mobile phone
control. Dawn News. Retrieved from http://www.dawn.com/news/1166052.

Ayoob, M. (1995). The Third World security predicament: State making, regional
conflict, and the international system. Boulder, CO: Lynne Rienner.

Ayres, A. (2009). Speaking like a state: Language and nationalism in Pakistan.
Cambridge: Cambridge University Press.

Ayub, I. (2014, May). Private guards’ strength is more than double of police in Karachi.
Dawn News. Retrieved from http://www.dawn.com/news/1108988/private-
guards-strength-is-more-than-double-of-police-in-karachi.

Azeem, M. (2015, May). High tech surveillance system to be launched in Islamabad.
Dawn News. Retrieved from: http://www.dawn.com/news/1108273.

Aziz, U. (2015, January). Garrison-like schools do little to satisfy jittery parents, students.
Pakistan Today. Retrieved from http://www.pakistantoday.com.pk/2015/01/13/
city/lahore/garrison-like-schools-do-little-to-satisfy-jittery-parents-students/.

SECURITY GOVERNANCE IN THE POST-COLONY . . . 611

ACKU

http://acumen.org/blog/the-other-story-of-pakistan/
http://acumen.org/blog/the-other-story-of-pakistan/
http://www.aljazeera.com/news/asia/2012/02/2012218213493884.html
http://www.aljazeera.com/news/asia/2012/02/2012218213493884.html
http://www.aljazeera.com/news/asia/2014/03/pakistan-madrassas-reined-government-201432124518842809.html
http://www.aljazeera.com/news/asia/2014/03/pakistan-madrassas-reined-government-201432124518842809.html
http://www.aljazeera.com/news/2015/04/pakistan-halts-executions-handed-military-courts-150416091421734.html
http://www.aljazeera.com/news/2015/04/pakistan-halts-executions-handed-military-courts-150416091421734.html
http://www.aljazeera.com/programmes/headtohead/2015/03/pakistan-exporting-terror-150324130451504.html
http://www.aljazeera.com/programmes/headtohead/2015/03/pakistan-exporting-terror-150324130451504.html
http://www.newsmax.com/World/Asia/Pakista-Broadway-play-show/2009/10/30/id/452122/
http://www.newsmax.com/World/Asia/Pakista-Broadway-play-show/2009/10/30/id/452122/
http://www.dawn.com/news/1166052
http://www.dawn.com/news/1108988/private-guards-strength-is-more-than-double-of-police-in-karachi
http://www.dawn.com/news/1108988/private-guards-strength-is-more-than-double-of-police-in-karachi
http://www.dawn.com/news/1108273
http://www.pakistantoday.com.pk/2015/01/13/city/lahore/garrison-like-schools-do-little-to-satisfy-jittery-parents-students/
http://www.pakistantoday.com.pk/2015/01/13/city/lahore/garrison-like-schools-do-little-to-satisfy-jittery-parents-students/


Bankoff, G. (2003). Regions of risk: Western discourses on terrorism and the signifi-
cance of Islam. Studies in Conflict & Terrorism, 26(6), 413–428.

Barkawi, T., & Laffey, M. (2006). The postcolonial moment in security studies. Review
of International Studies, 32(02), 329–352.

BBC. (2013, October). Secret memos “Show Pakistan endorsed US drone strikes.”
BBC. Retrieved from http://www.bbc.com/news/world-asia-24649840.

BBC. (2014, April). Pakistan library named “Bin Laden” in Islamic school. BBC.
Retrieved from http://www.bbc.com/news/world-south-asia-27078194.

Bengali, S., & Sahi, A. (2015, December). Where San Bernardino shooter Tashfeen
Malik went to school to learn about Islam. Los Angeles Times. Retrieved from
http://www.latimes.com/world/asia/la-fg-school-san-bernardino-fundamentalist-
20151207-story.html.

Bigo, D., & Tsoukala, A. (Eds.). (2008). Terror, insecurity and liberty: Illiberal practices
of liberal regimes after 9/11. New York: Routledge.

Booth, K. (2008). The human faces of terror: Reflections in a cracked looking-glass.
Critical Studies on Terrorism, 1(1), 65–79.

Buneri, S. (2011). Life in Swat valley. Pulitzer Center on Crisis Reporting. http://
pulitzercenter.org/slideshows/pakistan-swat-valley.

Burki, S. J. (1988). Pakistan under Zia, 1977-1988. Asian Survey, 28 (10), 1082–1100.
Butler, J. (2004). Precarious life: The powers of violence and mourning. London & New

York: Verso.
Butler, J. (2009). Frames of war: When is life grieveable? London & New York: Verso.
Cahall, B. (2013, August). Pakistan drafts ambitious counterterrorism policy, first in 13

years. Foreign Policy. Retrieved from http://foreignpolicy.com/2013/08/13/paki
stan-drafts-ambitious-counterterrorism-policy-first-in-13-years/.

Carment, D., & Samy, Y. (2012). Assessing state fragility: A country indicators for
foreign policy report.Country Indicators for Foreign Policy. Norman Paterson School
of International Affairs, Carlton University, Ottawa, Canada.

Cheema, A. N. (2013). Upcoming picture of ageing population: Pakistan. Quality &
Quantity, 47(5), 2399–2413.

Chicago Project on Security and Terrorism. (2015). Suicide attack database. Retrieved
from http://cpostdata.uchicago.edu/search_new.php.

Chowdhry, A. (2013, August). Pakistan security powerless as eid prayers targeted by
suicide bombers. The Globe and Mail. Retrieved from http://www.theglobeand
mail.com/news/world/pakistan-security-powerless-as-eid-prayers-targeted-by-sui
cide-bombers/article13702543/.

Chughtahi, A., & Hashim, A. (2015, January). Peshawar school massacre: The after-
math. Al Jazeera. Retrieved from http://www.aljazeera.com/indepth/interactive/
2015/01/peshawar-army-school-massacre-aftermath-201511618278953555.
html#.VLrLLDlJcBA.facebook.

Cohen, S. P. (2004). The idea of Pakistan. Washington, DC: Brookings Institution Press.
Coll, S. (2004). Ghost wars: The secret history of the CIA, Afghanistan, and Bin Laden,

from the Soviet invasion to September 10, 2001. New York: Penguin.
Coll, S. (2014, November). The unblinking stare: The drone war in Pakistan. The New

Yorker. Retrieved from http://www.newyorker.com/magazine/2014/11/24/
unblinking-stare.

Daily Times. (2015, August). Civil society protests against Islamabad slum eviction.
Daily Times. Retrieved from http://www.dailytimes.com.pk/punjab/01-Aug-
2015/civil-society-protests-against-islamabad-slum-evictions.

612 O. AIJAZI

ACKU

http://www.bbc.com/news/world-asia-24649840
http://www.bbc.com/news/world-south-asia-27078194
http://www.latimes.com/world/asia/la-fg-school-san-bernardino-fundamentalist-20151207-story.html
http://www.latimes.com/world/asia/la-fg-school-san-bernardino-fundamentalist-20151207-story.html
http://pulitzercenter.org/slideshows/pakistan-swat-valley
http://pulitzercenter.org/slideshows/pakistan-swat-valley
http://foreignpolicy.com/2013/08/13/pakistan-drafts-ambitious-counterterrorism-policy-first-in-13-years/
http://foreignpolicy.com/2013/08/13/pakistan-drafts-ambitious-counterterrorism-policy-first-in-13-years/
http://cpostdata.uchicago.edu/search_new.php
http://www.theglobeandmail.com/news/world/pakistan-security-powerless-as-eid-prayers-targeted-by-suicide-bombers/article13702543/
http://www.theglobeandmail.com/news/world/pakistan-security-powerless-as-eid-prayers-targeted-by-suicide-bombers/article13702543/
http://www.theglobeandmail.com/news/world/pakistan-security-powerless-as-eid-prayers-targeted-by-suicide-bombers/article13702543/
http://www.aljazeera.com/indepth/interactive/2015/01/peshawar-army-school-massacre-aftermath-201511618278953555.html#.VLrLLDlJcBA.facebook
http://www.aljazeera.com/indepth/interactive/2015/01/peshawar-army-school-massacre-aftermath-201511618278953555.html#.VLrLLDlJcBA.facebook
http://www.aljazeera.com/indepth/interactive/2015/01/peshawar-army-school-massacre-aftermath-201511618278953555.html#.VLrLLDlJcBA.facebook
http://www.newyorker.com/magazine/2014/11/24/unblinking-stare
http://www.newyorker.com/magazine/2014/11/24/unblinking-stare
http://www.dailytimes.com.pk/punjab/01-Aug-2015/civil-society-protests-against-islamabad-slum-evictions
http://www.dailytimes.com.pk/punjab/01-Aug-2015/civil-society-protests-against-islamabad-slum-evictions


Dawn News. (2011, June). War on terror cost Pakistan $ 67.9 billion. Dawn News.
Retrieved from http://www.dawn.com/news/637894/war-on-terror-cost-paki
stan-679-billion.

Dawn News (2015, August). Islamabad slum action AWP speaks out for the eviction.
Dawn News. Retrieved from http://www.dawn.com/news/1200147.

Dean, B. L. (2005). Citizenship education in Pakistani schools: Problems and possibi-
lities. International Journal of citizenship and Teacher education, 1(2), 35.

Devji, F. (2008). Red mosque. Public Culture, 20(1), 19–26.
Duffield, M. (2001). Global governance and the new wars: The merging of development

and security. London: Zed books.
Duffield, M. (2007). Development, security and unending war: Governing the world of

peoples. Cambridge: Polity.
Esposjto, J. L. (1982). Islamization: Religion and politics in Pakistan. The Muslim

World, 72(3–4), 197–223.
Etsy, D. C., Goldstone, J. A., Gurr, T. R., Harff, B., Levy, M., Dabelko, G. D., Unger,

A. N. (1999). State failure task force report: Phase II findings. Environmental
Change & Security Project Report, (5).

European Union. (2003). A secure Europe in a better world: European security strategy.
Brussels: European Union.

Express Tribune. (2010, October). Drone attack ambiguities. The Express Tribune.
Retrieved from http://tribune.com.pk/story/67101/drone-attack-ambigu
ities/.

Express Tribune. (2015a, August). Demanding rights: Activists protest against slum
eviction drive in Islamabad. The Express Tribune. Retrieved from http://tribune.
com.pk/story/932270/demanding-rights-activists-protest-against-slum-eviction-
drive-in-islamabad/.

Express Tribune. (2015b, April). COAS recognizes sacrifices of soldiers confers gallan-
try awards. The Express Tribune. Retrieved from http://tribune.com.pk/story/
869840/coas-recognises-sacrifices-of-soldiers-confers-gallantry-awards/.

Fazal, T. (1999). Religion and language in the formation of nationhood in Pakistan and
Bangladesh. Sociological Bulletin, 48(1 and 2), 175–199.

Fielding-Smith, A., Bennett-Jones, O., & Serle, J. (2015).Drone News from the Bureau:
Episode 33. Retrieved from http://www.hipcast.com/podcast/HcrwzKms.

Flintoff, C. (2010, August). In Pakistan, militants use flood aid to seek support. NPR.
Retrieved from http://www.npr.org/templates/story/story.php?storyId=
129379169.

Gall, C. (2005, October). In a remote camp, help from an unconventional source.
New York Times. Retrieved from http://www.nytimes.com/2005/10/18/world/
asia/in-a-remote-camp-help-from-an-unconventional-source.html?_r=0.

Gall, C. (2008, September). Bombing at hotel in Pakistan kills at least 40. The New York
Times. Retrieved from http://www.nytimes.com/2008/09/21/world/asia/21isla
mabad.html.

Gangult, S. (2008, October). Danger ahead for the most dangerous place on earth.
The Washington Post. Retrieved from http://www.washingtonpost.com/wp-dyn/
content/article/2008/10/09/AR2008100901206.html.

Gardezi, H. N., & Rashid, J. (Eds.). (1983). Pakistan, the roots of dictatorship:
The political economy of a praetorian state. London: Zed Press.

Gilmartin, D. (1998). Partition, Pakistan, and South Asian history: In search of a
narrative. The Journal of Asian Studies, 57(04), 1068–1095.

SECURITY GOVERNANCE IN THE POST-COLONY . . . 613

ACKU

http://www.dawn.com/news/637894/war-on-terror-cost-pakistan-679-billion
http://www.dawn.com/news/637894/war-on-terror-cost-pakistan-679-billion
http://www.dawn.com/news/1200147
http://tribune.com.pk/story/67101/drone-attack-ambiguities/
http://tribune.com.pk/story/67101/drone-attack-ambiguities/
http://tribune.com.pk/story/932270/demanding-rights-activists-protest-against-slum-eviction-drive-in-islamabad/
http://tribune.com.pk/story/932270/demanding-rights-activists-protest-against-slum-eviction-drive-in-islamabad/
http://tribune.com.pk/story/932270/demanding-rights-activists-protest-against-slum-eviction-drive-in-islamabad/
http://tribune.com.pk/story/869840/coas-recognises-sacrifices-of-soldiers-confers-gallantry-awards/
http://tribune.com.pk/story/869840/coas-recognises-sacrifices-of-soldiers-confers-gallantry-awards/
http://www.hipcast.com/podcast/HcrwzKms
http://www.npr.org/templates/story/story.php?storyId=129379169
http://www.npr.org/templates/story/story.php?storyId=129379169
http://www.nytimes.com/2005/10/18/world/asia/in-a-remote-camp-help-from-an-unconventional-source.html?_r=0
http://www.nytimes.com/2005/10/18/world/asia/in-a-remote-camp-help-from-an-unconventional-source.html?_r=0
http://www.nytimes.com/2008/09/21/world/asia/21islamabad.html
http://www.nytimes.com/2008/09/21/world/asia/21islamabad.html
http://www.washingtonpost.com/wp-dyn/content/article/2008/10/09/AR2008100901206.html
http://www.washingtonpost.com/wp-dyn/content/article/2008/10/09/AR2008100901206.html


Gunning, J. (2007). A case for critical terrorism studies? Government and Opposition,
42(3), 363–393.

Hanif, M. (2010, August). In Pakistan, echoes of American betrayal. The New York
Times. Retrieved from http://www.nytimes.com/2010/08/01/opinion/01hanif.
html?_r=0.

Haq, F. (1995). Rise of the MQM in Pakistan: Politics of ethnic mobilization. Asian
Survey, 35(11), 990–1004.

Haqqani, H. (2004). The role of Islam in Pakistan’s future. Washington Quarterly,
28(1), 83–96.

Henley, J. (2014, December). The Taliban’s “alarmingly efficient” war on educa-
tion. The Guardian. Retrieved from http://www.theguardian.com/world/
shortcuts/2014/dec/21/taliban-alarmingly-efficient-war-education-peshawar-
attack.

Hönke, J., & Müller, M. M. (2012). Governing (in) security in a postcolonial world:
Transnational entanglements and the worldliness of ‘local’practice. Security
Dialogue, 43(5), 383.

Hoti, A. (2015, March). In Pakistan, we are not so different from you. The World Post.
Retrieved from http://www.huffingtonpost.com/amineh-hoti/pakistan-terrorism-
peshawar_b_6904650.html.

Hussain, S., & Zahra-Malik, M. (2014). Political instability and its implications for an
effective national counterterrorism policy in Pakistan. In M. Yusuf (Ed.), Pakistan’s
counterterrorism challenge (pp. 83–102). Washington, DC: Georgetown University
Press.

Hussain, Z. (2007). Frontline Pakistan: Struggle with militant Islam. London, UK:
I. B. Tauris.

Imran, R. (2013). Legal Injustices: The Zina Hudood ordinance of Pakistan and its
implications for women. Journal of International Women’s Studies, 7(2), 78–100.

International Crisis Group (ICG). (2006). Pakistan’s Tribal Areas: Appeasing the mili-
tants. Asia Report, 125. Retrieved from http://www.crisisgroup.org/en/regions/
asia/south-asia/pakistan/125-pakistans-tribal-areas-appeasing-themilitants.aspx.

International Crisis Group (ICG). (2014). Education reform in Pakistan. Brussels:
International Crisis Group. Retrieved from http://www.crisisgroup.org/~/
media/Files/asia/south-asia/pakistan/257-education-reform-in-pakistan.pdf.

International Human Rights and Conflict Resolution Clinic at Stanford Law School
(IHRCRC) and Global Justice Clinic and NYU School of Law (GJC). (2012).
Living under drones: Death, injury and trauma to civilians from U.S drone practice
in Pakistan. Retrieved from: http://www.livingunderdrones.org/wp-content/
uploads/2013/10/Stanford-NYU-Living-Under-Drones.pdf.

Iqtidar, H. (2012). State management of religion in Pakistan and dilemmas of citizen-
ship. Citizenship Studies, 16(8), 1013–1028.

Jafar, A. (2005). Women, Islam, and the state in Pakistan. Gender Issues, 22(1), 35–55.
Jaffrelot, C. (Ed.). (2002). Pakistan: Nationalism without a nation. New York: Zed

Books.
Jaffrelot, C. (Ed.). (2004). A history of Pakistan and its origins. New York: Anthem

Press.
Jalal, A. (1995). Democracy and authoritarianism in South Asia: A comparative and

historical perspective. Cambridge: Cambridge University Press.
Jarvis, L. (2009). The spaces and faces of critical terrorism studies. Security Dialogue,

40(1), 5–27.

614 O. AIJAZI

ACKU

http://www.nytimes.com/2010/08/01/opinion/01hanif.html?_r=0
http://www.nytimes.com/2010/08/01/opinion/01hanif.html?_r=0
http://www.theguardian.com/world/shortcuts/2014/dec/21/taliban-alarmingly-efficient-war-education-peshawar-attack
http://www.theguardian.com/world/shortcuts/2014/dec/21/taliban-alarmingly-efficient-war-education-peshawar-attack
http://www.theguardian.com/world/shortcuts/2014/dec/21/taliban-alarmingly-efficient-war-education-peshawar-attack
http://www.huffingtonpost.com/amineh-hoti/pakistan-terrorism-peshawar_b_6904650.html
http://www.huffingtonpost.com/amineh-hoti/pakistan-terrorism-peshawar_b_6904650.html
http://www.crisisgroup.org/en/regions/asia/south-asia/pakistan/125-pakistans-tribal-areas-appeasing-themilitants.aspx
http://www.crisisgroup.org/en/regions/asia/south-asia/pakistan/125-pakistans-tribal-areas-appeasing-themilitants.aspx
http://www.crisisgroup.org/~/media/Files/asia/south-asia/pakistan/257-education-reform-in-pakistan.pdf
http://www.crisisgroup.org/~/media/Files/asia/south-asia/pakistan/257-education-reform-in-pakistan.pdf
http://www.livingunderdrones.org/wp-content/uploads/2013/10/Stanford-NYU-Living-Under-Drones.pdf
http://www.livingunderdrones.org/wp-content/uploads/2013/10/Stanford-NYU-Living-Under-Drones.pdf


Kavilanz, P. (2015, March). This startup could help thwart school bombings. CNN.
Retrieved from http://money.cnn.com/2015/03/26/smallbusiness/predicti
fyme-school-bombings/index.html?iid=SF_T_River.

Kfir, I. (2014). Sectarian violence and social group identity in Pakistan. Studies in
Conflict & Terrorism, 37(6), 457–472.

Khan, A. (2002). Pakistan’s Sindhi ethnic nationalism: Migration, marginalization, and
the threat of “Indianization”. Asian Survey, 42(2), 213–229.

Khan, M. (2015a, February). Legibility as a political project. Tanqeed: Magazine of
Politics and Culture. Retrieved from http://www.tanqeed.org/2015/02/legibil
ity-as-political-project-tq-salon/.

Khan, N. (Ed.). (2010). Beyond crisis: Re-evaluating Pakistan. India: Routledge.
Khan, S. (2011). FATA’s political status: What are the consequences and options for

Pakistan? Strategic Insights, 10(2), 35–38.
Khan, S. (2015b, May). Closing the gates of Lahore. Herald. Retrieved from http://

herald.dawn.com/news/1153043/closing-the-gates-of-lahore.
Kirk, G. S. (2014). Working class zombies and men in Burqas: Temporality, trauma,

and the specter of nostalgia in Zibahkhana. BioScope: South Asian Screen Studies,
5(2), 141–151.

Krishna, S. (1999). Postcolonial insecurities: India, Sri Lanka, and the question of
nationhood. Minnesota, MN: University of Minnesota Press.

Kumar,M. P. (2008). Imagining the terrorist: Racialization of Asian identities since 9/11.
Kasarinlan: Philippine Journal of Third World Studies, 22(2), 4–21.

Kutsch, T. (2013, October). Documents reveal Pakistan approved US drone strikes. Al
Jazeera. Retrieved from http://america.aljazeera.com/articles/2013/10/24/new-
documents-showpakistanascomplicityinusdroneprogram.html.

Lall, M. (2012). Citizenship in Pakistan: State, nation and contemporary fault lines.
Contemporary Politics, 18(1), 71–86.

Lancaster, J., & Khan, K. (2005, October). Extremists fill aid chasm after Quake.
Washington Post. Retrieved from http://www.washingtonpost.com/wp-dyn/con
tent/article/2005/10/15/AR2005101501392.html.

Lieven, A. (2011). Pakistan: A hard country. London: Penguin Books.
Looney, R. (2004). Failed economic take-offs and terrorism in Pakistan:

Conceptualizing a proper role for US assistance. Asian Survey, 44(6), 771–793.
López-Cálix, J. R., Srinivasan, T. G., & Waheed, M. (2012). What do we know about

growth patterns in Pakistan? World Bank, Washington, DC: World Bank. Retrieved
from https://www.openknowledge.worldbank.org/handle/10986/17875.

Malik, I. (1997). State and civil society in Pakistan: Politics of authority, ideology and
ethnicity. New York, NY: St. Martin’s Press.

Malik, S., & Wahid, J. (2014). Rapid urbanization: Problems and challenges for
adequate housing in Pakistan. Journal of Sociology, 2(2), 87–110.

Mamdani, M. (2002). Good Muslim, bad Muslim: A political perspective on culture
and terrorism. American Anthropologist, 104(3), 766–775.

Marsden, M. (2008). Muslim cosmopolitans? Transnational life in northern Pakistan.
The Journal of Asian Studies, 67(01), 213–247.

Marzal, A. and AFP. (2014, December). Inside the Pakistan school: Harrowing
images reveal full terror of Taliban attack. The Telegraph. Retrieved from
http://www.telegraph.co.uk/news/worldnews/asia/pakistan/11298802/
Inside-the-Pakistan-school-harrowing-images-reveal-full-terror-of-Taliban-
attack.html.

SECURITY GOVERNANCE IN THE POST-COLONY . . . 615

ACKU

http://money.cnn.com/2015/03/26/smallbusiness/predictifyme-school-bombings/index.html?iid=SF_T_River
http://money.cnn.com/2015/03/26/smallbusiness/predictifyme-school-bombings/index.html?iid=SF_T_River
http://www.tanqeed.org/2015/02/legibility-as-political-project-tq-salon/
http://www.tanqeed.org/2015/02/legibility-as-political-project-tq-salon/
http://herald.dawn.com/news/1153043/closing-the-gates-of-lahore
http://herald.dawn.com/news/1153043/closing-the-gates-of-lahore
http://america.aljazeera.com/articles/2013/10/24/new-documents-showpakistanascomplicityinusdroneprogram.html
http://america.aljazeera.com/articles/2013/10/24/new-documents-showpakistanascomplicityinusdroneprogram.html
http://www.washingtonpost.com/wp-dyn/content/article/2005/10/15/AR2005101501392.html
http://www.washingtonpost.com/wp-dyn/content/article/2005/10/15/AR2005101501392.html
https://www.openknowledge.worldbank.org/handle/10986/17875
http://www.telegraph.co.uk/news/worldnews/asia/pakistan/11298802/Inside-the-Pakistan-school-harrowing-images-reveal-full-terror-of-Taliban-attack.html
http://www.telegraph.co.uk/news/worldnews/asia/pakistan/11298802/Inside-the-Pakistan-school-harrowing-images-reveal-full-terror-of-Taliban-attack.html
http://www.telegraph.co.uk/news/worldnews/asia/pakistan/11298802/Inside-the-Pakistan-school-harrowing-images-reveal-full-terror-of-Taliban-attack.html


Memon, M. U. (1983). Pakistani Urdu creative writing on national disintegration: The
Case of Bangladesh. The Journal of Asian Studies, 43(01), 105–127.

Miller, T. (2009). Mapping the global Muslim population: A report on the size and
distribution of the world’s Muslim population. Washington, DC: Pew Research Center.

Mir, A. (2014, December). Capital’s Jamia Hafsa declares support for Islamic State. The
News. Retrieved from http://www.thenews.com.pk/Todays-News-2-288900-
Capitals-Jamia-Hafsa-declares-support-for-Islamic-State.

Mitchell, J. K. (2003). The fox and the hedgehog: Myopia about homeland security
inU S policies on terrorism. In L. Clarke (Ed.), Terrorism and disaster: New threats,
new ideas research in social problems and public policy I (Vol. 11), pp. 53–72.
Bingley: Emerald Group Publishing Limited.

Mumtaz, H. (2010, March). Regaining cultural space. Dawn. Retrieved from http://
www.dawn.com/wps/wcm/connect/dawn-content-library/dawn/the-newspa
per/local/regaining-cultural-space-130.

Murphy, E. (2012). The making of terrorism in Pakistan: Historical and social roots of
extremism. New York: Routledge.

Mustafa, D. (2005). The terrible geographicalness of terrorism: Reflections of a hazards
geographer. Antipode, 37(1), 72–92.

Mustafa, D., & Brown, K. E. (2010). The Taliban, public space, and terror in Pakistan.
Eurasian Geography and Economics, 51(4), 496–512.

Mustafa, D., & Sawas, A. (2013). Urbanisation and political change in Pakistan:
Exploring the known unknowns. Third World Quarterly, 34(7), 1293–1304.

Mustafa, D. (2006). (Anti)social capital in the production of an (un)civil society in
Pakistan. Geographical Review, 95(3), 328–347.

Mythen, G., Walklate, S., & Khan, F. (2009). “I’m a Muslim, but I’m not a Terrorist”:
Victimization, Risky Identities and the Performance of Safety. British Journal of
Criminology, 49(6), 736–754.

Nadiri, K. H. (2014). Old habits, new consequences: Pakistan’s posture toward
Afghanistan since 2001. International Security, 39(2), 132–168.

Nasr, V. (2004). Military rule, Islamism and democracy in Pakistan. The Middle East
Journal, 58(2), 195–209.

Nauman, Q. (2015, January). Pakistani president approves military courts for terrorism
cases: Challenges from legal community considered. The Wall Street Journal.
Retrieved from http://www.wsj.com/articles/pakistani-president-approves-mili
tary-courts-for-terrorism-cases-1420645640.

Naviwala, N. (2015, February). Protesting against terrorism in Pakistan. Foreign Policy.
Retrieved from http://foreignpolicy.com/2015/02/18/protesting-against-terror
ism-in-pakistan/.

Nawaz, M. (2014, December). Pakistan’s “War on Terror” only encourages Jihadists.
Time. Retrieved from http://time.com/3639859/peshawar-attack-pakistan-tali
ban-revenge-jihadism/.

Nawaz, S. (2008). Crossed swords: Pakistan, its army, and the wars within. Karachi,
Pakistan: Oxford University Press.

Negroponte, J.D. (2008). Pakistan’s Fata challenge: Securing one of the world’s most
dangerous areas. Washington, DC (Testimony before the Senate Foreign Relations
Committee on 20 May, 2008).

Nelson, S. (2014, December). Peshawar attack: Tragic list of children killed in school
massacre emerges. The Huffington Post. Retrieved from http://www.huffington

616 O. AIJAZI

ACKU

http://www.thenews.com.pk/Todays-News-2-288900-Capitals-Jamia-Hafsa-declares-support-for-Islamic-State
http://www.thenews.com.pk/Todays-News-2-288900-Capitals-Jamia-Hafsa-declares-support-for-Islamic-State
http://www.dawn.com/wps/wcm/connect/dawn-content-library/dawn/the-newspaper/local/regaining-cultural-space-130
http://www.dawn.com/wps/wcm/connect/dawn-content-library/dawn/the-newspaper/local/regaining-cultural-space-130
http://www.dawn.com/wps/wcm/connect/dawn-content-library/dawn/the-newspaper/local/regaining-cultural-space-130
http://www.wsj.com/articles/pakistani-president-approves-military-courts-for-terrorism-cases-1420645640
http://www.wsj.com/articles/pakistani-president-approves-military-courts-for-terrorism-cases-1420645640
http://foreignpolicy.com/2015/02/18/protesting-against-terrorism-in-pakistan/
http://foreignpolicy.com/2015/02/18/protesting-against-terrorism-in-pakistan/
http://time.com/3639859/peshawar-attack-pakistan-taliban-revenge-jihadism/
http://time.com/3639859/peshawar-attack-pakistan-taliban-revenge-jihadism/
http://www.huffingtonpost.co.uk/2014/12/16/peshawar-attack-tragic-list-children-killed-school-massacre-emerges_n_6333210.html


post.co.uk/2014/12/16/peshawar-attack-tragic-list-children-killed-school-mas
sacre-emerges_n_6333210.html.

NIC. (2000). Global trends 2015: A dialogue about the future with non-governmental
experts. National Intelligence Council. Washington, DC, USA. http://www.dni.
gov/files/documents/Global%20Trends_2015%20Report.pdf.

NIC. (2012). Global trends 2030: Alternate worlds. National Intelligence Council.
Washington, DC, USA. http://www.dni.gov/files/documents/GlobalTrends_
2030.pdf.

Paracha, N. F. (2013, December). Alcohol in Pakistan. The prohibition and after.
Dawn News. Retrieved from http://www.dawn.com/news/1060507/alcohol-in-
pakistan-the-prohibition-and-after.

Qadir, S. (2013, November). Does Pakistan have a drone policy? The Friday Times.
Retrieved from http://www.thefridaytimes.com/tft/does-pakistan-have-a-drone-
policy/.

Rahman, T. (2008). Language policy and education in Pakistan. In N. Hornberger
(Ed.), Encyclopedia of language and education (pp. 383–392). New York: Springer.

Rashid, A. (1999). The Taliban: Exporting extremism. Foreign Affairs, 78(6), 22–35.
Rashid, A. (2012). Descent into chaos: How the war against Islamic extremism is being

lost in Pakistan, Afghanistan and Central Asia. New York, NY: Allen Lane.
Rhode, D., Gall, C., Schmitt, E., & Sanger, D. E. (2007, December). US officials see

waste in billions sent to Pakistan. New York Times. Retrieved from http://www.
nytimes.com/2007/12/24/world/asia/24military.html.

Rodriguez, A. (2010, August). Pakistan flood disaster gives opening to militants. Los
Angeles Times. Retrieved from http://articles.latimes.com/2010/aug/10/world/
la-fg-pakistan-militants-aid-20100810.

Rodriguez, A. (2011, September). In Pakistan, suicide bombings are part of rhythm of
life. The Los Angeles Times. Retrieved from http://articles.latimes.com/2011/sep/
05/world/la-fg-pakistan-911-20110906.

Saigol, R. (2009). Decades of disaster: Islamization and the women of Pakistan. The
Middle East InstituteViewpoints: The Islamization of Pakistan, 1979–2009. Retrieved
from http://www.mei.edu/Portals/0/Publications/Rubina_decades_of_disaster.
pdf.

Santana, R., & Shahzad, A. (2014, June). Pakistan launches offensive against militants
near Afghan border. The World Post. Retrieved from http://www.huffingtonpost.
com/2014/06/15/pakistan-army-says-launch_n_5496487.html.

Sarwar, B. (2014, December). Pakistan must discard its “good Taliban, bad Taliban”
narrative. The World Post. Retrieved from http://www.huffingtonpost.com/beena-
sarwar/pakistan-taliban-narrative_b_6337604.html.

Sattar, A. (2013, February). Pakistan market bombing: Dozen dead in Quetta blast. The
Huffington Post. Retrieved from http://www.huffingtonpost.com/2013/02/16/
pakistan-market-bombingquetta_n_2701733.html.

Scott, J. (1998). Seeing like a state: How certain schemes to improve the human condition
have failed. New Haven, CT: Yale University Press.

Shahid, J. (2015a, April). Deadline for SIM verification ends today. Retrieved from
http://www.dawn.com/news/1175413.

Shahid, J. (2015b, January). 17,00 CCTV cameras to be installed in capital. Dawn
News. Retrieved from http://www.dawn.com/news/1160566.

Shaik, F. (2009). Making sense of Pakistan. New Delhi: Foundation Books.

SECURITY GOVERNANCE IN THE POST-COLONY . . . 617

ACKU

http://www.huffingtonpost.co.uk/2014/12/16/peshawar-attack-tragic-list-children-killed-school-massacre-emerges_n_6333210.html
http://www.huffingtonpost.co.uk/2014/12/16/peshawar-attack-tragic-list-children-killed-school-massacre-emerges_n_6333210.html
http://www.dni.gov/files/documents/Global%20Trends_2015%20Report.pdf
http://www.dni.gov/files/documents/Global%20Trends_2015%20Report.pdf
http://www.dni.gov/files/documents/GlobalTrends_2030.pdf
http://www.dni.gov/files/documents/GlobalTrends_2030.pdf
http://www.dawn.com/news/1060507/alcohol-in-pakistan-the-prohibition-and-after
http://www.dawn.com/news/1060507/alcohol-in-pakistan-the-prohibition-and-after
http://www.thefridaytimes.com/tft/does-pakistan-have-a-drone-policy/
http://www.thefridaytimes.com/tft/does-pakistan-have-a-drone-policy/
http://www.nytimes.com/2007/12/24/world/asia/24military.html
http://www.nytimes.com/2007/12/24/world/asia/24military.html
http://articles.latimes.com/2010/aug/10/world/la-fg-pakistan-militants-aid-20100810
http://articles.latimes.com/2010/aug/10/world/la-fg-pakistan-militants-aid-20100810
http://articles.latimes.com/2011/sep/05/world/la-fg-pakistan-911-20110906
http://articles.latimes.com/2011/sep/05/world/la-fg-pakistan-911-20110906
http://www.mei.edu/Portals/0/Publications/Rubina_decades_of_disaster.pdf
http://www.mei.edu/Portals/0/Publications/Rubina_decades_of_disaster.pdf
http://www.huffingtonpost.com/2014/06/15/pakistan-army-says-launch_n_5496487.html
http://www.huffingtonpost.com/2014/06/15/pakistan-army-says-launch_n_5496487.html
http://www.huffingtonpost.com/beena-sarwar/pakistan-taliban-narrative_b_6337604.html
http://www.huffingtonpost.com/beena-sarwar/pakistan-taliban-narrative_b_6337604.html
http://www.huffingtonpost.com/2013/02/16/pakistan-market-bombingquetta_n_2701733.html
http://www.huffingtonpost.com/2013/02/16/pakistan-market-bombingquetta_n_2701733.html
http://www.dawn.com/news/1175413
http://www.dawn.com/news/1160566


Sharma, A., & Gupta, A. (Eds.). (2006). The anthropology of the state: A reader. Malden,
MA: Blackwell Publishing.

Shaw, G. R., & Akhther, M. (2012). The unbearable humanness of drone warfare in
FATA, Pakistan. Antipode, 44(4), 1490–1509.

Siddiqa, A. (2007). Military inc.: Inside Pakistan’s military economy. London:
Pluto press.

Siddiqa, A. (2011). Pakistan’s counterterrorism strategy: Separating friends from ene-
mies. The Washington Quarterly, 34(1), 149–162.

Siddiqa, A. (2014, December). Pakistan’s 9/11? New York Times. Retrieved from
http://www.nytimes.com/2014/12/20/opinion/pakistans-9-11.html?_r=0.

Siddique, A. (2014). The Pashtun question: The unresolved key to the future of Pakistan
and Afghanistan. Oxford: Oxford University Press.

Siddiqui, A. (2008). Partition and the making of the Mohajir mindset. Karachi: Oxford
University Press.

Singh, J. (2009). Jinnah: India, partition, Independence. Kolkata, India: Rupa & Co.
South Asia Terrorism Portal. (2015). Fatalities in terrorist violence in Pakistan 2003–

2015. Retrieved from http://www.satp.org/satporgtp/countries/pakistan/data
base/casualties.htm.

Tajik, S. H. (2014). Counterterrorism efforts of law enforcement agencies in Pakistan.
In M. Yusaf (Ed.) Pakistan’s counterterrorism challenge (pp. 103–125). Washington,
DC: Georgetown University Press.

Tanveer, A., & Shahzad, A. (2015, December). California shooter attended religious
school founded by Canadian resident: Official. Global News. Retrieved from:http://
globalnews.ca/news/2384206/california-shooter-attended-religious-school-while-
living-pakistan-official/.

Tariq, S. (2015). Pakistan school attack sparks new form of public action. United States
Institute for Peace (USIP). Retrieved from http://www.usip.org/olivebranch/paki
stan-school-attack-sparks-new-form-of-public-action.

Tellis, A. J. (2008). Pakistan’s record on terrorism: Conflicted goals, compromised
performance. Washington Quarterly, 31(2), 7–32.

Thompson, J. (2014, December). A small measure of progress. Foreign Policy.
Retrieved from http://foreignpolicy.com/2014/12/22/a-small-measure-of-pro
gress/.

Times of India, (2005, February). Pak will be failed state by 2015: CIA. Times of India.
Retrieved from http://timesofindia.indiatimes.com/world/us/Pak-will-be-failed-
state-by-2015-CIA/articleshow/1019516.cms.

Titus, P., & Swidler, N. (2000). Knights, not pawns: Ethno-nationalism and regional
dynamics in post-colonial Balochistan. International Journal Middle East Studies,
32(01), 47–69.

Upadhyay, B. (May, 2008). US aid “failing to reach target.” BBC News. Retrieved from
http://news.bbc.co.uk/2/hi/7405434.stm.

Wash, D. (2008, February). Up to 70% of US aid to Pakistan “misspent.” The
Guardian. Retrieved from.

Wash, D. (2009, August). The ISI, Pakistan’s notorious and feared spy agency, comes
in from the cold. The Guardian. Retrieved from http://www.theguardian.com/
world/2009/aug/05/inter-services-intelligence-directorate-pakistan.

Weinbaum, M. G., & Harder, J. B. (2008). Pakistan’s Afghan policies and their
consequences. Contemporary South Asia, 16(1), 25–38.

618 O. AIJAZI

ACKU

http://www.nytimes.com/2014/12/20/opinion/pakistans-9-11.html?_r=0
http://www.satp.org/satporgtp/countries/pakistan/database/casualties.htm
http://www.satp.org/satporgtp/countries/pakistan/database/casualties.htm
http://globalnews.ca/news/2384206/california-shooter-attended-religious-school-while-living-pakistan-official/
http://globalnews.ca/news/2384206/california-shooter-attended-religious-school-while-living-pakistan-official/
http://globalnews.ca/news/2384206/california-shooter-attended-religious-school-while-living-pakistan-official/
http://www.usip.org/olivebranch/pakistan-school-attack-sparks-new-form-of-public-action
http://www.usip.org/olivebranch/pakistan-school-attack-sparks-new-form-of-public-action
http://foreignpolicy.com/2014/12/22/a-small-measure-of-progress/
http://foreignpolicy.com/2014/12/22/a-small-measure-of-progress/
http://timesofindia.indiatimes.com/world/us/Pak-will-be-failed-state-by-2015-CIA/articleshow/1019516.cms
http://timesofindia.indiatimes.com/world/us/Pak-will-be-failed-state-by-2015-CIA/articleshow/1019516.cms
http://news.bbc.co.uk/2/hi/7405434.stm
http://www.theguardian.com/world/2009/aug/05/inter-services-intelligence-directorate-pakistan
http://www.theguardian.com/world/2009/aug/05/inter-services-intelligence-directorate-pakistan


Wise, M. (2012, February). The Ritz-Carlton of failed states. Foreign Policy. Retrieved
from http://foreignpolicy.com/2012/02/27/the-ritz-carlton-of-failed-states.

Wisner, B. (2002, March). Is there a geographical theory of terror? Paper presented at
the Annual Meeting of the Association of American Geographers, Los Angeles, CA,
19–23. http://online.northumbria.ac.uk/geography_research/radix/wtc7.html.

Wright, L. (2011, May). The double game. The unintended consequence of American
funding in Pakistan. Annals of Diplomacy, New Yorker. Retrieved from http://
www.newyorker.com/magazine/2011/05/16/the-double-game.

Yasmeen, S. (2003). Pakistan’s Kashmir policy: voices of moderation? Contemporary
South Asia, 12(2), 187–202.

Yusuf, M. (2014). Pakistan’s militancy challenge. In M. Yusuf (Ed.), Pakistan’s counter-
terrorism challenge (pp. 15–45). Washington, DC: Georgetown University Press.

Zakaria, R. (2012). Sharia, justice, and the politics of intimacy.ASIANetwork Exchange:
A Journal for Asian Studies in the Liberal Arts, 19(1), 7–16.

Zaman, Q. (2015, April). Religious leaders evolve consensus on uniform prayer timings
in Islamabad. The Express Tribune. Retrieved from http://tribune.com.pk/story/
870846/in-islamabad-uniform-prayer-timings-for-all-sects/.

Omer Aijazi is a PhD Candidate in Educational Studies at the University of British
Columbia. Omer’s academic research encompasses conflict and natural disasters in
Northern Pakistan and Kashmir. He is a Junior Affiliate with the Canadian Network
for Research on Terrorism, Security, and Society (TSAS).

SECURITY GOVERNANCE IN THE POST-COLONY . . . 619

ACKU

http://foreignpolicy.com/2012/02/27/the-ritz-carlton-of-failed-states
http://online.northumbria.ac.uk/geography_research/radix/wtc7.html
http://www.newyorker.com/magazine/2011/05/16/the-double-game
http://www.newyorker.com/magazine/2011/05/16/the-double-game
http://tribune.com.pk/story/870846/in-islamabad-uniform-prayer-timings-for-all-sects/
http://tribune.com.pk/story/870846/in-islamabad-uniform-prayer-timings-for-all-sects/


CHAPTER 28

Countering Terrorism in Bangladesh

Amparo Pamela H. Fabe

INTRODUCTION

Bangladesh counterterrorism strategy tackles terrorism, arms and drug smug-
gling, human trafficking, and transnational organized crime. These evolving
challenges pose serious impediments to its political stability. Bangladesh enjoys
a clear geostrategic advantage. In 2014, it was the world’s seventh most
populous nation with over 158 million people. It has a land mass of about
56,000 square miles of plain land situated in the delta of the Ganges river
system. Sunni Muslims make up 89.5 percent of the total population, Hindus
comprise the 9.5 percent, and other ethnicities make up 0.9 percent. Bangla is
the official language and 98 percent of the population speaks this language
(Bangladesh Bureau of Statistics, Population and Housing Census 2011,
p. 12). It shares a border with India toward the west, north, and northeast; a
border with Myanmar toward the southeast; and the Bay of Bengal toward the
south. The close proximity of Bangladesh to Myanmar, Pakistan, Afghanistan,
and India has led to complex security problems arising from terrorism.

TERRORIST GROUPS IN BANGLADESH

Bangladesh government forces deal with the threat from left-leaning terrorist
groups such as the Shorboharas and Nakshals. Military force subdued these
groups (Chowdhury 2010). The terrorist groups are as follows: Harkat-ul-Jihad al-
Islami Bangladesh (HuJI-B), Jamaat-ul-Mujahideen Bangladesh (JMB), Jagrata
Muslim Janata Bangladesh (JMJB), Hizbut Touhid, Shahadat-e-al Haqima
(SAH), Islami Samaj, Ulema Anjuman al Baiyinaat (UAB), Hizb ut-Tahrir,
Islamic Democratic Party (IDP), Tamir ud-Deen, Alla’r Dal, and the Ansarullah
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Bangla Team (Bhattacharjee 2009, p.1). Each will be discussed as a separate
paragraph, below.

The HuJI-B, established in 1992 by the returnees of Afghan War, derives
inspiration from Osama Bin Laden’s International Islamic Force. Its leader,
Showkat Osman, hopes to establish Islamic Hukumat in Bangladesh by pro-
moting jihad. It operates in Chittagong, Cox’s Bazaar, and Myanmar
(Bhattacharjee 2009). The United States designated HuJI as a terrorist
organization in 2008 (Raman 2009).

The JMB, organized in 1998, aims to establish Shariah through an armed
revolution. It is opposed to democracy. JMB’s supreme commander, Maulana
Abdur Rahman, and five members were executed since they were convicted
of killing two judges in November 2005. It has a strength of 10,000 full-time
and 100,000 part-time cadres who are university teachers, madrasa students,
and ordinary people (Bhattacharjee 2009). It targeted the members of the
judiciary with a goal to replace the prevailing legal system with Sharia-based
Islamic law. Militants attacked the administrative components of the govern-
ment. It was responsible for a series of blasts in August 2005, which affected 63
administrative districts. The country’s democratic political parties are targets.
Militants carried out grenade attacks in an attempt to assassinate present Prime
Minister Mrs. Sheikh Hasina, during a rally. There were 16 casualties and 200
people injured (The Daily Star August, 2004). They also target foreign diplo-
mats. Two people were killed, and the British High Commissioner to
Bangladesh was among the 70 injured in a powerful bomb blast at Hazrat
Shahjalal’s Shrine in Sylhet (Daily Star, May 2004).

The JMJB (also called Jamaat) is the leading Islamist political party of the
country and the largest Islamic party in the subcontinent (Mehrotra 2009).
Jamaat had 20 members in Parliament (Kala 2006). The organization was
formed in 1979 as an Islamic political movement after General Zia lifted the
ban on Jamaat in 1975 which had been imposed by Mujib. It was banned until
1979 due to its support for the Pakistani army during the liberation war (Riaz
2008). The main motto of the Jamaat is: “Allah is our Lord; The Quran and
the Sunnah is our ideal; Jihad is our means; and Salvation is our end” (Karlekar
2005). The founder of Jamaat, Maududi, believed that social transformation
can be achieved by training a core group of disciplined members to be social
and political leaders who would succeed in Islamizing the society (Sharma
2015). Jamaat has a militant student body called the Islamic Chattra Shibir
and a workers’ front called Sramik Kalyan Federation. The Islamic Chattra
Shibir has a strong presence in the University of Chittagong, Rajshahi
University, University of Dhaka, and Islamic University (Ray 2008). The
JMJB extended financial assistance and human resources to terrorist groups.
For example, it funded the assassination of Gopal Krishna Muhuri, Principal of
Nazirhat College in Chittagong in November 2001 (Amnesty International
2001). The JMB implemented serial bombing in 2005 where more than 400
small bomb blasts rocked Dhaka and towns across Bangladesh in 30 minutes.
JMB is linked to Jamaat-e-Islami. (Banerjee 2006). Sheikh Abdul Salam
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Mohammad, the leader of the JMJB, signed the official declaration of Al-Qaeda’s
“holy war” against the United States on February 23, 1998 (Lintner 2003).

The SAH, led by Kawsar Hossain Siddique, commenced operations on
February 8, 2003. The group was funded by Dawood Ibrahim. The group
renounced the liberation war of 1971 and the constitution. The group was
banned in February 2003 by the BNP-Jamaat government (Bhattacharjee 2009).

The Hizbut Touhid, led by Bayazid Khan Panni, started in 1994 in Tangail
district. It is against democracy. It also opposes leadership of women in politics
and women’s work. It believes that every men and women in Islam are armies of
Allah. Hizbut Chief Panni believes that Jews and Christian should be killed by
Muslims. It operates in Dhaka, Kushtia, Meherpur, Jhenidah, Magura and
Chuadanga. It wants to establish Islamic rule in the world (Bhattacharjee 2009).

The Islami Samaj, founded by Mufti Abdul Jabbar, was established in May
1993. It wants to establish Islamic rule. It also opposes democracy as it believes
that it is contradictory to rule of Islam. It operates in Bandarban. Syed
Humayun Kabir leads the group (Bhattacharjee 2009).

The UAB, led by Syed Muhammad Mukhleshur Rahman, consists of the Sufi
followers of Razarbagh Dargah Sharif. It is against all Islamic political parties.

The Hizb ut-Tahrir Bangladesh, led by Mohiuddin Ahmed, is part of the
global Sunni political party that aspires to establish Khilafat by uniting all
Islamic countries. It wants to establish a community of like-minded members,
sway public opinion, and set up an Islamic government (Bhattacharjee 2009).
It was formed in November 2001 amidst the growth of anti-Americanism
globally. It is active in 20 Muslim countries. It seeks to unify all Muslim
countries under a Caliphate based on Islamic rule. It is active in universities
and administration (Hizb ut-Tahrir 2014). On October 22, 2009, the
Bangladesh government proscribed the Hizb ut-Tahrir in the interest of public
security (Daily Star October 23, 2009).

The IDP, composed mainly by Afghan war veterans, began on May
2008. It also wants to establish Shariah law. Its leader is Sheikh Abdus
Salam.

The Tamir Ud Deen, founded by HuJI leader Mufti Abdur Rauf, was
renamed as Hijbe Abu Omar, after Rauf’s arrest in 2006. It operates in
Dhaka, Mymensingh, Sherpur, Barisal, Patuakhali, Madaripur, Panchagarh,
Faridpur, Gopalganj, Chittagong, Sylhet, and Dinajpur. Its cadres are
teachers and students of Kawmi Madrasa.

The Alla’r Dal was founded by Matinul Islam Matin and Babul Ansari. Its
goal is to carry out jihad to establish Islamic rule. It operates in Kushtia,
Meherpur, and Chadanga (Bhattacharjee 2009).

The Ansarullah Bangla Team, which has been linked to a series of murders
of secular bloggers and activists, wants to establish a government based on
Sharia law. Its leader, Mohammad Abul Bashar, and two associates, were
arrested for their involvement in the killing of Avjit Roy.

Pakistan’s intelligence agency, Inter-Services Intelligence (ISI), is active in
Bangladesh. It has been implementing its “asymmetric warfare” against India

COUNTERING TERRORISM IN BANGLADESH 623

ACKU



to “bleed India with thousand cuts” by using Bangladesh as its staging pad.
There exists a nexus between ISI and Bangladesh intelligence agency,
Directorate General of Forces Intelligence (DGFI). Indian intelligence agen-
cies state that the DGFI is the cousin of ISI. The ISI used the strategy of illegal
migration from Bangladesh to India, mainly in Assam which shares 262 kilo-
meters of porous border with Bangladesh to disturb the region’s stability
(Sharma 2015).

Approximately 3,000 Bangladeshis went to Afghanistan to join the Jihad.
About 24 of them had perished. Several hundred Bangladeshi Muslim youths
also joined the Palestine war against Israel and the Kashmir War against India
(Hossain 2007).

The presence of Islamist terrorist groups in Bangladesh has serious security
implications for India. The multiple bombings in Jaipur and Assam in 2008
were implemented by Bangladeshi terrorist groups in cooperation with ISI
and Indian terrorist groups. The recent Burdwan bombings have also been
traced to Bangladeshi terror groups. Bangladesh remains vulnerable to radica-
lization due to weak governance and poverty. Pakistan continues to make use
of Bangladesh to carry out its plan to keep India’s northeast internally unstable
(Sharma 2015).

POLITICAL RADICALIZATION OF ISLAM
The political radicalization of Islam in Bangladesh has offered a platform for
the escalation of activities by Islamic extremists and terrorist groups. The
cause for the rise of Islamism as a political ideology was due to the crisis of
hegemony of the Bangladeshi ruling classes, the legitimacy problems
hounding the military regime, the pattern of political expediency promoted
by the secularist parties, and the ineffective resistance of civil society orga-
nizations (Riaz 2008).

In 1977, The Bangladesh Constitution was amended, replacing the word
“secularism” with the phrase “bismillah ar rahman ar Rahim” (in the name
of Allah, the beneficent and the merciful) (Sharma 2015). A clause which
stated that the government should preserve fraternal relations with Muslim
countries based on Islamic solidarity was added to the constitution (Ray
2008). Bangladesh President Zia applied a soft approach toward radical
elements and he lifted the ban on Jamaat. By the time Zia’s term ended,
Bangladesh was no longer a secular republic constitutionally and in spirit
(Sharma 2015). Abdul Sattar, a Supreme Court judge, governed briefly
before he was overthrown by General H. M. Ershad in a military coup in
1982. General Ershad declared Islam as the state religion through the
eighth constitutional amendment in 1988. The military rulers fostered
conditions for Islamist radical groups to operate. They permitted the con-
servative Muslim clergy to express their views freely. A new political culture
that is open to an austere and parochial vision of Islam had slowly emerged
(Ganguly 2006).
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The terrorist groups derive financial assistance from madrassas and Muslim
nongovernmental organizations in West Asia (Singh 2007).

Madrassas provide manpower recruitment for terrorist groups. The
Bangladeshi intelligence agencies pointed to 323 madrassas where training
was imparted to the terrorists (The Money Times, April 14, 2009). The
Bangladeshi intelligence agencies targeted 323 Quomi madrassas, where mili-
tants were being trained (Majid 2009).

The rogue elements of Afghanistan and Pakistan make use of Bangladesh as
an important base for their globalized terrorist activities. Nazir Ahmed
Sodozey, a Pakistani terrorist, disclosed that some Bangladeshis are training
in the HuA camps in Afghanistan, and revealed the involvement of
Bangladeshis kidnappings of foreign tourists. Abu Baker Siddiqui, another
terrorist, revealed that he had motivated and assisted recruitment of Binari
Muslims to undergo arms training at the RIF Training Centre near
Chittagong.

Indian analysts point to an alliance between Indian Hindu ethnic separatist
groups and the HuJI-B and the JMB. They claim that the United Liberation
Front of Assam (ULFA), an ethnic insurgent group from northeast India, has
linkages with Bangladeshi terrorist groups. ULFA is considered as a terrorist
organization that seeks secession of Assam from India through an armed
struggle (Sharma 2015). They reported that ULFA has camps in Bangladesh
and that ULFA operatives received training at the military camps of the HuJI-B
(The United Liberation Front of Assam Operations, 2009). During the
Chittagong arms haul in 2004, Bangladesh security forces caught 10,000
weapons and 300,000 rounds of ammunition including 7,500 AK rifles,
antitank recoilless rifles, and 3,000 grenades. This cache of arms was meant
for northeast insurgents and it showed the nexus of ISI–ULFA–Tarique Zia
(Sharma 2015). Moreover, ULFA’s commander-in-chief, Paresh Barua,
conducts business operations in India, Bangladesh, and the Persian Gulf. He
owns hotels, department stores, soft-drink companies, consulting firms, and
investment companies (Raghavan 2013).

Terrorist attacks were launched by Islamist terrorist groups who oppose the
Bengali secular image and culture. These groups carried out bomb blasts
during the Bengali New Year which claimed nine lives, and caused injuries to
many people (Assassination Attempt on Hasina 2004). Militants attacked the
judicial system, killing 9 people and injuring 78 others on November 29, 2005,
in two suicide bomb attacks by the JMB on the Chittagong and Gazipur court
premises (The Daily Star November, 2005).

RESOURCE PREDATION THESIS

The terrorism threat in Bangladesh can be understood within the framework of
the resource predation thesis developed by Oxford economists, Paul Collier
and Anke Hoeffler. They explored correlations between civil war and various
macroeconomic variables in different countries. They find that low-income
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countries that are heavily dependent on the export of natural resources are
the highly susceptible to conflict. They discovered that regime type, ethnic
diversity, and inequality are not accurate predictors of substate violence. Rebels
fight and keep fighting because insurgency is profitable, and they are likely to
stop only when income from the illicit sale of diamonds and drugs dry up
(Collier and Hoeffler 2000).

Violence is driven by economic opportunities for the few consisting of
the rebels and their backers (Collier 2003). They focus on the “supply side”
of insurgency focusing on conditions that make rebellion possible and profit-
able (Collier 2000). One significant point one can deduce from these patterns
is that the motivations for rebellion matter less compared to the conditions
that make a rebellion financially and militarily viable. The most effective
way to break out of the conflict trap is to ensure that countries that have
just ended one conflict do not quickly become embroiled in a new one
(Collier 2003).

There are situations where the elites choose to loot rents rather than invest
in the public good of growth. The most important circumstance is when the
elite are based on a fixed and identifiable support group or ethnicity. The
smaller is the support group, the greater the incentive to prioritize redistribu-
tion of public assets. This hypothesis predicts that the smaller the ruling ethnic
group, the more damaging autocracy would be for growth. Econometric
evidence supports this contention (Collier 2000).

Groups engaged in conflict continuously invest in armaments, skills, and
infrastructure that foster more violence. The groups’ leaders, and those who
gain from lawlessness, prosper during war at the expense of the whole society.
The rebel recruits do not have a stake in the prevailing status quo, and central
governments are very weak (Collier 2003).

Resources can finance conflict. Rebel groups can extort the gains from trade
in natural resources to finance their operations. Weinstein’s (2005) result
reveals that conflicts have a strong tendency to be highly dysfunctional.
Resources can also motivate conflict in the form of secessions. Secessionists
claim ownership of the natural resources and claim that the national authorities
are misusing the money (Collier and Hoeffler 2005).

Similarly, Michael Klare (2001) studied the relationship between natural
resources and violent conflicts. Klare (2001) finds that in many “resource
wars,” the rebels are fighting to control resources. He affirmed that terrorist
groups raise money through smuggling drugs and diamonds (Klare 2001).

Weinstein’s (2005) significant result is that where resources permit, oppor-
tunistic rebel leaders push out ideological leaders. Large natural resource rents
generate corrupt, detached governments concerned with looting for elites
rather than the provision of public goods. These are conditions when “grie-
vance” is prevalent. But these are also the conditions in which opportunistic
rebellion becomes feasible.

Furthermore, Weinstein (2007) articulated that a rebel group’s initial level
of “resource endowments” explains its subsequent patterns of recruitment,
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command-and-control, governance in its base areas, and violence toward
civilians. Insurgent groups that have access to valuable commodities tend to
recruit “opportunistic” members based on short-term financial incentives
rather than promises of long-term political change. Resource-rich groups
are authoritarian; they treat civilians badly because they do not need popular
support to survive. Rebel groups are well-endowed financially but weak
politically (Weinstein 2007).

Resources are important in an armed rebellion. Terrorist organizations need
food, weapons, clothing, and salaries. The source of its financial resources has
an impact on every aspect of its operation. The global markets in natural
resources and firearms make rebellion much easier to finance and equip.
Rebel groups could sell the future rights to mineral extraction (contingent
upon rebel victory) to raise funds for weapons purchases (Collier 2003).

TERRORIST ATTACKS

Terrorist attacks continued unabated. From March 1999 to January 2005,
militant Islamists killed over 156 people and injured more than 1,000 indivi-
duals (Shawkat 2006). Bombs were detonated at secular cultural gatherings,
courthouses, and at Sufi shrines. There were multiple bomb attacks at the
Udichi during the Bangla New Year, the April 14, 2001 bomb attack at
Dhaka University, a bomb attack at the Ahmadiyya mosque, bomb attack at
movie theaters, and a hand-grenade attack against foreign diplomats (Shawkat
2006).

The availability of illegal arms significantly threatened national security and
posed a serious challenge for domestic stability (Albright et al. 2010). The
illicit trade of small firearms facilitated the availability of arms in Bangladesh,
India, Myanmar, and Pakistan. Security analysts argued that the internal factors
and subsystemic dynamics of South Asia have worked together to turn the
region into an illegal arms trading center (Carolyn 2008). There are around
28 syndicates in Bangladesh who are engaged in illicit trading of firearms
(Alam 2014).

Where a man possesses an illegal arm, he presents a possibility of danger to
vitiate others and poses a threat to public safety (Karp 2007). Bangladesh has
become a transit route by terrorist and insurgent groups for smuggling
weapons. Bangladeshi intelligence sources identified the transit route for
small firearms which covers Chittagong, Khagrachhari, Bandarban,
Sandwip, Haluaghat, and emerging Char Islands (The Daily Star January
23, 2011). Southwestern Bangladesh is another route for the illegal firearms
trade. Bangladeshi law enforcement agencies identified 29 points in six
border districts consisting of Kushtia, Meherpur, Chuadanga, Jhenidah,
Jessore, and Satkhira (Furukawa and Naoko 2010). The smugglers usually
utilize four points on the Kushtia border, five in Jhenidah, four in
Chuadanga, three in Meherpur, six in Satkhira, and seven in Jessore (The
Daily Star February, 2009).
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According to the Bangladesh Development Partnership Center (BDPC)
report, there are approximately 400,000 illegal and 25,000 licensed guns
that are currently used for criminal activities. The accessibility and avail-
ability of small firearms has created serious social problems in the country
(Alam 2014).

MAIN REASONS FOR TERRORISM

Terrorism in Bangladesh can be traced to poverty, the rise of religious extre-
mism, the need for ethnic identity, an unregulated and unequal education
system, the influence of neighboring states, corruption, political rivalry and
growing intolerance, a population boom, and unemployment (Chowdhury
2010).

Riaz (2008) identified several internal factors that led to the rise of Islamic
militancy. These include favorable sociopolitical environment, coercion as an
acceptable mode of governance, criminalization of politics, absence of state
institutions in various geographical areas, a sympathetic civil administration,
and mobilization of popular culture for Islamist objectives. He also points out
four regional factors that paved the way for proliferation of Islamist militancy in
Bangladesh as Indo-Bangladesh relationship; cross-border cooperation among
the militant groups of Myanmar, northeast India, and Bangladesh; accessibility
and supply of weapons; and the ongoing “proxy-war” between India and
Pakistan (Riaz 2008).

Ganguly (2006) points out that due to weak governance and lack of
political order, Bangladesh will reflect an increase in Islamist militancy
which will pave the way for various radical groups to take root and flourish.
Islam (2008) stated that the imbalanced national education structure and
curricula, proliferation of unregulated religion-based institutions and organi-
zations in rural areas are earmarked as other related factors that generate
extremist motivation. Sobhan (2008) cites the linkages between religion,
politics, poverty, and violence. He concludes that religion has been both
misinterpreted and misrepresented to present a moral justification for vio-
lence. Aside from the religious fanatics who are inciting terror, the inequal-
ities in education, economic opportunities, social welfare, and lack of political
knowledge are essential factors that led to the rise of terrorism in Bangladesh
(Sobhan 2008).

COUNTERTERRORISM STRATEGY

Bangladesh strengthened its counterterrorism strategy by entering into inter-
national agreements that deal with terrorism. For example, Bangladesh became
a party to the UN International Convention for the Suppression of the
Financing of Terrorism in 2005. It also signed the 1988 UN Drug
Convention and the UN Convention against Corruption. In August 2008,
Bangladesh signed the South Asian Association for Regional Cooperation
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(SAARC) Convention on Mutual Assistance in Criminal Matters. Bangladesh
acceded to international antiterrorism conventions: Convention on the
Prevention and Punishment of Crimes Against Internationally Protected
Persons including Diplomatic agents, adopted in 1973; International
Convention Against the Taking of Hostages, adopted in 1979;
International Convention for the Suppression of Terrorist Bombings,
adopted in 1997; Convention on Offences and Certain Other Acts
Committed Onboard Aircraft, 1963; Convention for the Suppression of
Unlawful Acts Against the Safety of Civil Aviation, 1971; Convention for
the Suppression of Unlawful Seizure of Aircraft, adopted in 1970;
Convention on the Physical Protection of Nuclear Material, 1980; Protocol
on the Suppression on Unlawful Acts of Violence at Airports Serving
International Civil Aviation, 1988; and Convention for the Suppression of
Unlawful Acts Against the Safety of Maritime Navigation, 1988 (Khan 2007).

The Anti-Terrorism Ordinance (ATO), promulgated by President
Iajuddin Ahmed, has defined this act of terrorism across a broader spec-
trum as:

striking terror in the people or any section of the people in order to compel the
Government of Bangladesh or any other person to do or abstain from doing any
act with intent to threaten the unity, solidarity, security or sovereignty of
Bangladesh through a) Killing, injuring grievously, abducting a person or causing
damage to the property of a person; or b) Possessing or using explosives, inflam-
mable substance, firearms, or any other chemical to achieve the purpose of sub
section (a). 2) Whoever commits terrorist act shall be punished with death or
imprisonment for life or to a maximum 20 years and not less than 3 years rigorous
imprisonment, to which fine may be added.

According to the Ordinance, sheltering a terrorist is punishable by a max-
imum of five years of imprisonment. Anyone who carries, spreads, or
broadcasts informational material in support of any militant group or
proscribed party can also be imprisoned for a minimum of two to a
maximum of seven years, and will pay a financial penalty (Anti-Terrorism
Ordinance 2008).

Under the Ordinance, money laundering, arms running and financing
terror attacks are nonbailable offences. The Ordinance empowers the
Bangladesh Bank to freeze the accounts of a suspected terror financier and
issue directives to the concerned banks to take preventive measures against
monetary transactions for financing terrorist acts. The provision of death
penalty has been provided for terror financing and staging murder to create
panic and jeopardize the country’s sovereignty. Special tribunals are consti-
tuted to deal with these offences. Anyone resorting to murder, kidnapping, or
damaging property to create panic among the people and jeopardize the
country’s security by using explosives, arms, and chemicals, will be charged
with committing terrorist offence. The Ordinance has set a fixed time frame
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for resolving a terrorism case at six months after the framing of charges. The
Ordinance provides the maximum punishment of seven years of imprison-
ment with fines for a member or supporter of an outlawed organization (The
Hindustan Times June 13, 2008).

The Money Laundering Prevention Ordinance (MLPO) is a supplemen-
tary instrument to the Anti-Terrorism Act in fighting terror financing. The
MLPO lists 16 offenses, including corruption and bribery; counterfeiting
currency or documents; extortion; fraud; forgery; and illicit trafficking in
persons or arms or narcotic drugs and psychotropic substances. The ATO
tightens the penalty for terrorist financing regime. The ATO authorizes the
filing of suspicious transaction reports related to terrorist financing,
empowers the central bank to monitor suspected financial transactions
related to terrorist financing, and prohibits a person from possessing prop-
erty or proceeds of terrorist activity. In accordance with the ATO, property,
or proceeds from terrorist activity is liable to be confiscated and forfeited to
the government (Anti-Terrorism Ordinance (ATO) 2008).

The country established the Rapid Action Battalion (RAB) under the
police umbrella which further enhanced counterterrorism efforts. The RAB
have had some spectacular successes in counterterrorism which involved the
capture of the leaders of HuJI-B. Their critical capabilities encompass
information gathering, effective monitoring, strategic communication,
detecting and disrupting terrorists, and effective border control
(Chowdhury 2010). The RAB arrested ULFA member Ranjan
Chowdhury and Pradi Marak in Kishorganj. They were prosecuted and
sentenced to life by a Bangladeshi court for intrusion, illegal possession
of weapons, and carrying out terrorist activities (The Times of India April 9,
2015). ULFA chief Paresh Barua has been sentenced to death by
a Bangladesh court in connection with the 2004 Chittagong arms haul
(Sharma 2015).

The Bangladesh Government worked to isolate terrorists from financial
support. They arrested the JMB leader Sheikh Abdur Rahman, put him
through judicial trial, and convicted him. On March 30, 2007, the JMB
leaders were executed. The JMB has become weaker due to the arrest of its
head, Saidur Rahman, military wing chief, Shiblu, and chief Anwar Alam, in
July 12, 2010 (The Daily Star July 10, 2010).

Bangladesh imposed a strict control along its borders to eradicate trans-
border criminal activities and prevent terrorist movement to and from
neighboring states. Border Guards Bangladesh (BGB) screens the borders
to control illegal migration, prohibits transborder black market transac-
tions, and detects illegal drugs, firearms, and human trafficking.

The Bangladesh Government has made serious efforts to deal a serious
blow to terrorist groups. It set up a special force, the RAB, in 2004 to curb
terrorism. The RAB disrupted the command and control structure of
several terrorist groups. Top leaders of the JMB were apprehended, prose-
cuted, convicted, and executed (The Daily Star March, 2007).
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Bangladesh formed a Joint Task Force to deal with militancy. India assisted
Bangladesh with intelligence inputs. Dhaka signed several agreements with
India and the United States on the formation of a “South Asian Anti-
Terrorism Taskforce” (SAAT) (Malik 2009). It also has joint antiterrorism
agreement with India after Sheikh Hasina came to power. There was a joint
counterterrorist military exercise in Jorhat, Assam and West Bengal’s Jalpaiguri
in 2009. There is joint patrolling by border security personnel on both sides of
the border. These developments suggest strong regional ties and trust between
the two countries (Mehrotra 2009).

Bangladesh came up with special laws and ordinances to curb terrorism
and terrorist financing in Bangladesh. The major provisions of the ATO
(2008) are as follows: (a) penalties for arms running, (b) financing terror
attacks, (c) committing murders, and (d) creating panic and endangering
national sovereignty. The maximum punishment is the death sentence.
Specific punishment is given for being associated with proscribed organiza-
tions. A special tribunal is created to put terrorists on trial.

Bangladesh hopes to identify, mitigate, and resolve potential threats at
the airport security checkpoint. It is currently investing US$4 million for an
Airports Safety and Security System Improvement Project. The project will
see the procurement of primary surveillance radar and secondary surveillance
radar for the Hazrat Shahjalal International Airport in Dhaka and Hazrat
Shah Amanat International Airport in Chittagong. This project includes
enhanced pedestrian access control systems, vehicle parking control systems,
baggage X-ray scanning machines and CCTVs, archway, and handheld
metal detectors (Progressive Digital Media Transportation News December
10, 2014).

CONCLUSION

The terrorism threat in Bangladesh can be understood within the framework of
the resource predation thesis developed by Oxford economists, Paul Collier
and Anke Hoeffler. They find that low-income countries which are heavily
dependent on the export of natural resources are highly susceptible to conflict
(Collier and Hoeffler 2000). Violence is driven by economic opportunities
for the few such as the rebels and their backers (Collier 2003). They focus on
the “supply side” of insurgency focusing on conditions that make rebellion
possible and profitable (Collier 2000). One significant point that one can
deduce from these patterns is that the motivations for rebellion matter less
compared to the conditions that make a rebellion financially and militarily
viable (Collier 2003).

Bangladesh acted on the UN counterterrorism initiative and implemented a
strong ATO in 2007. Despite the implementation of the ATO, the terrorist
groups manage to carry out underground activity, training, and distribution of
propaganda material in the villages. These extremist groups still wait for the
opportune time to launch their attacks (Bangladesh enacts tough anti-terrorism
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law 2008). The interim government of Bangladesh passed the MLPO as a
supplementary instrument to the Ordinance.

The future trend suggests that the activities of terrorist groups are likely
to be clandestine and intermittent. The intermittent actions are likely to be
violent to draw the attention of a wider audience. They will conduct violent
attacks on symbolic targets to achieve a substantial political gain. The
Bangladesh Government needs to firmly implement its comprehensive
counterterrorism strategies. It has to apply immediate action and modifica-
tion in the existing legal framework to address the loopholes that have
facilitated the availability of illegal arms (Alam 2014). The government
has to ensure that energy (power, oil, and natural gas), transportation
(airways, railways, roads, and shipping), law enforcement (defense, parami-
litary, and intelligence), judiciary, information and communication technol-
ogy (networks and telecom), the financial sector (banking, trade and
commerce, stock exchange, financial instruments and insurance), and public
health (medical care, water, and sanitation) become less vulnerable to future
terrorist attacks (Chowdhury 2010).
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CHAPTER 29

Countering Terrorism in Sri Lanka

Amparo Pamela H. Fabe

INTRODUCTION

The primordial threat to Sri Lankan national security took place in 1971 with
the Janatha Vimukthi Peramuna (JVP) Insurrection, which is also known as the
1971 Revolt. At that time, the Sri Lankan Army suffered budget cutbacks in its
intelligence services, and the special branch of the police was closed because the
Sri Lankan government did not anticipate any serious threat to the govern-
ment. Consequently, when the JVP insurrection happened, the Army was
caught off guard. As a result, the country’s military forces were not able to
contain the security threat. The Sri Lankan government had to appeal to the
governments of India and Pakistan for assistance. These two countries imme-
diately deployed military troops to secure Sri Lanka’s critical installations. The
request for assistance was relayed through diplomatic channels. Given the
cordial relations Sri Lanka had with the governments of India and Pakistan,
the military establishments of both countries responded positively. The essen-
tial military equipment and ammunition was provided by both Britain and the
Russia. The JVP insurrection was effectively defeated and it was short-lived.

The second and the most serious, albeit insidious, threat to Sri Lankan
national security is presented by the terrorist organization, the Liberation
Tigers of Tamil Eelam (LTTE). The Tamil insurgency was rooted in the
marginalization of the Hindu Tamil minority at the hands of the Buddhist
Sinhalese majority. The basic grievances of the LTTE stem from economic
inequality, unemployment, language and religious recognition, educational
exclusion, and minority rights. The LTTE designated itself as the voice of the
Tamil population and it fully embodied these grievances in the separatist cause.
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The LTTE basically focused their acts of terrorism in the northern and eastern
areas of Sri Lanka (Bhattacharji 2009, p. 1).

Aside from the exclusionary policies of the Sri Lankan government, the
tensions between the Tamils and the Sinhalese were heightened by stark
differences in terms of language and religion (Vaughn 2011, p. 3). The
purpose and goal of LTTE was to create a homeland for ethnic Tamils in
northern and eastern Sri Lanka. Thus, the LTTE carried out a rebellion from
1983 to 2009 (De Votta 2009, p. 1021). In addition, between 1986 and
1990, the LTTE eliminated other insurgent groups such as the Tamil Eelam
Liberation Organization (TELO), the People’s Liberation Organization of
Tamil Eelam (PLOT), and the Eelam People’s Revolutionary Liberation
Front (EPERLF) which is supported by India (Staniland 2012, p. 16).

From 2006 to 2009, the Southeast Asia Terrorism Portal estimates that
13,021 civilian deaths could be attributed to the conflict between the govern-
ment and the LTTE. The conflict has more than 100,000 victims which
included a President of Sri Lanka, a former Prime Minister of India, Sri
Lanka’s Foreign Minister, Defence Minister, and various state officials and
civilians. The LTTE members attacked Sri Lanka’s most sacred places of
religious worship, the Central Bank, and the International Airport. At its
height, the LTTE had more than 30,000 battle-hardened cadres and a large
number of auxiliary forces which includes women and child soldiers. The
LTTE owned large stockpiles of modern armaments, ammunition, and equip-
ment. It also had a sophisticated naval wing and a fast-developing air wing. It
was able to supervise large extents of the country’s territory and a wide area of
its coastline. It was defeated in May 2009 through a military operation
launched by the Sri Lankan government (Rajapaksa 2013a, p. 139).

DEFINITION OF TERRORISM

Terrorism has multifaceted definitions. A UN Security Council Resolution
1566 (2004) gives a definition:

criminal acts, including against civilians, committed with the intent to cause death
or serious bodily injury, or taking of hostages, with the purpose to provoke a state
of terror in the general public or in a group of persons or particular persons,
intimidate a population or compel a government or an international organization
to do or to abstain from doing any act.

On March 17, 2005, the UN panel defined terrorism as an act:

intended to cause death or serious physical harm to civilian or non-combatants
with the purpose of intimidating a population or compelling a government or an
international organization to do or abstain from doing any act.
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Another definition was given by UN Resolution 49/60 entitled “Measures to
Eliminate International Terrorism” on December 9, 1994. It contained a
provision explaining terrorism as “criminal act intended or calculated to pro-
voke a state of terror in the general public, a group of persons or a particular
person for political purpose, are in any circumstances unjustifiable, whatever
the considerations of a political, philosophical nature.”

Moreover, terrorist groups share information and coordinate terrorist activ-
ities. According to Secretary of State Hillary Rodham Clinton, “There is a
connection among most of the terrorist activities that we are seeing around the
world. They get encouragement from each other. They exchange training,
explosives, and information” (Clinton 2010, p. 1).

ECONOMIC AND POLITICAL EXCLUSION AS CHOSEN TRAUMAS

The multiple grievances of the LTTE can be explained in terms of the chosen
traumas and the “Group Tent” concepts. Volkan (2003), p. 2, stated that
“chosen traumas,” a shared image of events that causes a group, such as an
ethnic, to collectively share feelings of helplessness, victimization, and humilia-
tion by another group, are sources of powerful intergenerational memories.
These have the weight of a notion of shared experience of pain, oppression, and
death. They become the fuel for a notion of a “union of the oppressed” or
“union of victimization,” bringing the members together in a common strug-
gle against the perceived cause of the trauma.

Volkan further highlights the importance of the so-called “Group Tent,”
arguing that we “all wear, from childhood on, two layers of clothing,” the first
snugly fitting garment, representing personal identity, and the second set of
looser outer clothes representing “the fabric of the large group’s ethnic,
religious or ideological tent” (Volkan 2006, p. 6). Volkan contends further
that “each member of the large group is cloaked by a piece of the same cloth,
and it protects the person like a parent or caregiver.” In a sense, Volkan warns
that when the “shared identity” of members of “large ethnic or religious
groups” is “threatened,” and the “canvas of the tent is shaken or torn” during
periods of “shared helplessness and humiliation” caused by “others,” then
“ethnic or religious group members would quite willingly ‘humiliate, cripple,
burn, and kill “others”’ in response even ‘when our own physical survival is not
threatened’ (Volkan 2006, p. 6). To simply put it, once a group perceives that
they are being subjected to systematic political, social, and economic margin-
alization by a dominant group, this perception can be a powerful driver of
radicalization in perceived defense of the endangered Group Tent (Volkan
2006, p. 7). In the evolving process of radicalization, the multiple identities
in a community are reduced to a single overarching in-group: ‘Us.’ Then the
multiple affiliations and self-identifications in the other community are reduced
to a single overarching, adversarial: ‘Them,’ the out-group. Therefore, the
existential identity anxiety over the fate of one’s Group Tent prompts defensive
and paranoid thinking where everything is reduced to ‘Us and Them’
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(Ramakrishna 2011, p. 37)”. This process of radicalization explains the case of
the LTTE members in the Sri Lankan conflict.

Terrorist organizations like the LTTE tend to form close relationships
among their members. For example, Mark Sageman argues that al-Qaeda is a
conglomeration of small groups of individuals based on intense relations
formed through years of constant face-to-face interaction. These militants
develop strong feelings of loyalty to fellow members of their cell that allow
them to operate as one, taking extreme risks and making great sacrifices
(Sageman 2004, p. 28). In addition, Martha Crenshaw argues that members
of terrorist organizations spend years together underground and are deeply
dependent on their comrades for survival, thereby placing a high premium on
loyalty and group cohesion. Members identify more with the success of the
organization than with either their own interests or those of the people for
whom they claim to fight (Crenshaw 2010, p. 14).

The initial and incomplete efforts of the Sri Lankan government to apply
counterinsurgency measures against LTTE were not enough. David Galula
elucidates that counterinsurgency is a political campaign that should be able
to harness a state’s capacity toward ending an insurgency. Military action
should be performed in support of nonmilitary state measures consisting of
setting up local governance, applying economic reform measures, and carrying
out infrastructure development.

TAMIL RESISTANCE AGAINST THE SINHALESE GOVERNMENT

During the British colonial rule, the Tamils elite enjoyed substantial power,
although they were just a minority. Communal tension between the Sinhalese
and the Tamils was at its lowest during this period of time. Under a restricted
franchise, the British decided to elect members of the Expanded Legislative
Council based on educational qualifications and wealth (Thambiah 1986, p. 67).

The main Tamil demand, as articulated in the 1931, consisted of the 50/50
representation and political power sharing for Tamils and Sinhalese (Warnapala
1994, p. 26). This demand, which was also reiterated in the 1976 Vadukkodai
resolution, demanded a separate Tamil state. In 1976, the Tamil United Liberation
Front (TULF) election manifesto adopted by the Vadukkodai Resolution, and
masterminded by Appapilai Amarthaligam, had the following strong wording in
it,“[T]heTamil speaking representativeswhoget elected…while beingmembers of
the National State Assembly of Sri Lanka, will also form themselves into the
National Assembly of Tamil Elam and establish the independent Tamil Elam by
peaceful means or by direct action of struggle” (Samy 1996, p. 6). Therefore, the
Vadukkodai resolution is regarded as the apex in the social movement curve when
the Tamil resolution transformed from a social movement into an insurgency. The
demands of the Tamil polity were strongly promoted by the lobby of 70 million
Tamils spread all over the world. The south Indian Tamil influence also played a
major role in Sri Lankan politics (Gunaratna 1994, p. 89). They consistently
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encouraged the Sri Lankan Tamil to establish a separate state. This separate state
would serve as the linchpin for their future aspirations of a greater Tamil state.

It was in 1970, when the first Tamil group that advocated armed
revolution, the Tamil Student League, was formed by Sathyaseelan with a
small group of university students. In 1972, the Tamil New Tigers (TNT)
was organized by Velupillai Prabakaran and Chetti Thanabalsinghem. In the
mid-1970s, these two groups resorted to robberies, extortions, and sabotage.
Violent activities eventually emerged with the establishment of the LTTE on
May 5, 1976 by Velupillai Prabakaran. Then in the early 1980s, the LTTE
carried out bank robberies, extortions, sabotage, and killings. Starting late
1980s and early 1990s, the LTTE had fully transformed from an insurgency
group to a terrorist group due to its lack of respect for humanity (Perera
2012, p. 36).

THE CAPABILITIES OF LTTE
The LTTE threatened the legitimacy of the Sri Lankan government. Retired
Indian Colonel R. Hariharan explains that the Tigers had established their own
administration in the north, consisting of civil and criminal procedure courts,
judiciary, and police force (Warrier 2009, p. 18). The Tigers fielded both an
army and a navy which had an estimated strength of 15,000–18,000 cadres in
1999 (Peiris 2009, p. 24). Many scholars of the conflict stated that the begin-
ning of the conflict was in 1956 when rightist Sinhalese politicians instituted
policies that discriminated against the Tamil minority in education and employ-
ment. In 1958, anti-Tamil riots killed over 100 people. Due to this persistent
persecution, the Tamil politicians supported by the guerrilla groups started to
aspire for an independent state. In 1977, another set of riots killed 300 Tamils.
In 1981, a Sinhalese mob burned the Jaffna Public Library which contained
many ancient Tamil manuscripts. By July 1983, the riots spread across the
country and killed over 1,000 Tamils. The riots were perpetrated by Sinhalese
politicians, party workers, policemen, and soldiers (Senaratne 1997, p. 8).

The so-called “July riots” were a response to an LTTE ambush that killed 15
soldiers. This event was followed by reprisals from the Sri Lankan Armed
Forces. The government did not act swiftly to stop the riots since the country’s
president, J. R. Jayawardene, implied that the violence was a justified reaction
by the Sinhalese majority against separatist tendencies among the Tamils
(O’Balance 1989, p. 107).

The LTTE implemented mobile warfare whereby it concentrated its
members to strike the Sri Lankan military at its most vulnerable points
and then dispersed when attacked in turn. Thus, the LTTE successfully
denied the Sri Lankan armed forces any opportunity to use their superior
weapons and manpower to secure a decisive military victory. The Sri
Lankan government tried to protect every possible target and physically
dominate every part of the terrain. In contrast, the Tamil guerrillas were able
to move around and attack the Army’s most vulnerable installations such as
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the police stations and military stations. The LTTE guerillas were able to pull
back to replenish their forces, purchase new weapons, and reorganize them-
selves for a fresh offensive. The Tigers implemented well-planned and coordi-
nated assaults against government forces (Meyerle 2008, p. 223).
Counterterrorism scholar Rohan Gunaratna explains: “The LTTE, with a
limited capacity, is operating at maximum efficiency. In contrast, the Sri
Lankan state, with a high capacity, is operating at low efficiency”
(Gunaratna 2001, p. 90).

The LTTEwas founded by Velupillai Prabhakaran who acted as the chairman of
the LTTE Central Governing Committee and the commander-in-chief of LTTE
military units (Vaughn 2011, p. 1). The LTTE operated in a hierarchical fashion
whereby the Central Governing Committee managed the military aspects and the
administrative matters. The organization had a military wing and a political wing.
The military wing of LTTE comprised the Sea Tigers (the sea unit), the Air Tigers
(the air unit), the Charles Anthony Regiment (elite fighting unit), the Black Tigers
(the suicide unit), thewomen’smilitary unit, theLeopardBrigade, and the Secretive
Intelligence Unit (Al Jazeera, April 28, 2009). The second wing of LTTE was the
political unit which is in charge of civil administrative responsibilities including law
enforcement, judicial courts, and reconstruction and other social service initiatives.
The LTTE used child soldiers. The Sri Lankan Directorate of Military Intelligence
have estimated that as much as 60 percent of the LTTE’s fighters were below 18
(South Asia Terrorism Portal, 2009).

The LTTE ruled over northeast Sri Lanka as a de facto government.
Between 2002 and 2008, LTTE signed a Norwegian-mediated ceasefire, in
which both sides agreed to stop fighting and engage in a series of six peace
talks, supervised by Norwegian diplomats (Wickramasinghe 2009, p. 59). In
2008, the ceasefire was called off by the Sri Lankan government. After several
suspected Tamil Tiger attacks, the government returned to militaristic and
punitive methods to rid the country of the LTTE (Wickmarasinghe 2009, p.
59). In May 2009, LTTE was defeated by the Sri Lankan government after a
military attack in northeast Sri Lanka left them with very little territory and
killed LTTE leader, Velupillai Prabhakaran (Al Jazeera 2009).

The LTTE has sufficient material resources. The group’s wealth made
insurgency a profitable enterprise for the militant leaders and rank-and-file
members, as they got regular salaries and benefits. The LTTE was also able
to carry out high-profile attacks against economic targets that highlight the
vulnerability of these institutions. The Tigers are also able to purchase sophis-
ticated weapons, food, and medicine, as well as gather fresh recruits, acquire
military training and bombing expertise (Meyerke 2008, p. 222).

The LTTE is a world leader in carrying out suicide terrorism (Pape 2005, p.
5). When Captain Millar plowed a truck full of explosives into an army camp in
July 1987, 40 soldiers died, along with the captain, and a new suicide culture was
born. The suicide attack is carried out by the Black Tigers who go out in black
robes. The LTTE has elevated the suicide attack as an ultimate commitment to
the movement. They see it as a self-immolation or a gift of self for the Tamil
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nation. They proved the tactic to be so unnerving and effective that their
methods were studied and copied in the Middle East. The LTTE sent out 220
suicide bombers (Waldman 2003, p. 4). The LTTE’s Black Tigers have carried
out the assassination of Rajiv Gandhi, who was killed in 1991 using a prototype
suicide vest. The Tigers prepared more sophisticated suicide bodysuits, and
carried out exceptional surveillance. They carefully insinuated themselves within
striking distance of their targets. They have professionalized, and institutiona-
lized, suicide bombing. About 30 to 40 percent of the Black Tigers were
women. The Tigers are the symbols of loyalty that the establishment of a
Tamil state required. According to S. Thamilchelvam, the Tigers’ political
head, suicide bombing was used “to ensure maximum damage done with mini-
mum loss of life.” (Waldman 2003, p. 4).

The LTTE enjoyed the support of multiple external organizations such as
the state government of Tamil Nadu, the central government of India, the
World Tamil Movement, the Tamil Diaspora, the Palestinian Liberation
Organization, and the governments of Panama, Honduras, and Liberia
(Perera 2012, p. 52).

NEGOTIATIONS TO END THE CONFLICT

President Kumaratunga attributed the evolution of the Tamil insurgency to
repressive military measures that were implemented between 1977 and 1983
(Kumaratunga 2001, p. 1). During an address to the Sri Lankan Parliament in
2000, she called for an end to the Tamil conflict “which was started under the
patronage of the UNP government by killing, burning, and looting the Tamil
people and their property” (Kumaratunga 2001, p. 2). President Mahinda
Rajapaksa’s administration unleashed military operations designed to eradicate
the LTTE. From 2007 to 2009, Rajapaksa gave the military full authority to
fight the LTTE “to the end”.

Government focus on insurgent grievances was quite evident in Sri Lanka’s
struggle against the Tamil Tigers. During the June 1985 negotiations with the
LTTE, the government signed a ceasefire that restricted security force opera-
tions in the conflict zone. This created a situation wherein the LTTE nego-
tiated from a position of strength.

When negotiations between the Sri Lankan government and LTTE com-
menced, they were based on the four principles of the Thimpu Declaration: (1)
Recognition of the Tamils of Sri Lanka as a nation; (2) Recognition of the
existence of an identified homeland for the Tamils in Sri Lanka; (3)
Recognition of the right to self-determination; and (4) Recognition of the
right to citizenship and fundamental rights of all Tamils who look upon Sri
Lanka as their country (South Asia Terrorism Portal 2009).

According to former Sri Lankan President Chandrika Kumaratunga (2000),
“the Sri Lankan Government gave precedence to the demands of the LTTE in
1994 to 1995. The LTTE did not give anything.” In response to LTTE ceasefire
violations, Kumaratunga stated, “The LTTE is solely responsible for the military
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operations that have been launched again under my government in reply”
(Kumaratunga 2001, p. 1). Difficulties pervaded the Sri Lankan-LTTE negotia-
tions from 2002 to 2004. The United National Party (UNP), the People’s
Alliance (PA), and the Sri Lankan Freedom Party (SLFP) were unable to agree
on the level of concessions during negotiations. PrimeMinister Wickremasinghe,
a member of the UNP, agreed to concessions with the LTTE that consisted of a
greater autonomy for the Tamil region of Sri Lanka based on a decentralized
federal political system. Fearing a collapse to the unity of the Sri Lankan state and
the appeasement of the LTTE, the PA and SLFP pressured President
Kumaratunga to intervene. Given the LTTE ceasefire violations, on November
5, 2003, she evoked a state of emergency and dissolved the UNP government.

Sri Lankan President Mahinda Rajapaksa’s declaration of victory over the
LTTE on May 19, 2009 does not signal the complete resolution of the Tamil
conflict (Rajapaksa 2009, p. 8). The Sri Lankan government must implement a
long-termpolitical solution to stabilize the country. Reconciliationwith theTamil
population can be done through the devolution of power to Tamil-dominated
regions in the Northern and Eastern Provinces. The rights of the Tamil minority,
with assured self-determination and ethnic identity will ensure peace. In response
to the occupation of Sri Lankan security forces and the increasing presence of
Sinhalese in the Northern Province, one Tamil citizen stated, “Jaffna is being
invaded by Sinhalese. We are losing our culture” (Burke 2010, p.8).

COUNTERTERRORISM EFFORTS

The Sri Lankan government’s counterterrorism strategy has these key ele-
ments: “define,” “isolate,” and “defeat.” It expands the strategy through a
collective and coherent effort based on all elements of national power. The
government attempted to isolate terrorist entities in order to defeat them while
it promoted local industry with incentives. It promoted infrastructure devel-
opment, sustained free education and health, kept transport subsidy, and
supported agriculture subsidy. The government offered free food for people
in the LTTE-controlled areas (Perera 2012, p. 86).

The Sri Lankan government formed part of the regional security group, the
South Asian Association for Regional Cooperation (SAARC), composed of
India, Bangladesh, Pakistan, Bhutan, Nepal, Sri Lanka, and Maldives. The
SAARC was established in Dhaka on December 8, 1985, to promote regional
counterterrorism cooperation. During the Sixteenth Summit held on April 28–
29, 2010, the heads of state expressed their concerns for the continuing threats
of terrorism to regional stability and strongly condemned all forms and man-
ifestations of terrorism. They also referred to the linkages between the terror-
ism, illicit drug trafficking, illegal trafficking of persons, and firearms which
pose serious security threats. The members implemented the SAARC
Convention on Mutual Legal Assistance in Criminal Matters. They reiterated
their commitment to the SAARC. The members also signed the SAARC
Regional Convention on Suppression of Terrorism in Kathmandu, Nepal in
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1987. A Terrorist Offences Monitoring Desk was created in 1995 in Colombo
to support the establishment of the convention by “collecting, assessing and
disseminating information on terrorist offences, tactics, strategies and meth-
ods” (Jabeen and Choudhry 2013, p. 1).

The Sri Lanka government engaged with the local communities in the
Tamil-dominated zones. The withdrawal of government security forces and
the concomitant transition to normalcy was carefully implemented and closely
monitored by the national leadership. The government implemented eco-
nomic, political, and social reform measures to address the different grievances
of the Tamil minority. The Sri Lankan government also coordinated the
downgrade of military presence with tangible improvements to the Tamil-
populated regions. The tangible improvements consisted of infrastructure
development, increased economic aid, and other inclusionary measures which
are designed to increase Tamil participation in various areas of political life.
Given the continued implementation of these nonmilitary measures, the Tamil
insurgency will most likely be dormant (Perera 2012, p. 35).

An unmistakable lesson that can be drawn from the Sri Lankan scenario is
that the application of piecemeal solutions is counterproductive in addressing
national issues such as insurgencies and terrorism. The initial and mere applica-
tion of military power in isolation to defeat insurgency failed miserably due to
the total disregard of the geopolitical reality and the social and political dimen-
sion to the ethnic issue. A deep and comprehensive analysis of the military
conflict will reveal the social aspects and other important issues which need to
be carefully addressed by the government (Perera 2012, p. 50).

COUNTERTERRORISM STRATEGIES

The main counterterrorism strategies of Sri Lanka are (1) effective sharing of
intelligence between countries in the fight against terrorism; (2) better intelli-
gence efforts by the Sri Lankan military forces; and (3) continuous intelligence
data gathering to counter efforts of various organizations to revive terrorist
activities in Sri Lanka. The Sri Lankan government has to apply effective
policies to contain terrorist groups.

Sri Lanka formed partnerships with other countries to confront terrorism
through effective intelligence sharing. India provided assistance to Sri Lanka in
their war against the Tigers by conducting reconnaissance flights over the Indian
Ocean and Palk Straights, and providing actionable intelligence for the destruc-
tion of LTTE war materials transported by cargo ships. This is a form of an
external support to the government of Sri Lanka (Tozzi 2010, p. 10).

Better intelligence efforts by the Sri Lankan military forces will effectively
address terrorism. Effective policies will consist of soft as well as hard power such
as conflict resolution and state building (Stevenson 2008, p. 134). Cooperation
and training between Sri Lanka and the United States was minimal due, in part,
to statutory and policy restrictions based on concerns about alleged past human
rights abuses that were committed by Sri Lankan security forces. Better
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intelligence efforts by the Sri Lankan military forces is also needed since accurate
information serves as an effective deterrence on the government’s use of force in
the unique conditions of insurgency. The insurgents are able to hide their
identities and operate among civilians as civilians. Thus, the Army needs to
have that accurate information to distinguish the insurgents from the ordinary
civilians whom they are called upon to protect.

The government needs continuous intelligence gathering to counter efforts
of various organizations to revive terrorist organizations in Sri Lanka. The
government also reduced outside aid to the insurgents and combated their
flow of material and political support from abroad. The Sri Lankan government
has the ability to cut LTTE funding and weapons procurement from the Tamil
Diaspora and its global infrastructure of legal and illegal businesses. The Sri
Lankan government was effective in gathering and processing intelligence to
drive operations which pinpointed enemy leadership and their supporting
infrastructure. The Sri Lankan government also moved to counter any sub-
versive actions which sought to undermine the authority of the ruling govern-
ment (Tozzi 2010, pp. 10–11). The government of Sri Lanka firmly asserted
that LTTE sympathizers and organizational remnants continue to raise fund in
many countries.

The Sri Lankan government placed great emphasis on national security by
creating a new ministerial position for national security. The military was
strengthened through intensive recruitment drives, the purchase of new and
better assets, and the conduct of improved training to counter the growing
security threats. Due to its improved capabilities, the military made progress in
fighting the terrorism of the LTTE. The need for a coordinated effort to
combat terrorism led to the establishment of a joint operation command to
coordinate the three armed services, police, and intelligence services in coun-
terterrorism operations. The military used new battle formations and the
national intelligence bureau was established to coordinate the intelligence
services at the highest level. The military was strengthened to deal with the
LTTE threat. Highly specialized units such as the Commando Regiment, the
Special Forces Regiment of the Army, and the Special Boat Squadron of the
Navy were developed to ably deal with the military challenge (Rajapaksa
2013b, p. 150).

The government also improved intelligence gathering to counter the
numerous bombings which took place in public locations in Colombo, which
resulted in thousands of casualties. The government also took steps to protect
critical installations and economic targets such as the International Airport,
Central Bank, and the Kolonnawa Oil Refinery. The government established
precautionary measures throughout the country. Soldiers had high visibility on
the streets. The military forces established several checkpoints, frequent cordon
and search operations, and the constant upholding of the Emergency
Regulations, which empowered the military and law enforcement agencies.
The entire country was ready for a prolonged and sustained military effort
(Rajapaksa 2013a, p. 151).
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Mission command was strictly observed from the strategic level down to the
tactical level which encouraged fresh ideas to subdue the LTTE. The National
Security Council (NSC) set forth a noninterference policy. The composition of
the NSC further reinforced civil–military relationships and created a conduit
for mission command. The execution of the war was left to the Armed Forces
and the Armed Forces executed the war to the full satisfaction of the political
leadership (Perera 2012, p. 52).

In 2002, the government signed a Ceasefire Agreement with the LTTE
under Norwegian mediation. Norway was joined by the European Union, the
United States, and Japan, which comprised the four cochairs of the Sri Lankan
peace process. Then a Sri Lankan monitoring mission was created, comprising
members from Nordic countries, to supervise the implementation of the cease-
fire agreement. It was during the ceasefire period that the LTTE had beefed up
its offensive capabilities. The LTTE had approximately 30,000 cadres in its
ranks and a plethora of arsenal of weapons and equipment that included heavy
artillery, mortar, missiles, rocket-propelled grenades, and light aircraft weapons
(Rajapaksa 2013a, p. 152).

The Sri Lankan Armed Forces also implemented a vigorous recruitment
program and a modernization program. Between 2005 and 2009, the number
of army personnel grew from 120,000 to over 200,000. The Army expanded
from 9 divisions to 20 divisions, its brigades from 44 to 71, and its battalions
from 149 to 284. The navy and the air force were also expanded consequently.
The Police and Special Task Force were reinforced and given adequate training.
The Civil Defense Force was fully revamped and revitalized (Rajapaksa 2013a,
p. 154).

The Sri Lankan government also implemented a comprehensive terrorist
rehabilitation program in order to rehabilitate the 11,644 Tigers who had
surrendered. The program is meant to engage and transform the violent
attitudes and behaviors of the Tiger leaders, members, and collaborators
(Rajapaksa 2013a, p. 155). Since the end of the LTTE’s three-decade-long
campaign of insurgency and terrorism, there has not been a single act of
terrorism in the country. Sri Lanka had implemented a successful terrorist
rehabilitation program.

CONCLUSION

Defeating the LTTE became a successful government effort since it combined
excellent counterterrorism strategies with military strategy and the application of
many social and humanitarian efforts. The government addressed the problem of
300,000 internally displaced people who need daily livelihood and housing. The
government had to dig up and recover hundreds of thousands of mines and
improvised explosive devices that were laid by the LTTE during the last phases of
the war. The government undertook intensive infrastructure development and
reconstruction of the affected areas. The government also implemented a
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comprehensive terrorist rehabilitation program so that these individuals could
become productive citizens in the future.

Sri Lanka formed partnerships with other countries to confront terrorism
through effective intelligence sharing and regional counterterrorism coopera-
tion. The Sri Lankan government formed part of the regional security group,
the SAARC, composed of India, Bangladesh, Pakistan, Bhutan, Nepal, Sri
Lanka, and Maldives. The SAARC was established in 1985 to promote regional
counterterrorism cooperation in the region. The country members implemen-
ted the SAARC Convention on Mutual Legal Assistance in Criminal Matters
and they signed the SAARC Regional Convention on Suppression of Terrorism
in Nepal. The Convention also agreed to “take effective measures to ensure
that perpetrators of terroristic acts do not escape prosecution and punishment
by providing for their extradition or prosecution to this end” (SAARC
Convention 1987, p. 1).
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CHAPTER 30

Dancing on a Live Volcano: The Perils
of Japan’s Counterterrorism Policy

Francis Grice and Scott N. Romaniuk

INTRODUCTION

Following al-Qaeda’s attacks upon the USA on September 11, 2001, Japan
quickly pledged its support for the American-led War on Terror (WoT) and
enacted a series of measures for this purpose. Since that time, Japan has, at least
discursively, placed counterterrorism (CT) high upon its stated political
agenda. This was not, however, the first time that Japan had faced terrorist
threats. This chapter begins by examining the primary sources of terrorism that
have affected Japan in its recent history, including the Red Army Faction,
which launched terror attacks in Japan and abroad during the 1970s; Aum
Shinrikyo, the extremist cult that launched a horrendous chemical assault on
the Tokyo subway in 1995; and the WoT, during which the Japanese assisted
the American-led campaign against al-Qaeda through logistical and other
noncombat support. For each of these areas, critical consideration is given to
the responses of the Japanese authorities. Current threats are then discussed,
including the ongoing risks posed by successor sects, domestic lone-wolf
terrorism, and Islamic fundamentalist groups across the Asia-Pacific. The
chapter then provides an outline of Japanese CT policy and the contributions
of the different security agencies toward this area, before providing an evalua-
tion of Japan’s effectiveness at countering terrorism. Some of the strengths of
Japan’s approaches to CT include its promotion of regional and international
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frameworks, as well as its provision of capacity building and humanitarian
assistance outside of the Middle East. Weaknesses include its failure to fully
tackle the root social dynamics that fuel domestic radicalization and the con-
tinued absence of truly tangible components to the international CT frame-
works that it has helped to establish and support.

GHOSTS OF THE PAST

Over the past several decades, Japan’s governments have demonstrated a fre-
quently lethargic response to both domestic and international terrorism threats.
Their limited responses are quite puzzling because of Japan’s close geographic
proximity to North Korea, which makes Japan one of America’s closest situated
allies to the so-called “Axis of Evil.”Moreover, Japan has considerable experience
of terrorism, including a long history of both domestic and international political
violence. An early example was the terrorist attacks that characterized the Showa
Restoration, during which the Blood Oath Corps (Ketsumeidan) carried out
assassinations of wealthy businessmen and liberal politicians. Further instances
followed during the Cold War, including the Japanese Red Army (JRA)
(Nihon Sekigun) that formed in 1971, after seceding from the Japanese
Communist League Red Army Faction. Although this was a relatively small
group, its operations were often lethal. One of its most notable attacks was also
one of the world’s most infamous examples of violent terrorism, which was
enacted at Israel’s Lod Airport in 1972. Activities were also recorded in South
East Asia (SEA), specifically in Kuala Lumpur, when the JRA attempted to
overrun the US Embassy located there, as well as further instances during the
1980s. Much is still unknown about aspects of the JRA’s operations.
The activities of the ultra-leftist militant group known as Chukaku-Ha that
was formed in 1957 and operated for over 30 years was also notable. An
offshoot of Japanese Communist Party, the group focused less on producing
civilian deaths than it did on causing damage to state property. In the follow-
ing subsections, the chapter engages further with these and other Japanese
terror groups, including what has come to be the most well-known group:
Supreme Truth (Aum Shinrikyo).

Left-Wing Movements

Although instances of terrorist activity took place in Japan’s distant past, the
foundations of terrorism in modern Japan were laid during the 1950s–1960s,
when the country was facingmany left-wing protests, hundreds of which involved
incendiary weapons. Initially, the Japanese police adopted a population-centric
CT response. This included deploying police boxes at which the public could
deposit tips about terrorist groups, maintaining police support organizations that
possessed millions of members, and conducting intensive surveillance of radical
groups (Katzenstein 2002: 11). This helped to suppress the violence and ensured
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that, despite these security problems, Tokyo remained one of the safest cities in
the world.

Next came the terrorist Japanese Communist League Red Army Faction,
which was formed in 1969 but quickly splintered under police pressure into
three offshoots (Box and McCormack 2004: 95). The first, the United Red
Army, waged a short-lived domestic campaign. In 1971, its leaders attempted a
“Communist transformation” in a mountain lodge near Tokyo, which esca-
lated into a whirlwind of intragroup violence over political impurities, killing
14 of its 19 members (Carr 2006: 162–3). This attracted the attention of the
Japanese police, who surrounded the lodge. After a grueling 10-day siege,
including the terrorist seizure of a hostage, the police stormed the hut with
water cannons and tear gas (Derichs 1998: 92–3). This represented a mixed
achievement. The police did destroy the group, but it took considerable time
for them to first locate the group, and their efforts to confront it when they
finally did were far from sophisticated.

The second offshoot, the Yodo-go Group, defected to North Korea in 1970
to ferment world revolution (Box and McCormack 2004: 95). To facilitate
their emigration, its nine members commandeered a Japanese plane and, after
releasing the passengers, flew to North Korea (National Police Agency [NPA]
2005: Chapter 3). The hijacking caught the Japanese government, which
lacked even a formal antihijacking law, by surprise, as they thought they had
previously broken the back of the Red Army Faction (Andrews 2014, Online).
The group subsequently helped the North Korean government with launder-
ing money and abducting Japanese citizens (Box and McCormack 2004: 96).
Over time, many members grew weary and sought to return home, and in
relation to this the Japanese authorities fared somewhat better. Both members
who abandoned North Korea were arrested, while of the remaining seven, two
to three have died and four or five remain in North Korea. The sect poses little
threat today (NPA 2005: Chapter 3).

The third offshoot, the JRA, headed to the Middle East in 1972 to help the
Popular Front for the Liberation of Palestine (Box and McCormack 2004: 96).
For 30 years, the group waged a virulent terrorist campaign that included
aircraft hijackings and terrorist attacks on foreign embassies (Katzenstein
2002: 13–4). Japan’s reaction ranged from disinterest and ransom payments
to the provision of economic support for affected governments (Katzenstein
2002: 15). Rapid responses seemed beyond them, “with the police content to
wait, five, ten, fifteen years or longer before making the arrests of key indivi-
duals, either in Japan or, through luck, abroad” (Katzenstein 2002: 15). Of the
three Red Army Faction successors, the JRA remains the only threat to Japan,
with six “hardcore members” and an “undetermined number of sympathizers”
continuing to operate under the name Movement Rentai (Ooda LLC 2014;
National Police Agency (NPA) 2005: Chapter 3). The Japanese authorities
failed to update their methods when the next generation of terrorists either
emerged or reemerged during the 1980s. Groups such as the reinvigorated
Chukaku-Ha were able to conduct daring terrorist attacks, including
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a rocket attack in 1986 during an international summit. While the missile
missed the summit venue, the incident exposed how ineffective police CT
had become (Katzenstein 2002: 13). Yet, the police failed to learn from
their mistakes, a fact that would soon be exploited by a seemingly incon-
spicuous cult called Aum Shinrikyo.

Aum Shinrikyo

Terrorism in Japan is probably most associated with Aum Shinrikyo, the cult
led by Shoko Asahara that attacked the Tokyo Subway with Sarin gas in
1995 (Bracket 1996; Robertson 2007; Itabashi et al. 2002). Founded as a
religious entity in 1987, Aum morphed into a religious-political organiza-
tion with an extensive organizational structure (Box and McCormack 2004:
102–3). After a failed foray into politics, the movement embraced violence,
including the murder of defectors and outsiders who tried to expose the
cult (Metraux 1995: 1142–3). It also conducted a gradually intensifying
range of terror attacks, including a failed biological attack on the Japanese
diet, in the pursuit of creating Armageddon (Box and McCormack 2004,
103). For this purpose, the cult acquired a vast panoply of chemical and
biological agents, purchased foreign conventional weapons, attempted to
secure Russian nuclear weapons, and worked on developing laser and
microwave weapons (Laqueur 2003: 144–5; Metraux 1995: 1152–4). At
its peak, the cult possessed sufficient sarin to kill 4.2 million people (Hongo
2014). The cult infiltrated multiple sectors of Japanese society and gathered
additional supporters in Sri Lanka, Russia, Germany, and the USA (Metraux
1995: 1140).

The Japanese government overlooked the increasingly audacious and
suspicious activities of Aum, even as this sinister group acquired the dangerous
materials needed for its infamous subway attack from abroad. Japan even
extended Aum protections as a religious organization in 1989 (Kaplan and
Marshall 1996: 24). Police ignored obvious evidence and dismissed allegations
by reporters, lawyers, and relatives of cult members (Kaplan and Marshall
1996: 149, 163, 181, 185 & 225; Johnson 2012: 2). On March 20, 1995,
the group released Sarin gas during rush hour in the Tokyo subway, killing 12
and injuring 6,000 people (Kaplan and Marshall 1996: 1–4 & 244–52). “Its
use of chemical agents in the Tokyo subway system came as a shock to Japan, in
what some have described as chemical warfare on Japanese soil, but surprisingly
little measures were taken to circumvent future attacks” (Romaniuk 2015b, n.
p.). Even after this atrocity, the police were relatively slow to respond to a
group responsible for an act that had the potential to cause a very large number
of civilian deaths (Morton and Olenik 2005: 258). It took nearly two months
for Asahara to be arrested, during which time the group shot the Tokyo police
commissioner and attacked a train station with an improvised cyanide gas
generator (Box and McCormack 2004: 104). The government also dragged
their feet on foreign cooperation, to the extent that the American
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government “almost took the unprecedented step of issuing a demarche, a
formal diplomatic protest usually reserved for nations harboring terrorists,
building nuclear bombs, or starting wars” (Kaplan and Marshall 1996: 265).

The authorities acted equally poorly when it came to investigating their
own mistakes. One measure put forward was a bill that would allow the
government to tap the telephones of its own citizens on a large scale, with
the goal of improving intelligence gathering and law enforcement. A second
was the application of an “anti-sabotaging law to Aum, which would have
strengthened the capabilities of law enforcement against this particular
organization. However, both of these proposals failed to pass after opposi-
tion in the Diet” (Walker 2006: 8–9). These measures were opposed, it was
claimed, because they would have eroded the constitutional principles of
Japan and allowed both the sitting and subsequent governments to intrude
upon Japanese domestic life in a very dangerous fashion. More broadly,
little investigation or critical reflection was undertaken into understanding
how the events leading up to the subway attacks went undetected for so
long. As a point of comparison, while three separate commissions investigated
the 2011 Fukushima nuclear power plant disaster, not a single commission
has ever examined how the Japanese authorities missed the rise of Aum. “The
result of this failure to look and learn is a level of ignorance that could prove
catastrophic when terrorists target Tokyo again” (Johnson 2012: 2).

While the government initially stripped Aum of its religious protections, by
early 1997 it had restored these privileges (Juergensmeyer 2008: 181; Box and
McCormack 2004: 105). The fact that a terrorist organization, which had
killed 12 people and injured thousands could be allowed to exist in a state as
economically developed and stable as Japan is bewildering. This absurdity is
highlighted by the fact that the US, whose citizens were less affected by the
Tokyo bombing, retains Aum on its list of terrorist organizations. Today,
despite being broken into two competing factions – Aleph and Hikari no
Wa – the movement lives on (Hirano 2015). Even the handling of the criminal
case against Asahara was inadequate, taking nine years before sentencing. His
death penalty verdict remains unimplemented and Asahara continues living
on death-row as an inspiration for the successor sects of Aum (Tamura 2013).

JAPAN AND THE WOT
The attacks against the USA by al-Qaeda on September 11, 2001 heavily
influenced Japanese CT. While Japan’s response was constrained by its consti-
tution, which renounces the use of force as a political tool, Prime Minister
Koizumi immediately pledged Japan’s support for the American-led WoT
(Koizumi 2001). Measures included:

• Strengthening the protection of American facilities in Japan.
• Dispatching the Japanese Self Defense Force to provide nonmilitary

support for U.S. forces.
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• Providing economic, humanitarian, and refugee assistance to other states
affected by terrorism.

• Strengthening cooperation with the international community.
• Donating $10 million to the families of the victims of September 11th.
• Contributing $10 million toward the rescue and cleanup efforts that

followed the attacks.

On October 29, Japan’s government passed the Anti-Terrorism Special
Measure Law. This allowed the Maritime Self Defense Forces to dispatch
naval vessels to the Indian Ocean to supply medical services, transport, supply,
and intelligence gathering – but not weaponry or ammunition – for America’s
military forces (Ryu 2005: 16). Follow-up activities included deploying the Air
Self Defense Force to provide airlift support for American forces, hosting an
international conference on Reconstruction Assistance, and pledging $500
million toward stabilizing and rebuilding the country (Ryu 2005: 16). Japan
also supported America’s intervention into Iraq in 2003, including the exten-
sion of Japan’s noncombat operations in the Indian Ocean to free up American
forces for use in Iraq, as well as the subsequent deployment of the Self Defense
Forces to Iraq and Kuwait to support reconstruction (Hughes 2004: 434,
2007: 330; BBC News 2008). While Japan remained in the Middle East for
several years, it withdrew its forces from Iraq in 2006, Kuwait in 2008, and
the Indian Ocean in 2010 (Ishizuka 2013: 213). This represented a shift in
Japanese CT away from the Middle East, which has only recently begun
reversing with the rise of Islamic State.

Japan’s experiences in the WoT helped the country to continue emerging
from a local actor into “a larger, global, international security role”
(Watanabe 2004: 146). It also assisted with refocusing the attention of
Japan’s policymakers onto CT policy. Some scholars have suggested, how-
ever, that Japan’s support for American activities did not represent a gen-
uine commitment toward CT. Instead, they claim, it was motivated by the
desire to shore up relations with America to ensure its backing against other
threats, such as the threat of China and North Korea (Midford 2005: 11;
Hughes 2004: 443).

One perspective regarding the degree to which Japan has focused upon
terrorism in recent years, in comparison to the Western world, is provided by
Romaniuk (2015a: n.p.):

Japan’s somewhat inconsistent experience with terrorism is still considerable,
especially compared to those of some Western states like the US, which only
began to focus a lot of energy on the issue of international terrorism during
the latter half of the 1990s – although the US has definitely not been
distanced to political violence. The US even managed to dodge a lot of the
terrorist activity that Western European states had become used to throughout
the 1970s and 1980s as well as Israel’s violent experiences during the 1990s.
The European Union’s (EU) response to terrorism has been closely aligned
with actual terrorist events from 9/11 to Charlie Hebdo and IS’ wave of

654 F. GRICE AND S.N. ROMANIUK

ACKU



terrorism. There has been priority focus on the issue of “foreign fighters,”
pressure placed on travel and movement, propaganda, and the revival of
Passenger Name Records (PNR). Attention was placed on national compe-
tence because the EU recognized that this is where supranational polity has
less powers to act. In Japan, reaction to terrorism has been conspicuously
absent. Anti-terror initiatives in Europe have been fed by real and violent
events for years but in Japan only the events of IS have provoked a reaction, if
one could even call it that.

One explanation for Japan’s mixed track record on terrorism relates to its
close relationship with the USA. Long before Japan showed fervent support
for the USA following the 9/11 attacks, an alliance was forged between the
two states. This partnership was built in the aftermath of the Second World
War, when it became apparent that the USA and the Soviet Union were on
a collision course. It was this hostile postwar security environment, char-
acterized by ideological bipolarity, which made it easy for states to find their
place among the much stronger and militarily powerful actors. This, in turn,
allowed these states to downplay their own security apparatus and depend
instead upon the military umbrella provided for them by their more power-
ful protectors. For Japan, the choice was between two former enemies,
Russia and the US, with the Japanese opting decisively for the latter. Due
in part to its closeness with the USA and other Western states, along with
the American occupation of the Japanese home islands during the immedi-
ate postwar period, the Japanese came to rely upon the protection of its
American and other Western allies and failed to invest as heavily in either
domestic or international security as it might otherwise have done
(Romaniuk 2015a). This was compounded by its constitutional obligations
against maintaining a military force.

DEMONS OF THE PRESENT

Japan faces a varied and challenging threat from domestic and international
terrorism. Domestically, certain societal dynamics risk radicalizing its citizens
into joining cults, of which an estimated 1,650 exist in Japan today (Ryall
2014). One such dynamic is the societal prioritization of materialism over
religion, which arose after the American occupation force outlawed Shinto as
the state religion. A corresponding growth of individuals seeking spiritual
fulfillment led to a surge of new religions and cults during the 1970s. This
impetus remains today (Kaplan and Marshall 1996: 10). A second dynamic is
the rigidity of Japan’s education system, which values knowledge accumulation
over critical thinking or ethics, which increases the susceptibility of Japanese
citizens to uncritically follow extremist leaders (Kaplan and Marshall 1996:
27). A third dynamic is the stifling atmosphere of Japan’s cities, where 92% of
Japanese reside and work (The World Bank 2015). Within these vast and
crowded metropolises, it is easy for Japanese citizens to struggle for identity
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and be drawn toward radical promises of a better life (Kaplan and Marshall
1996: 27).

These social factors help to explainwhy, despite oftenbeingdismissed as a peril of
the past, Aum Shinrikyo remains a formidable threat today. In 2015, the two
successor sects were reported to possess $6 million, 32 compounds, 1,650
Japanese and 160 Russian followers, which represents a concerning increase since
2012 (Bureau of Counterterrorism and Countering Violent Extremism 2015:
360). This growth stems from increased recruitment activities amongst young
people, including through the infiltration of supporting groups, cultural societies,
antinuclear gatherings, and social networking services (Aoki 2012; Japan Times
2013). Neither sect seems sincere in their pledges to have abandoned violence:
Aleph demands submission to Ashara, celebrates his birthday annually, and acts
with vitriol toward the Japanese government,whileHikari noWa retains a structure
and training system that is nearly identical toAum at its peak (Japan Times 2015a;
Hongo 2011; Torres 2013). This suggests that the cult retains both the capacity
and intent to conduct terrorism, yet the Japanese government remains in denial
once again.

These same social dynamics also contribute to the potential creation of
“lone-wolf” terrorists. Japan already possesses an estimated half to two million
million hikikomori: recluses who have shut themselves off from the world
(Wang 2015). The existence of this minority demonstrates how the pressures
of Japanese society can acerbate the detachment of individuals from society
(Kaplan and Marshall 1996: 27). It also provides a potential pool of socially
unstable individuals with the potential to express their disaffection through
violence. Japan has suffered several lone-wolf terrorist incidents over the past
two decades. In 1995, for example, a Tokyo resident hijacked a passenger
aircraft in northern Japan. After a 16-hour standoff, riot police finally stormed
the plane and subdued the hijacker (Magee 1995). The government’s response
was slow and unsubtle, with one military analyst commenting, “This incident
shows the government is weak in crisis management and not well-prepared for
countering terrorism” (Magee 1995). Other incidents include the hijacking of
a bus in Saga city in 2000 and a suicide bombing in Nagoya in 2003 (BBC
News 2000; Japan Times 2003).

Internationally, a major threat for Japan comes from Islamic extremism. Within
Japan, there exist “many US-related facilities considered by Islamic extremists as
targets for terrorism.” Several members of Islamic extremist groups have also
travelled through Japan (National Police Agency (NPA) 2005: Chapter 2).
Regional threats include Indonesian born Jema’ah Islamiyah (which now operates
across the Asia-Pacific), Abu Sayyaf in the Southern Philippines, and terror groups
in Thailand (National Police Agency (NPA) 2005:Chapters 1–2). Islamic terrorists
have also targeted Japanese civilians outside of the Asia-Pacific, which led to the
death of three Japanese citizens in Bali in 2002 and 2005, as well as 10 Japanese
citizens in Algeria in 2013 (National Police Agency (NPA) 2005: Chapter 2; MoF
2014: 31). Prominently, in 2015, two Japanese civilians were seized and held for a
$200 million ransom by Islamic State, before being executed as anti-Western
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propaganda (Schiavenza 2015). Japan has also suffered at the hands of other global
terrorist groups. In 1996, the Túpac Amaru Revolutionary Movement, a left-wing
Peruvian terrorist organization, seized the Japanese Ambassador’s residence in Peru
(Gregory 2009). As the world stands today, however, Islamic extremism
remains the biggest global terrorist threat to Japan.

EXORCISM

Japan’s current CT policy, The Basic Policy of Japan’s Counter-Terrorism
Measures, was adopted on December 10, 2004, predominantly in connection
with the WoT. It consists of three principles (Ministry of Foreign Affairs [MoF]
of Japan 2008: 3–7; Hideaki 2003: 59–60):

1. Strengthening National Counterterrorism Measures. This is operationa-
lized through the Action Plan for Prevention of Terrorism. This plan
includes increasing security over high-profile targets such as airports and
nuclear power plants, protecting conventional, nuclear, and biochemical
materials, introducing a Sky Marshal program to combat aircraft hijackings,
intensifying intelligence gathering from extremist organizations, and tigh-
tening border controls. While not formally part of this principle, Japan has
also undertaken to reform its education system to help its citizens become
more resistant to radicalization and recruitment into extremist groups.

2. International Cooperation. This consists of working with other states at
the United Nations and other international organizations to (i) create and
support resolutions against international terrorism; (ii) negotiate, ratify,
and implement counterterrorism conventions, protocols, and standards;
and iii) fulfill Security Council resolutions against al-Qaeda and other
terrorist groups. This includes the freezing of terrorist financial assets.

3. Counterterrorism Capacity Building Assistance to Countries in Need.
This involves providing legal provisions support to developing states,
encouraging them to join International Counter-Terrorism Conventions,
and helping them to implement CT domestic laws. It also includes
supplying capacity building, hosting CT law-enforcement seminars,
and providing CT equipment and resources through grants and
financial aid.

Most developments within Japan’s CT policy over the past 11 years have
occurred within the framework of these components. When the Japanese
government announced the creation of a new Middle Eastern CT policy in
2015, this was essentially just a repackaging of the broader 2004 policy, but
with a Middle East focus (Ministry of Foreign Affairs, Japan 2015, Online).

One additional theme is worth mentioning, given the recent rise and
explosive nature of IS operating in Syria and northern Iraq, whose influence
over many individuals, cells, groups, and organizations overseas has become
a seemingly insurmountable challenge for the contemporary security envir-
onment: Japan’s refusal to negotiate with nonstate terrorists. In the past,
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the Japanese government was willing to talk with, and pay ransoms to,
terrorist hijackers and hostage takers. This included payments of $6 million
to the JRA to release passenger airplane hostages in 1977 and $2–5 million
to the Islamic Movement of Uzbekistan to release four geologists in 1999
(Leheny 2001, Online). This practice ceased after 9/11. In 2004, Saraya al
Mujahedeen abducted three Japanese citizens in Iraq and threatened to kill
them unless Japan withdrew its contingent from Iraq. Prime Minister Yasuo
Fukuda “announced that the government would do no such thing, empha-
sizing that it had repeatedly warned Japanese not to enter Iraq. To avoid
hostage situations, the Japanese would have to take ‘self-responsibility’”
(Leheny 2010: 228–9). This same stance has been maintained by subse-
quent administrations.

EVALUATION AND RECOMMENDATIONS

Evaluating Japan’s CT represents a challenging task because empirical
evidence is lacking or ambiguous. The absence of any major domestic
terrorist attack since 1995 (excluding small-scale lone-wolf attacks) may
be evidence of success in Japan’s domestic CT policy. However, this
absence of attacks could be attributed to a merely coincidental lack of any
attempts to launch a terrorist strike by a group, rather than to the profi-
ciency of Japan’s CT policy. Indeed, it is possible that unseen terrorist
organizations are simply in the development stage, and will ripen into active
terrorist aggressors in the future. Internationally, some observers point to
the continuing occurrence of terrorist attacks in the Asia-Pacific as evidence
that Japan’s strategy is not working at a regional level, let alone globally.
Similarly, they claim that the deaths of Japanese citizens in the Middle East
and elsewhere show that Japan’s efforts to shield its overseas citizens from
terrorism is equally ineffective. Others argue, however, that the number of
international terrorist attacks would have been even higher without
Japanese CT support, capacity building, and humanitarian assistance. The
involvement of innumerable political actors worldwide also makes it impos-
sible to pinpoint Japan’s exact culpability in failing to thwart terrorist
attacks globally. To mitigate this challenge, the chapter will examine the
three components of Japan’s primary CT policy in more detail. The 2004
framework will be used, rather than the 2014, as the latter applies predomi-
nantly to the Middle East and lacks broader application.

Ascertaining the effectiveness of Japan’s efforts to strengthen its national CT
measures requires examining some of the CT forces that Japan has built across
three security agencies. The first is the police, which includes specialist teams
within the Riot Police squads that are spread across Japan’s 47 prefectures (NPA
2014: 27). This includes eight dedicated CT Special Assault Teams, nine NBC
terrorism squads, and Anti-Firearm Squads in every prefecture who act as the first
line of CT defense in many regions (SpecWarNet 2015; Japan 2004: 7; National
Police Agency (NPA) 2005: Chapter 5; 2014: 28). It also includes Sky Marshals,
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who are placed on Japanese Commercial Aircraft (Japan Times 2014). The
police further possess a Terrorism Response Team – Tactical Wing for
Overseas, which is dispatched whenever terrorism occurs abroad that threaten
Japanese citizens or interests (National Police Agency (NPA) 2014: 25). Finally,
a centralized Cyber Terrorism Countermeasure Promotion Office exists, as well
as Cyber Terrorism Countermeasure Project Teams at local, regional, and
national policing levels (National Police Agency (NPA) 2005: Chapter 5).
The second is the Self Defense Forces, which since 1995 has shared responsi-
bility for domestic and international CT. This includes a Central Readiness
Force that consists of a CT Special Forces Group, a Central NBC Weapon
Defense Unit, an NBC Countermeasure Medical Unit, an International Peace
Cooperation Activities Training Unit, the Rapid Division, an Airborne Brigade,
a Helicopter Brigade, and a Central Readiness Force Regiment (Japan Ministry
of Defense 2007: 6; The China Post 2007, Online; Joseph 2012, Online).
Finally, the Coast Guard is also tasked with helping to defend Japan’s coasts
against terrorism, which it fulfills in part by fielding a specialized antipiracy
and CT Special Security Team (Kashimoto and Ogata 2013, Online; Japan
2004: 7).

Generally, these forces appear to be highly motivated, well trained, and
suitably equipped (SpecWarNet 2015; Kashimoto and Ogata 2013, Online;
Japan 2004: 7). Foreign observers have complimented the quality of these
forces, with positive parallels drawn between the police’s Special Assault
Teams and American SWAT teams, as well as between the Self Defense
Forces Special Forces Group and America’s Delta Force (The China Post
2007, Online). The successful capture between 2009 and 2012 of the
remaining three fugitives from Aum’s 1995 subway strike could be presented
as proof of the dogged resilience of Japan’s CT forces in pursuing wanted
terrorists until victory. Equally, however, the number of security forces
personnel allocated specifically to carrying out CT remains worryingly low:
less than 10,000 dedicated personnel in a country of 128 million people.
Furthermore, it could be argued that taking over 15 years after the subway
attack to capture the three remaining Aum terrorists, who all resided in Japan
for the duration, represents a damning indictment of Japan’s CT forces
(Japan Today 2015).

Recommendation: While the Japanese government has demonstrated some strength
in this area, it needs to continue expanding the quantity and honing the skills of its
CT forces.

Intelligence gathering also represents an important component of Japan’s
CT policy. Multiple government agencies contribute toward intelligence pro-
vision, including the Investigation Offices for Special Cases, the Office for
Counterterrorism, and the Special Investigation Office for Suspicious Groups
in the NPA, the Public Security Investigation Agency in the Ministry of Justice,
the Intelligence and Analysis Bureau in the Ministry of Foreign Affairs, and the
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Integrated Information Headquarters in the Defense Agency. These agencies
conduct some useful surveillance, including on the two Aum successor sects
(Japan Times 2015a, Online). However, their intelligence efforts lack the
capabilities, coordination, and penetration of the USA (Alexander 2005:
357–60; Repeta 2013). Racial profiling has soared in recent years, and now
includes fingerprinting, photographing, and storing of information from all
foreigners at Japanese border ports, although there is no evidence whether
these measures actually work (Leheny 2010: 232–34).

Recommendation: Independent of the racial profiling debate, the Japanese govern-
ment should work to further enhance and synchronize its intelligence-gathering
capabilities, so that potential terrorist threats can be identified and suppressed at
an early stage.

Japan’s government has made some progress toward tackling the root social
dynamics that fuel extremism, but much remains undone. Japanese society
remains heavily materialistic, with few credible mainstream alternatives to mate-
rialism for Japanese who yearn for other reasons for existence. As long as this
problem remains unresolved, there will exist an impetus for the creation of cults,
recruitment of disillusioned Japanese citizens into militant sects, and emergence
of lone-wolf terrorists (Japan Today 2015b, Online). The government has
made some efforts to reform the country’s education system, with a mild
reduction in hours and increased emphasis upon Western style curricula.
However this has been undermined by its toleration of “juku” schools, which
offer traditional Japanese courses outside of school hours and to which many
parents send their children. Until Japan begins to tackle this issue seriously, it
will struggle to be free of the risk of solo terrorists, maniacal cults, and extremist
groups. The government has also failed to reform the laws protecting religious
organizations in Japan. It was under these protections that Aum concealed its
work to create a sinister doomsday cult, armed with weapons of mass destruc-
tion, in pursuit of apocalyptical objectives. Yet these laws remain so overwhel-
mingly unrepaired thatAum was not only able to survive after being exposed in
1995, but in recent years has begun growing back toward its original size. These
laws also offer protections for other potential terrorist groups.

Recommendation: The Japanese government should aim to renovate its religious
laws in a way that continues to protect religious liberties, but avoids the possibility of
terrorist groups perverting these freedoms. Otherwise, it will face an enduring threat
from its citizens becoming radicalized and turning toward groups that are both
capable and willing to conduct terrorism.

Speaking to the level of its efforts to counter terrorism by providing Counter-
Terrorism Capacity Building Assistance to Countries in Need, the Japanese
government has made a number of achievements. One example is the donation
of three boats to the Indonesian Navy for supporting CT and piracy in 2006
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(Bergenas and Sabatini 2012, Online). Another is the provision of $300
million to Somalia to improve its security and humanitarian situation since
2007 (Japan 2014: 1). These actions have been lauded by outside observers
(Bergenas and Sabatini 2012). In regard to its support of international military
efforts against terrorism in the Middle East, however, Japan has been criticized
from both extremes of its domestic political spectrum. Proponents of a proac-
tive foreign policy accuse Japan of being too timid and slow in its approach
to adopting a more proactive role in the region, with the result that the
country’s efforts here, while welcome, remain inadequate (Walker 2006:
1–10). Advocates of a more isolationist foreign policy, however, argue that
Japan’s efforts to provide even nonmilitary support for other states to combat
terrorism in the Middle East represents a breach of the country’s constitu-
tion, which renounces the use of force and collective self-defense. This,
they claim, places Japan at a higher risk of terrorism, as by supporting
others with intervening militarily in their affairs, Japan makes itself part of
the enemy that Middle East terrorists seek to destroy. This accusation was
made recently following the murder of the two Japanese citizens by Islamic
State as a protest against Japanese support of Western strikes against them
(Harding 2015).

Recommendation: This represents a challenging area: Japan must continue to walk
the thin line between withdrawing into itself, which would allow terrorism to thrive
in countries with developing infrastructures, and overextending itself, which could
encourage terrorists to view Japan as a priority target.

In terms of building International Cooperation, Japan can rightfully claim to
have made some progress. With Japanese help, numerous frameworks and
forums now exist, particularly in the Asia-Pacific, for the discussion of CT
theory, the sharing of CT intelligence, and the coordination of CT efforts.
At the same time, however, some of these frameworks seem to lack substance
beyond words and wishful thinking. Discussion is important, but it is not
clear that states are truly sharing secrets with one another or that participa-
tion in these forums represents more than mere diplomatic posturing. The
CT achievements of ASEAN, which Japan contributes to as part of ASEAN
+3, are for example, quite dubious. As one scholar notes, “[a]s an organiza-
tion, ASEAN has made numerous statements and adopted many declarations
about its intentions to prevent and combat terrorism. Its members have a
mixed record, however, in incorporating these decisions or commitments
into their respective national legislation or practice” (Center on Global
Counter-Terrorism Cooperation 2007: 7). Furthermore, there has been a
failure to disentangle the different CT responsibilities of the region’s com-
peting frameworks. Multiple regional institutions, such as ASEAN+3, the
Shanghai Cooperation Organization, and the Asian Regional Forum, now
possess CT arms, which leads to a confliction of goals, duplication of
efforts, and general confusion.
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Recommendation: Japan should need to work on adding more tangibility to the
international institutions that it supports, without leading China or other potential
rivals viewing its activities as being belligerent.

CONCLUSION

Modern Japan possesses a decidedly mixed track record on CT. Despite the
passage of a sweeping new CT policy in 2004, the country has still struggled to
become truly effective in conducting CT, domestically or internationally. Some
progress has been made, but much remains to be done. Recommendations
include further uplifts in the quantity of CT security forces, improvements in
the capability and coordination of intelligence gathering, increased measures to
solve the root drivers of radicalization in Japanese society, and the addition of
further tangible elements to international frameworks. If Japan does not do
more to exorcise its past ghosts and present demons through further improve-
ments to its CT policy efforts, it will remain “dancing,” as Kentaetsu Takamori
describes living in a world such as this, “on a live volcano.”
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CHAPTER 31

In the Name of Integrity and Security:
China’s Counterterrorist Policies

Tony Tai-Ting Liu and Kai-ming Chang

INTRODUCTION

Since the mid-twentieth century, successive outbreaks of terrorist events have
caught the attention of observers and contributed to the establishment of
terrorism as a real threat to national security. The 9/11 terrorist attack against
the USA and Washington’s initiation of the War on Terror in the new century
further escalated terrorism onto the international level and made the issue into
an important security threat today. Yet surprisingly, the global focus on terror-
ism did not catch on in China until recent years.

Despite China’s rapid economic development and gradual ascension into
great power status since the 1980s, in contrast with the USA and Europe,
the amount of attention Beijing has invested toward terrorism seems
limited. Although China viewed terrorism as a challenge to national secur-
ity, the issue did not attain priority among other security concerns.
However, changes in the regional security environment and major incidents
of terrorist attacks that stemmed from separatist movements and domestic
social conflicts have urged Beijing to adopt a more active response toward
terrorism in recent years.

In this chapter, the authors examine the threat that terrorism poses against
China and the countermeasures that Beijing has adopted in response.
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This chapter discusses China’s counterterrorist (CT) policies in four parts: part
one briefly reviews the development of CT thinking in Beijing since the 1950s;
part two observes the sources of terrorism that China currently faces; part three
examines China’s current CT policies; and part four assesses the effectiveness
and challenges to China’s CT response.

THE EVOLUTION OF CHINA’S COUNTERTERRORIST THINKING

A brief survey of the development of China’s CT thinking since the 1950s
reveals two characteristics. First, in contrast with the USA and Europe, the level
of Chinese attention toward terrorism seems paltry. However, the situation
gradually changed with various developments. Second, China prefers treating
terrorism as a complicated issue that also concerns foreign policy and not as an
isolated issue.

Pre-1970s: Counterterrorism as an Estranged Concept

In the two decades between the 1950s and 1970s, Chinese understanding of
terrorism was limited, a phenomenon closely related with its domestic and
international situation at the time. Two aspects are worth considering.

First, in the process of the Chinese Communist Party’s (CCP) engagement
in a civil war and social cleansing movements such as the Three-anti (sanfan)
and Five-anti (wufan) Campaigns after the establishment of its regime,1 a
certain level of terror dominated China. In particular, in the process of social
cleansing, the CCP utilized violence and mass critiques as ways to nurture an
atmosphere of terror and thoroughly eliminate hierarchical enemies of the
party and remaining Kuomintang (KMT) cliques in the country. CCP actions
at the time profusely demonstrated characteristics of “state terrorism” (Stohl
and Lopez 1984, pp. 7–9). Under Mao Zedong’s leadership, state terrorism
reached its first climax in the twentieth century with the outbreak of the
Hundred Flowers Campaign in 1956. Initially introduced by Mao with the
aim of generating debates among intellectuals that would lead to progress in
socialism, the movement was eventually suppressed by the government after
criticisms and suggestions began to challenge the CCP. The Hundred Flowers
Campaign established the stage for nationwide persecution of right-wing
activists and political dissidents, a recurrent theme that persisted through the
1960s and reached its climax with the outbreak of the Cultural Revolution.
Public denouncement events or so-called “struggle sessions” (pidou dahui)
characterized state terror under Mao.

Second, in terms of foreign policy, Maoist China regarded international
politics as a realm for class struggles and revolutions. Beijing called on weak
and impoverished countries in the world to unite with the proletariat in
challenging American imperialism, colonialism and hegemony. Possessing
the ambition to reshape international order, Beijing provided support to
many socialist countries and political groups to carry out guerrilla warfare or
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violent revolution (Armstrong 1977, pp. 47–52). Motivated by the com-
mon ideal of socialism and revolution, China provided both material and
spiritual support to communist struggles in its vicinity. While Chinese
military aid in the form of weapons and sometimes men (People’s
Liberation Army, PLA) to the Viet Minh, Khmer Rouge and the
Communist Party of Korea played no small role in affecting developments
on Indochina and the Korean Peninsula respectively, Mao Zedong’s propo-
sal of the “Three Worlds” established the conceptual bearings for encoura-
ging struggling nations in the world to stand together.2 In this context,
China and extremist groups that sought to realize separatist ideals or
national self-determination through violent means converged on the con-
ceptual front. As such, China under Mao Zedong often held a sympathetic
or approving stance toward terrorist activities around the world (Fearey
1978, p. 31).

1970–1980s: Emergence of Counterterrorist Thinking

China encountered major shifts in both domestic politics and foreign policy in
the 1970s. In the late Mao period, rapid deterioration of Sino-Soviet relations
caused China to turn toward the West and improve relations with the US, a
strategic move adopted to balance against the Kremlin. While Sino-US rela-
tions warmed, China subsequently established formal relations with Japan,
Canada, and West Germany. At the same time, China successfully acceded to
the United Nations in 1971 and increased its engagement with the interna-
tional community. With Deng Xiaoping’s succession as party leader in 1978,
China abandoned Mao’s previous policy focus on communism and turned to
economic pragmatism. Domestically, economic growth became the priority
while internationally, Beijing sought to acquire capital, technology, and market
share, and to establish a peaceful environment favorable for national develop-
ment (Kim 1979, pp. 415–427).

Following gradual improvements in China’s relationship with the world in
the 1980s, Beijing’s perception of terrorism took a major turn. The rise of
pragmatic thinking among state policymakers dissuaded China from taking a
sympathetic view of terrorist activities based on ideology. Although terrorist
activities did not target China directly in this period, distress caused by terror-
ism in regions around China and the Middle East stood at odds with Beijing’s
desire to establish a stable environment beneficial for economic growth. At the
same time, China’s priority lay with the consolidation of relations with devel-
oped countries in the West; a sympathetic position toward terrorism was simply
antithetic.

In terms of concrete actions, China’s position on terrorism in this period
is reflected by its entry into a number of international CT conventions such
as the Convention for the Suppression of Unlawful Seizure of Aircraft;
Convention for the Suppression of Unlawful Acts against the Safety of
Civil Aviation; Convention on the Prevention and Punishment of Crimes
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Against Internationally Protected Persons Including Diplomatic Agents;
Convention for the Suppression of Unlawful Acts Against the Safety Of
Maritime Navigation; Protocol for the Suppression Of Unlawful Acts
Against the Safety of Fixed Platforms on the Continental Shelf; and
Protocol for the Suppression of Unlawful Acts of Violence at Airports
Serving International Aviation, Complementary to the Convention for the
Suppression of Unlawful Acts Against the Safety Of Aviation. In short, as a
result of active efforts to engage the world and shifts in perception toward
terrorism due to strategic concerns, Chinese policymakers began to foster a
premature idea for CT.

Post-1990s: Increasing Emphasis on Counterterrorism

With the end of the Cold War, international relations took a major turn.
Besides changes in the global balance of power due to power redistribution
between the USA and Russia and nuclear disarmament, in reality, nontradi-
tional security, religious paradoxes, ethnic conflicts, and income disparity
issues began to penetrate the overlay of the bipolar system and create
hotbeds for the growth of terrorism. Globalization and its discontents
further contributed to the spread of terrorism. Although the developed
world remained vigilant over the challenges posed by terrorism, the world
did not wake up to the new security threat until the outbreak of the 9/11
attack on the US. CT became a high priority nearly overnight and provided
important implications for China’s CT thinking. In the post-Cold War
period, China began to divert more attention to CT, a move not only in
response to an increased level of terrorist threat to the country but also in
recognition of the opportunities for expanding state interest through CT
activities. As CT moved up in the global security agenda following 9/11,
Beijing realized that participation in the global campaign on terror could
yield important diplomatic dividends.

Two aspects are worth considering. In terms of Sino-US relations, China
recognized that support for the US CT campaign could be effectively used
toward averting potential tensions in bilateral relations (“Bush reassures
China,” March 23, 2001). In the Bush administration, China was deemed
as a strategic competitor and Sino-US relations slipped with the EP3
incident in the South China Sea. The outbreak of 9/11 caused
Washington to reorient its strategic focus toward the Middle East and
opened up a vacuum for cooperation between the USA and China on
CT. On the other hand, on the regional level, China used CT as a legit-
imate calling to strengthen security cooperation with countries along its
borders. Chinese cooperation with Russia and Central Asia under the frame-
work of Shanghai Cooperation Organization (SCO) is such an example.
Founded at the turn of the century (2001), the SCO is a multilateral
regional organization that seeks to enhance political, economic and security
cooperation among China, Russia and the Central Asian states. With CT
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included as one of the main priorities of the SCO, regardless of Beijing
strategic ambitions, a convenient way is opened up before China to expand
its influence into Central Asia in the name of CT.

A major reason for China’s passiveness toward CT issues was the fact that the
country was rarely a target for international terrorism in the past (Lampton and
Ewing 2004, pp. 2–9). Beijing’s strong control over domestic social order also
stifled the development of terrorism at home (Zhang 1995, p. 53). However,
with the spread of terrorism in the post-Cold War period, challenges began to
emerge around China’s borders. For example, in Southeast Asia, the rise of
Islamic fundamentalist groups contributed to regional instability and the Bali
bombing incident in 2005. In Central Asia, the condition is even more compli-
cated, as radical Islam, drug trafficking and weak governance in some states
provided fertile breeding ground for terrorism. The US War on Terror in
Afghanistan and Iraq further encouraged some terrorist groups to trickle into
Central Asia and undermine regional security (Zhang 2010, pp. 136–138). As
Central Asia borders Tibet and Xinjiang (East Turkestan), regions where strong
separatist movements abound, Beijing is particularly concerned over the possi-
bility of a convergence between domestic separatism and transnational terrorism.

While international terrorism raged, for China, the threat from domestic
terrorist activities increased as well. In the post-Cold War period, separatist
sentiments in China’s border regions heightened and even merged with violence
in some instances, leading to a series of terrorist attacks such as random explosion,
car bombing, arson, and assassination of CCP officials. Emergence of the East
Turkestan Islamic Movement (ETIM) stands as a major challenge for Beijing
(Wang 2013, pp. 154–158). In response, following 9/11, China demanded the
international community to consider separatist forces such as the ETIM as
terrorist groups, a move made to gain international support and reduce criticisms
against Beijing concerning human rights. Therefore, it is clear that in the face of
terrorism, China not only seeks foreign policy gains through increased participa-
tion in global CT activities, but also legitimacy for China to clamp down on
domestic separatist movements and strengthen its control over social order.

CURRENT SOURCES OF TERRORISM AGAINST CHINA

China has historically remained aloof to religious, political, and ethnic conflicts
in the Middle East, hence in contrast with the external nature of terrorist
threats against the USA and Europe, threats against China profess a more
internal nature. Separatism and social paradox define the sources of terrorism
against China. The former has become intertwined with terrorist forces in
Central Asia and the Middle East in recent years while the latter is gradually
developing into a serious challenge.

Currently, separatism in Xinjiang and Tibet are regarded as the dominant
sources of terrorism in China. While the origins of the independent movements
in Xinjiang and Tibet can be traced back to the founding of the CCP regime in
1949, respective responses from activists in the two regions remain vastly
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different. In the 1990s, independence activists in Xinjiang began to resort to
violence to voice their political cause, a development that often culminated in
random attacks against the Han Chinese. In contrast, in Tibet, activism in the
form of random attacks remains rare; self-immolation or the burning of oneself
is adopted as the common form of protest. However, for Beijing, little differ-
ence lies between terrorist and extremist behavior. By grouping terrorism,
separatism and extremism together as the “triple threat,” China generally
regards the terms as interrelated and sometimes interchangeable, a stance
with important consequences for policymaking.

Domestic Separatism

In recent years, terrorist activities with the aim of Xinjiang independence have
increased, becoming China’s most important priority in the field of CT. After
the 7/5 Incident in Urumqi in 2009, similar terrorist attacks increased. A
severe case of attack occurred in Hotan, a major oasis town in the Uyghur
Autonomous Region, in July 2011 (7/18 Incident). Uyghur extremists sub-
sequently attacked the local tax office and police stations, took civilian hostages
and killed and maimed a number of police officers through hand weapons and
the use of self-made firebombs (Cao and Zhao 2011). In February 2012,
another severe incident of attack took place in a farm market in Kargilik
County, Xinjiang; random attacks caused 13 deaths and multiple casualties,
including the death and wounding of a number of police (Zhongtongshe
2012). In October 2013, accompanied by his mother and wife, Uyghur
descendent Usmen Hasan attempted a suicide attack by crashing a vehicle
into Beijing’s Tiananmen Square. Despite Beijing’s efforts to downplay the
incident, the attack garnered attention from the international media and indi-
cated that violence driven by separatism has expanded from China’s border
regions to its capital (Wei Shan 2013). A survey of recent attacks in China that
bear links to domestic separatism reveals that unsettling developments have
been made in terms of the ways and locations where attacks are carried out.

Recent cases suggest that attacks were repeatedly carried out through similar
practices with the effect of increasing casualties. For example, after the 7/18
Incident in 2011, in the 6/26 Incident in Piqan County, Xinjiang, in 2013,
attackers adopted almost identical methods and targeted similar groups.
Compared to the previous incident, the death toll increased to 24 people
(Zou 2013). On the other hand, after the 2012 farm market incident in
Kargilik, in October 2014, another random attack happened in a farm market
in Maralbexi County, Xinjiang, causing 22 deaths. The record of incidents
suggests that past attacks tend to generate demonstration effects for individuals
conceiving attack while the increasing number of deaths suggests that attackers
have generally increased their lethality.

In terms of attacks based on domestic separatism, the geographic range for
activities seems to have greatly expanded in recent years. In the past, attacks were
concentrated in Xinjiang; recent attacks saw a gradual extension into other
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regions. Following the Tiananmen attack in 2013, on March 1, 2014, Kunming
Railway Station in Yunnan suffered yet another large-scale attack, perhaps the
most severe incident in recent years. A cohort of eight attackers led by Uyghur
descendent Abdurehim Kurban randomly butchered individuals in the vicinity of
the station, resulting in 31 deaths and 141 casualties (Li 2014b). Two weeks
later, in a traditional farm market in Changsha, the capital of Hunan Province,
five civilians were killed in another incident of attack (Qi 2014). Developments
suggest that in terms of CT efforts in the future, China may need to expand its
focus and strengthen countermeasures beyond Xinjiang.

Various sources in recent years hint at the growing connection between
extremist groups in Xinjiang and other terrorist groups in regions bordering
China, a link that includes the transfer of financial resources, experience and
military training. According to a study by Philip Potter, extremist groups in
China centered on the ETIM have developed a fast expanding network that
includes groups such as Taliban, Al-Qaeda, the Islamic Movement of
Uzbekistan (IMU) and the Islamic Jihad Union (IJU) (see Fig. 31.1). The
latter groups not only provide financial support and weapons but also train
members in carrying out future attacks (Potter 2013, pp. 73–75).

Taliban

ETLO

al-Qaeda

al-Qaeda

Islamic Movement of Uzbekistan (IMU)

Eastern Turkistan Islamic Movement (ETIM)

Harkat-ul-Jihad-al-Islami

Islamic jihad Union

United Tajik Opposition

Tehnik + Taliban Pakistan

Fig. 31.1 ETIM and Transnational Terrorist Network. Source: Philip B. K. Potter,
“Terrorism in China: Growing Threats with Global Implications,” Strategic Studies
Quarterly (Winter 2013), p. 74
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As Middle East specialist Wu Sike points out, much intelligence data sug-
gests that many extremist forces in Xinjiang accepted strategic training in Syria
and Iraq before returning to China (Wu 2014). With the development of
increased interaction among terrorist groups, some observers notice that
attacks in China share similarities with attacks in the Middle East and Central
Asia, such as the increasing use of car bombs and explosives and attempts to
highjack civilian passenger planes (Tsai 2014, pp. 75–76). Similarities entail
that terrorist activities in the future may be more diversified and damaging.

Finally, besides separatist movements connected with violent activities in
Xinjiang, one should also note the growing link between separatism and terror-
ism in Tibet. In contrast with Xinjiang, Tibet proves to be an interesting case in
many ways, as a clear relationship between the Tibetan independence movement
and terrorist activities has yet to be established (Tiezzi 2015). Despite the
differences between Xinjiang and Tibet, China has adopted a one-stroke
approach that labels both independence movements in Xinjiang and Tibet as
separatism that deems similar treatment. In Beijing’s definition, incidents of self-
immolation in Tibet constitute acts of “suicidal terrorism” and Dalai Lama,
spiritual leader of the Tibetan independence movement, should be accountable
for inciting terrorist activities (Shaw 2014). In response to China’s claims, activist
groups such as the International Campaign for Tibet (2014) criticized Beijing
for deliberate criminalization of self-immolators and suppression of the Tibetan
independence movement. In short, regardless of controversies, as long as Tibet
remains a separatist issue in China, Beijing may continue to lay a suspicious eye
on Tibet and include the region as a part of its effort to combat terrorism.

Social Conflicts

Besides terrorist activities based on separatism, in recent years, threats that
stem from social paradox have emerged in China as well. While the adop-
tion of open reforms in 1978 generated a long period of economic growth
for China and significantly increased social establishments and living stan-
dards in the country, income distribution worsened, the development gap
between cities and villages widened, and unemployment in state-owned
enterprises (SOEs) increased (Chang 2012, pp. 68–69). As a significant
portion of local governments in China lacks effective institutional balance,
illegal acquisitions and tax increases are carried out at the expense of civil
rights while cases of official corruption and power abuse abound (Chen and
Chun 2005, pp. 179–204; Navarro 2007, pp. 246–249; Hsu 2007). The
lack of independence in China’s judicial branch not only undermines the
ability of individuals to resort to legal recourse for effective guarantees, but
also stokes the fire for mass demonstration and violence following chronic
neglect or lack of response from the government.

In recent years, Beijing has become quite alarmed over the issue of “mass
incidents” (Yu 2009). Unresolved social paradoxes have the potential to provoke
mass incidents that may evolve into a source of terrorism. Under heavy
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repression and discontent, individuals may carry out “lone wolf” style attacks out
of frustration and a desire for social and official recognition. For example, in May
2011, several government buildings in Fuzhou, Jiangxi were attacked by explo-
sives. Qian Mingqi, the primary suspect, later confessed that the original motive
for attack was dissatisfaction over government compensation for land acquisition
(Li 2011). In September 2012, driven by discontent over compensation, former
construction worker Qu Huaqian carried out a suicide attack against the town
hall office in Tengjia, Shandong and wounded six people in the process (Feng
2012). In June 2013, official termination of living subsidy caused Chen
Shuicong to set fire on an express bus in Xiamen, causing 47 deaths and 34
casualties (“Xiamen BRT Explosion Case Closed,” June 8, 2013). One month
later, Ji Zhongxing, a man handicapped by local authorities, designated an
explosive at Beijing international airport.

As incidents linked to social conflicts are often associated with adminis-
trative failure and social injustice, the Chinese government often adopts a
low-profile stance and avoids designating the events as terrorist activities in
order to preempt further imitation by other dissatisfied individuals. Yet one
can hardly deny the terrorist characteristic of similar incidents. In the long
term, the potential danger of such threats is no less challenging than threats
from separatism, as every discontented individual may have the potential to
carry out random attacks.

CHINA’S CURRENT COUNTERTERRORIST POLICIES

The association of CT with foreign policy and national security in recent years has
caused Beijing to adopt many policies in response. Three aspects are worth con-
sidering: administrative adjustments and preventive measures; revision of criminal
law and establishment of antiterror law; and international cooperation on CT.

Administrative Adjustments and Preventive Measures

Due to relatively late recognition of terrorism as a critical threat, China’s
administrative system in the past has long neglected specific planning and
design for CT measures. Through greater participation in the international
community and an improved understanding of the potential danger of terror-
ism, Beijing went ahead with administrative adjustments aimed at strengthen-
ing CT capabilities in specific fields and coordination across departments in
response to terrorism. The fields of national security, business and finance, and
immigration control merit attention.

In terms of national security, in 2001, China established the National
Anti-Terrorism Coordination Group (NATCG), its first official unit intro-
duced specifically for CT duties. The NATCG is led by the Vice Premier or
a Councilor of the State Council and includes high ranking members from
the Ministry of Foreign Affairs, Ministry of Finance, Ministry of State
Security, and the PLA General Staff Department. In 2002, China’s
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Ministry of Public Security established the Anti-Terror Bureau and subsequently
placed the NATCG Office under bureau command. Corresponding to institu-
tional adjustments by the central government, local authorities established anti-
terrorist coordination groups as well. Meanwhile, China approved a new law
governing the People’s Armed Police (PAP) in 2009 that endows police squads
with the power to handle incidents of terrorist attacks (The Central People’s
Government PRC 1997). In 2013, the NATCG was upgraded to working
committee status, which endows the group with powers to direct command
and execution of CT measures, while a Quick Response System (QRS) was
established for the government to adopt reactive measures in a short period of
time in the event of major emergencies (Tsai 2014). In January 2014, the Central
Politburo of the CCP established the National Security Commission (NSC)
under the leadership of Xi Jinping. CT is listed as one of the priorities among
the NSC’s wide range of duties (Wang 2014b).

Regarding business and finance, in 2006 and 2007, China revised its regu-
lations on nuclear export control and empowered the Ministry of Commerce
to terminate exports and licenses when transnational shipments of nuclear
facilities and raw materials are suspected on the ground of usage for terrorist
activities (Ministry of Commerce PRC 2011; 2007). In the Regulations on
Official Development Assistance (ODA) adopted in 2008, Article 61 endows
the Ministry of Commerce with the power to give guidance on CT tasks in the
process of providing assistance (The Central People’s Government PRC 2009).
On the other hand, in June 2007, the People’s Bank of China released the
Administrative Measures for Financial Institutions’ Report of Transactions
Suspected of Financing for Terrorist Purposes, which states the bank’s right to
supervise and investigate transactions suspected of terrorist connections. Based
on Articles 4 and 5 of the report, an antimoney laundering watch and analysis
center was established (The People’s Bank of China 2007). The Anti-Money
Laundering Regulation (Article 2) introduced in 2006 also noted actions “of
the nature that conceal and hide income and profit from terrorist activities” are
considered as illegal behavior susceptible to combat (The Central People’s
Government PRC 2006).

In terms of immigration control, the internationalization of domestic
separatist forces and expansion of terrorist influences in border regions have
encouraged China to strengthen its border security in recent years. In 2012,
the National People’s Congress (NPC) adopted the Exit and Entry
Administration Law (EEAL), which not only regulates affairs related to border
control but also addresses terrorist challenges. The EEAL (Articles 12, 21, and
25) stipulates that in the case of potential damage to national security and
interest, the Chinese government retains the right to refuse its citizens or
foreign nationals to enter or exit the country. Regarding foreigners in China,
under the consideration for national security, the government can limit his or
her freedom of mobility and in the case of potential risk to national security,
expel or cancel his or her permanent residence status (Article 49) (The Central
People’s Government PRC 2012). In May 2012, China began to issue
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electronic passports as a way to strengthen border control and reduce the risk
of infiltration by international terrorism (Liu 2012, p. 114).

Besides administrative adjustments, China also adopted a series of related
preemptive measures aimed at preventing the threat of terrorism. For example,
in terms of organization of police squads, provincial police departments subse-
quently established CT headquarters and assigned advanced equipments based
on various potential scenarios of terrorist attack (Li 2014a; Song, 2014). Police
units in major cities such as Beijing also increased their range of patrol and
established emergency response systems in key areas that would ensure quick
response from the police in the event of crisis (Wang 2014a). In addition, police
and CT departments across provinces also conduct joint practices on a regular
basis to facilitate mutual exchange in CT experiences and training. According to
the 2014 China Study Report carried out by Japan’s National Institute for
Defense Studies (2015, p. 15), China currently hosts a 660,000 strong PAP
force with approximately one third of the forces fulfilling rotation duties daily.
Under the PAP, the Snow Leopard Commando Unit (SLCU), a special opera-
tions unit specifically assigned with CT duties and riot control, stands out. Also
known as the Third Group, Thirteenth Detachment of the PAP Beijing General
Corps, the SLCU consists of a highly trained team of 400 officers (Lin 2015).

Revision of Criminal Law and Establishment of Antiterror Law

China’s recent effort toward strengthening CT is also reflected in its refinement
of domestic law. Before 1997, China’s legal system had no specific laws or
regulations targeting criminal terrorist activities. Looking back at the country’s
1979 Criminal Code, only chapters one and two, devoted to crimes of counter-
revolution and the endangerment of public security respectively, can partially
be considered as laws concerned with criminal acts of terror. Following China’s
increased participation in the international community and numerous interna-
tional antiterrorist conventions after the Cold War, corresponding obligations
prompted the Standing Committee of the NPC to adopt the “Decision on
Exercising Criminal Jurisdiction over the Crimes Prescribed in the
International Treaties to Which the PRC is a Party or has Acceded” in 1987
and the “Decision regarding the Punishment of Criminals Engaged in Aircraft
Highjacking” in 1992 (The National People’s Congress PRC 2001; 2000).

In 1997, for the first time, amendments to China’s Criminal Code
established an independent category for crimes and punishments regarding
terrorist activities. Article 120 provided the definition and scope of criminal
acts related to organization, leadership and participation of terrorist activ-
ities. Furthermore, international obligations prompted China to extend
international law into the domestic realm; the 1997 amendment include
crimes on airplane highjacking (Article 121), ship and motor vehicle
highjacking (Article 122), the use of violence on an in-flight airplane
(Article 123), and illegal trading and transportation of nuclear materials
(Article 125) (The Central People’s Government PRC). Following 9/11,
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on December 29, 2001 the Standing Committee of the NPC adopted the
third amendment to the Criminal Code. Besides increasing the punishments
for terrorist activities stipulated under Article 120, detailed revisions were
made on criminal activities concerning the manufacturing, shipping, illegal
taking and spreading of toxic, radioactive and disease causing material
(“Third Amendment to the Criminal Law of the PRC,” December 29,
2001). Revisions also established the sponsorship of terrorist organizations
and activities as a criminal act.

Since 2001, Beijing has continued to refine and strengthen its legal code
concerning acts of terrorism. For example, in June 2006, in the sixth amend-
ment to the Criminal Code, more specific norms were established for Article
191 on regulations and punishments for sponsoring terrorist activities and
other criminal acts (“Sixth Amendment to the Criminal Law of the PRC,”
June 29, 2006). February 2009, in the seventh amendment, Article 285
included new regulations on illegal hacking and control of third party personal
computers (“Seventh Amendment to the Criminal Law of the PRC,” February
28, 2009). In the Standing Committee’s “Decision to Amend Some Laws” in
August 2009, laws were strengthened for the carriage of guns, bombs and
other dangerous material onto civilian air vehicles and actions to damage in-
flight vehicles (“The National People’s Congress PRC,” 2009). Introduced in
February 2011, the eighth amendment targeted repeated offenders of the
antiterror law (“Eighth Amendment to the Criminal Law of the PRC,”
February 25, 2011). The ninth amendment is currently under review and
seeks to expand the scope of regulations on terrorist activities by defining
acts that promote terrorism and extremism and encourage others to participate
in terrorist activities as illegal (“Ninth Amendment to the Criminal Law of the
PRC,” November 3, 2014).

In the face of increased threat from terrorism, it is worth nothing that
Beijing is prepared to establish an independent Anti-terror Law that pro-
vides a stronger legal foundation for related public safety measures and CT
activities. On October 23, 2014, the Central Committee of the CCP
adopted the “Decision on Major Issues Pertaining to Comprehensively
Promoting the Rule of Law,” which stipulated that “in order to realize
comprehensive national security and facilitate the establishment of legal
institutions for national security, [the government] has to quickly intro-
duce laws such as anti-terrorism that are under strong demand” (Liu
2014). Four days later, the Standing Committee of the NPC carried out
its first review of the draft on China’s Anti-terror Law (Liang et al. 2014).

China’s new Anti-terror Law has four aspects worth taking note of “Anti-
terror Law (Draft Proposal),” (November 3, 2014). First, the new law seeks to
prevent the emergence of domestic security threats. Measures such as education
on antiterrorism, internet security management, inspection of shipped material,
examination of suspicious transfer of funds, and improved border management
all belong in this category. Second, the new law seeks to block the promotion of
terrorist activities. The promotion of terrorism and extremism and the
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encouragement of violent terrorist activities are illegal while the destruction of
legal institutions of the state through instigation, refusal to cooperate in provid-
ing evidences concerning terrorist activities, and coercion of third parties to
present symbols of terrorism or extremism, are all considered criminal acts.

Third, the Anti-terror Law demands related departments on all levels of
government to establish well-functioning response systems and correspond-
ing measures in response to terrorist events. A chain of command is also
established in order to advance coordination in the event of crisis and
effectively utilize resources from various departments. Fourth, China’s new
Anti-terror Law emphasizes international cooperation. Based on obligations
broached in international conventions and cooperation agreements, China
will continue to advance CT cooperation with other countries. Besides the
exchange of information, interdepartmental dialogue and criminal and judi-
cial cooperation, depending on the task concerned, Beijing may assign
security personnel in third party states or regions, and in some cases, deploy
personnel from the Ministry of State Security, the PLP or the PLA to carry
out CT duties.

International Cooperation on Counterterrorism

In May 2014, on the occasion of the Conference on Interaction and
Confidence Building Measures in Asia (CICA), President Xi Jinping expressed
that the international community must adopt a nontolerant stance toward
terrorism, separatism, and extremism, and strengthen international coopera-
tion on CT (Xinhua 2014a). Due to the transnational character of terrorist
challenges, in recent years, besides the adoption of a number of antiterrorist
measures, China has continued to pursue cooperation with the international
community through participation in international conventions, support for
antiterrorist actions by international organizations such as the UN, and bilat-
eral cooperation with neighboring states on CT.

After the outbreak of the 9/11 attack, China subsequently signed the
International Convention for the Suppression of Terrorist Bombings and the
International Convention for the Suppression of the Financing of Terrorism
while adopting more than a dozen other antiterrorist conventions such as the
Shanghai Convention against Terrorism, Separatism and Extremism. The
adoption of international conventions not only increased the support and
legitimacy China could depend on to combat terrorism, but it also provided
standards for China to establish or revise related laws on antiterrorism and
harmonize domestic law with international law.

On the other hand, China has not been shy in supporting antiterrorist actions
carried out by important international organizations, a move that not only
demonstrates China’s image as a responsible power, but also provides Beijing
with the opportunity to establish multilateral cooperation on CT. For example,
after the 9/11 incident, China expressed support for UN resolutions 1368,
1373, and 1377, confirmed its support to take joint action against terrorism,
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and adopted the Declaration on the Global Effort to Combat Terrorism. In
Central Asia, China played an active role in the SCO efforts on antiterrorism.
Since 2002, under the aim of combating the triple threats of terrorism, extre-
mism, and separatism, China and SCO member states have staged 12 rounds of
joint CT military exercises under the code name “peace mission.” Nonetheless,
perhaps with China’s growing strength in recent years, some observers
(McDermott 2012; Weitz 2010) have noted the fact that “peace mission” may
be a disguise used by Beijing to project its influence into Central Asia. The
involvement of multiple forces (land, air, and sea) and artilleries often blurred the
differentiation between a CT exercise and a conventional military demonstration.

Finally, multilateral cooperation aside, China has also established many
bilateral mechanisms for CT. In recent years, China has initiated and
established dialogues and information exchange mechanisms on antiterror-
ism with the USA, Russia, India, Japan, UK, France, and Germany among
others (Zhu 2011, p. 7). Moreover, in the name of CT, Beijing has actively
pursued joint military exercises with neighboring countries. Some examples
include the “Edge” joint training with Indonesia, the “Hand-in-Hand”
joint training with India, and regular trainings jointly hosted with the
Singapore military (Zhang 2011; Yan 2009; Liu and Liu 2007). In addi-
tion, China has established an effective cooperation relationship with the
USA on CT. For example, besides dialogue and information exchange,
Beijing and Washington also collaborate on tracking financial activities
suspected with connections to terrorist activities. China’s Ministry of
Public Security and the US Department of Homeland Security hold regular
meetings to coordinate on antiterrorist affairs while Beijing granted consent
for the Federal Bureau of Investigation (FBI) to establish an office in the
US embassy in China to carry out CT related tasks.

GEOPOLITICS AND CHINA’S COUNTERTERRORIST POLICIES

The Kunming incident in 2014 occurred merely a few days before the opening
of the second plenary session of the 12th National People’s Congress held in
Beijing. On March 4, 2014, one day before the opening of the session, spokes-
person for the second session of the NPC Fu Ying issued a statement con-
demning perpetrators of the Kunming attack and openly called for
international support for China’s war on terror. As Fu pointed out, “terrorism
does not have national boundaries, [China] wish and expect that [its] efforts to
crack down on terrorism will gain international understanding and support in
the future” (Xinhua 2014b).

While China has stepped up its efforts toward CT since the Kunming
incident, it is also important to recognize that Beijing’s CT policies are not
standalone measures that simply target radical challenges. Geopolitics is a
major driving force for China’s CT efforts, particularly in the case of Central
Asia, where Beijing holds political, economic and security interests. In other
words, even though it is true that Uyghur extremists raise constant challenges
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against China’s border regions and demand Beijing to respond accordingly, in
terms of geopolitical considerations beyond Xinjiang and Tibet, the war on
terror provides Beijing with a legitimate reason not only to reinforce border
security but also to further penetrate and strengthen its influence in Central
Asia. In light of the situation, China’s strategic interests and the future pro-
spects of its CT policies are considered in turn.

China’s Strategic Interests and Great Power Competition in Central Asia

China has long harbored strong strategic interests toward Central Asia, a fact that
is compounded by the country’s increased energy demand and search for a
nearby power base that could serve as a foundation for counterbalancing against
US pressures to balance China’s rise in the Asia Pacific. Besides the strengthening
of economic relations with Central Asia, most notably through the “One Belt
One Road” (OBOR) proposition by Xi Jinping at the 2014 APEC Summit, CT
makes up a central part of Beijing’s “moving west” (xijin) strategy. It is important
to note that before the advancement of economic cooperation between China
and Central Asia in the new century, a landmark agreement that was signed at the
inaugural meeting of the SCO in 2001 was the Shanghai Convention on
Combating Terrorism, Separatism and Extremism. The document serves as a
demonstration of China’s determination to tackle the “triple threat” and will-
ingness to cooperate with other countries in this regard.

On the occasion of the 14th SCO Summit held in Dushanbe, Tajikistan
in 2014, Xi Jinping re-emphasized China’s priority in combating terrorism
in Central Asia. In his speech delivered at the summit, Xi noted the
maintenance of regional security and stability as the foremost point in a
four-point proposal addressed to the member states. In Xi’s words, mem-
bers to the SCO should “strengthen the construction of the capacity to
maintain stability . . . . . . grant the Regional Counter-Terrorism Structure
(RCTS) of the SCO the function of drug control as soon as possible, and
establish the security challenge and threat response center . . . . . . to combat
the ‘three evil forces’” (Ministry of Foreign Affairs PRC 2014). Xi’s state-
ment not only suggests CT as a strategic priority in China’s policy toward
Central Asia, it also exposes Beijing’s chronic consideration for border
security, an issue that has been repeatedly raised and re-emphasized since
China’s economic takeoff in the early 2000s. The consolidation of border
security is directly related with Beijing’s long-term policy emphasis on
economic development; economic well-being is a critical factor that defines
the status of China in the world system. Hence in order to maintain steady
economic expansion that propels China toward great power status, the
minimal security goal that should be accomplished is a stable regional
environment that does not undermine progress. Among other challenges,
terrorism does not have a place in China’s strategic aspiration toward an
elevated international status.
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With the retreat of the US military from Afghanistan in 2014, leaving only
10,000 troops in patrol, Central Asia is once again open to great power compe-
tition that may bear on China’s border security. As Maciej Falkowski and Jozef
Lang (2014) suggest, alongside America’s departure from the Middle East was
also Washington’s diminished presence in Central Asia; US military presence was
important in reinforcing stability in countries such as Kyrgyzstan, Uzbekistan,
and Turkmenistan, where established bases were open to American use.
Washington’s reduced role in Central Asia after 2014 implies the opening up
of a power vacuum in the region. Despite China’s central role in the SCO, Russia
remains an important player in Central Asia and retains remnant influences in the
region dating back to the Cold War. On the other hand, in 2014, under the
second Shinzo Abe administration, Japan has reinitiated its exchange with
Central Asia, a relationship that was disrupted after 2010 due to the 3/11
Tohoku earthquake and domestic political instability in the aftermath of the
event. In the 5th Foreign Ministers’ Meeting of the Central Asia plus Japan
Dialogue held in Bishek, members to the event concluded a Joint Declaration
that touched on progress in regional cooperation and the importance of peaceful
resolution of conflicts, and adopted a new Roadmap that consists of various
agricultural cooperation (Ministry of Foreign Affairs of Japan 2014). It remains
to be observed whether Japan will keep up interactions with Central Asia and add
to geopolitical competitions in the region.

Beyond 2014: New Directions in China’s Counterterrorist Policies

In terms of CT, the Kunming incident and the US retreat from Afghanistan
clearly contributed to China’s heightened awareness of terrorism and
increased resolve to tackle the challenge through the SCO and various
legal reforms. In a sense, 2014 served as a turning point for the develop-
ment of CT policies in China. While geopolitics can be expected to con-
tinue to play an important role in the formation of China’s CT policies, it is
worthy to note that new developments may also be ushering Chinese
policymakers into considering and responding to the possibility of new
forms of threat that may bear on China’s national security. Two challenges
are worth noting regarding the development of China’s CT policy in the
near future.

First, with serious implications for policymaking, China’s war on drugs is an
issue that warrants attention. Although drug trafficking seems to be a domestic
issue that cannot be placed on par with terrorism in terms of the potential level of
harm to national security, possibilities for linkage between the issues have caused
Beijing to take an assertive approach toward drug control. Besides issuance of the
death penalty for offenders caught with the illegal trafficking of drugs, Xi Jinping
has taken China’s war on drugs to another level by calling for the inclusion of
drug control under the RCTS of the SCO (Ministry of Foreign Affairs PRC
2014). The pronouncement was no doubt made in consideration of the fact that
narcotics are closely connected with organized crime and could serve as a source
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of revenue for terrorist groups, a category that includes Xinjiang, Tibetan and
Mongolian independence activists in Beijing’s definition. Whether China suc-
ceeds in combating drug trafficking remains to be observed.

Second, cyber terrorism is another challenge that may receive increased
recognition and emphasis from Beijing in the near future. Despite the difficulties
involved in defining “cyber terrorism” and tracking the source of hacking to a
specific state (Areddy 2014)—in turn laying responsiblity—China’s position on
the issue has been adamant thus far. At the World Internet Conference held in
Wuzhen, China in 2014, Gu Jianguo, Director of the Security and Protection
Bureau under the Ministry of Public Security, claimed that the circulation of
videos portraying violence was a main cause for recent terrorist attacks in China,
including the Kunming incident (Cao 2014). Although Beijing remains unclear
on the specific causal relationship between the internet and terrorism, its wariness
went as far as producing a documentary on “the internet and terrorism” aimed at
promoting the official stance and shoring up support from domestic and inter-
national audiences. China’s latest response to cyber terrorism could be found at
the 2014 SCO Summit, where Xi Jinping emphasized China’s present priority in
combating internet terrorism and proposed joint research into “an action
mechanism for cracking down on internet terrorism” (Ministry of Foreign
Affairs PRC 2014). Beyond 2014, cyber terrorism remains an important topic
to be watched in terms of policymaking in Beijing, as the issue is a double edged
sword that could provide the grounds for cooperation between China and the
international community, or incite further controversies that complicate China’s
efforts to achieve its security objectives.

CONCLUSION

As China deepens its participation in global affairs while separatist forces and
social conflicts in the country deepen in conjunction, terrorist challenges can be
expected to increase in the future. A review of China’s CT policies and actions
reveals that in the face of increasing threats from terrorism, Beijing has come to
adopt a more active approach in contrast with the past. In particular, two
aspects are worth noting.

First, much of China’s efforts toward CT in recent years are realized in the
refinement of its legal system. Amendments to the criminal code, revisions in
financial supervision measures, and development of an independent Anti-terror
Law all reflect a growing consensus among China’s elites to tackle the issue of
terrorism from a legal approach. In a country where the rule of man generally
trumps the rule of law, the treatment of terrorism through legal establishments can
be considered as a significant advancement. In addition, Beijing has established
specific CT agencies on both the state and regional level in recognition of the
unique and highly dangerous character of terrorist activities. Besides the reinforce-
ment of day-to-day crime prevention, Beijing has established an independent
emergency response system that could take more effective actions in the event of
a terrorist attack. With the establishment of NSC and the adoption of CT as a
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prioritized goal, China can be expected to achieve stronger coordination and
integration in CT affairs.

Second, through active participation in the international campaign against
terrorism in recent years, China is able to demonstrate its positive image as a
responsible great power while harmonizing its domestic CT measures and law
with international standard. Besides legal advancements, China also noticed the
diplomatic interests that may be gained through participation in international
CT affairs. By realizing bilateral and multilateral cooperation and conducting
joint CT training and exercise with neighboring countries, China is able to
expand its regional influence. Yet China’s efforts remain under suspicious eyes,
as ideological differences with the West continue to cause the international
community to distrust Beijing. Some critics point to China’s Anti-terror Law as
a disguise for stronger government control over personal freedoms while others
view the law as an instrument to justify the suppression of ethnic minorities and
human rights (Herz 1995, p. 54; Wee 2015).

Finally, regardless of policy developments, one could conclude that many
of China’s CT laws, measures and establishments are still primitive and
contain much space for reform as the country continues to grow. In terms
of CT policy, a good benchmark for assessing its effectiveness may be to
examine whether the number of major terrorist incidents have declined
since its adoption. Outbreak of the 2014 Kunming massacre clearly demon-
strates the limited success of China’s CT policies. On the other hand, as
extremist activities in China remain closely knitted with the politics of
independence, policy effectiveness could also be assessed by examining the
question of whether the frequency of extremist behavior has decreased or
not. The 2014 Kunming attack, 2013 Tiananmen attack, and a host of
other attacks since 2010 suggest constant challenges that put the effective-
ness of China’s CT policies in doubt. In short, while China has achieved
some progress in responding to terrorism, much remains to be done for
Beijing—China’s war on terror is just starting.

NOTES

1. The Three-anti (sanfan) Campaign and the Five-anti (wufan) Campaign were
reform movements initiated by Mao Zedong to eliminate Chinese cities of
corruption and enemies of the state. The Three-anti campaign in 1951 targeted
corruption, waste, and bureaucracy. The subsequent Five-anti campaign in 1952
tackled bribery, theft of state property, tax evasion, cheating on government
contracts, and stealing of state economic information.

2. Mao Zedong’s Three Worlds Theory proposes that the world could be divided
into three worlds based on political and economic status. The first world consists
of superpowers such as the USA and the Soviet Union; the second world consists
of lesser developed powers such as the UK, France, Germany, Japan, and Canada;
and the third world is made up of developing countries in Asia, Africa, and Latin
America.
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CHAPTER 32

Lone-Wolf Terrorism and Taiwan’s
Counterterrorist Policies

Ming-Te Hung and Wei-En Tan

INTRODUCTION

Since the outbreak of 9/11 in 2001, terrorism has become an increasingly
prevalent phenomenon that demands international cooperation (Chen and
Huang 2008, p. 32). As US President Barack Obama put it in the press
conference after the 2013 Boston Marathon, “one of the dangers that we
now face are self-radicalized individuals and [their attacks] are in some ways
more difficult to prevent” (US White House 2013). Individuals referred to by
Obama or so-called “lone wolf terrorists” often exploit their skin color to blend
in with the local society, escape from the surveillance of intelligence agencies,
and finally achieve the goal of carrying out an attack and disrupting public
order. In the case of Taiwan (Republic of China), even though authorities have
yet to detect open terrorist activities in the country, terrorism has increasingly
become a serious issue that is slowly bearing on national security. Specifically,
in recent years, so-called “lone wolf terrorism” has seemingly emerged as a
challenge at the domestic level.

In May 2014, the Cheng Chieh Incident, a random attack on the Taipei
Metro, caused 4 deaths and 24 casualties.1 While the incident was originally
defined as a lone-wolf attack, such a definition was later overturned by Taiwan’s
court ruling. After the metro attack, Taiwan’s National Health Insurance
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Administration (NHIA) filed for compensation from Shinkong Insurance
Company; Shinkong rejected the NHIA’s claim on the grounds that the incident
should be considered as a terrorist attack. In November 2015, after judicial
review, Shinkong Insurance was defeated. Cheng Chieh was deemed as carrying
out acts of personal revenge in an attempt to release mental and psychological
pressure, which stood in contrast with acts of terrorism that were aimed at
generating public fear. The Cheng Chieh Incident suggests that similar to the
definition problem of terrorism, so-called “lone wolf terrorism” also suffers from
a multiplicity of definitions given by various governments, institutes, and experts.

At the ASEAN Summit in 2015, US President Barack Obama noted that
“over the past year or so, the United States has established and led the alliance
against the Islamic State of Iraq and Syria (ISIS), together with 65 countries,
including Australia, Canada, Japan, Malaysia, New Zealand, Singapore, Korea
and Japan; yet the contribution of many partners were neglected due to the
general focus on US leadership.” The statement unexpectedly generated atten-
tion for Taiwan. In the short video No Respite released by the ISIS following
Obama’s statement, Taiwan was included among the antiterrorist alliance,
which makes the island a potential target for attack in the future.

In recent years, so-called “lone wolf terrorism” has seemingly emerged as a
severe challenge to the domestic security of Taiwan. This chapter reviews the
development of Taiwan’s counterterrorist (CT) policy since 9/11 and consid-
ers its potential implications on national security. The authors examine the
following issues in turn: the definition and characteristics of “lone wolf terror-
ism”, recent incidents of “lone wolf terrorism”, institutional response to
domestic terrorism, and the future prospects of Taiwan’s CT policy.

DEFINING “LONE WOLF TERRORISM”

As organizational terrorism or terrorist activities carried out in groups became
increasingly susceptible to state attacks, in the post Osama bin Laden period
(2011–), “lone wolf terrorism” has emerged as an ever dominant strand of
development. The conceptual foundation for “lone wolf terrorism” could be
traced to the appearance of three important documents that preached lone wolf
terrorist actions in the early 2000s (Chang 2013, p. 18).

The first of the documents was introduced in the extremist internet forum
“Sada al Jihad” (Echoes of Jihad) in 2003. The article encouraged apologists of
former Al Qaeda leader Osama bin Laden to adopt aggressive and violent actions
without receiving orders from the leader himself. In 2004, another Internet
article “Call for Worldwide Resistance” emphasized that the next stage of jihad
will be characterized by so-called “leaderless resistance” led by individuals or
groups of limited scale. Such individuals will defeat their enemies (Wright 2006).
Inspire, an English magazine published by Al Qaeda, followed up on the article
and made the further claim that lone-wolf terrorism will be the main strategy of
jihad in the future. Lone wolf or jihad carried out by the individual is claimed to
possess special strategic advantage that can increase the burden of western
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intelligence and security agencies. Finally, in 2006, Al Qaeda leader Abu Jihad al-
Masri released the article “How to Fight Alone” and made an open call to the
Mujahideen to bravely take up arms. (Edwin and de Graaf 2011, p. 45)

Nonetheless, “lone wolf terrorism” is not a new phenomenon. As early as
the nineteenth century, anarchists began to advocate the concept of “lone wolf
terrorism”. Motivated by the goal of assassinating important social figures,
anarchists were inclined to achieve their end through individuals or small
groups. “Lone wolf terrorism” survived into the twentieth century but took a
turn in terms of political ideology and the location of attack (Chang 2013,
pp. 20–21). For example, George Metesky, better known as the “Mad
Bomber,” had a tendency to carry out attacks in public locales. In the 1960s,
“lone wolf terrorism” combined with racism and generated the leaderless
resistance movement in the USA, which attracted the support of radical
right-wing activists in challenging institutional corruption and establishing
new order (Spaaij 2012, pp. 23–25).

Compared with organized attacks, studies on individual terrorist incidents
remain sparse, which makes the establishment of a clear definition of “lone wolf
terrorism” difficult (Chang 2013, p. 20). In addition, the academia remains
divided on the definition of “lone wolf terrorism”. In the 2013 title Lone Wolf
Terrorism: Understanding the Growing Threat, Jeffery D. Simon defined the
concept as “the use or the threat to use violent and non-violent actions to achieve
political, social, religious or other related goals by oneself or under the minimal
support of one or two people” (Simon 2013, p. 266). On the other hand, for
Mark Hamm, the concept is “political violence carried out independently . . . the
agent does not belong to any organized terrorist group or network . . . adopted
tactics and methods are personal actions without direct command or instruction”
(Hamm 2013). In Hamm’s view, such a narrow definition differentiates “lone
wolf terrorism” from organized terrorism and state terrorism. Hongwei Wang
offers yet another definition by noting “lone wolf terrorism” as an ideologically
driven action that aims at generating an atmosphere of terror in society through
the killing of innocent civilians. The term, lone wolves are therefore deemed to be
self-inspired and self-motivated and have no direct or indirect connections with
terrorist groups (Wang 2014, p. 60).

In addition, as Edwin Bakker and Beatrice de Graaf observe, lone wolf
terrorists also demonstrate the four following characteristics: (1) individual
activity unsupported by other individuals, groups, or organizations; (2) self-
decision and planning uncontrolled by organizational command; (3) noncontact
with other groups or organizations when carrying out action (although contact
with radical groups is made during the preparation process); and (4) the targets
of attack are usually natural persons (Edwin and de Graaf 2011, p. 43).

Noting the previous observations, the authors of this chapter define “lone
wolf terrorism” as acts of violence carried out by individuals who do not belong to
specific groups and organizations, generating serious casualties and destructions
to facilities aimed at achieving political, social, religious and financial goals, or
fulfilling personal beliefs.

LONE-WOLF TERRORISM AND TAIWAN’S COUNTERTERRORIST POLICIES 693

ACKU



Moreover, as “lone wolf terrorism” and common criminal offense share
many characteristics, distinguishing the two phenomena is sometimes difficult.
The authors recognize that three differences separate “lone wolf terrorism” and
average criminal offense. First, in terms of the motive of general offenders, it is
usually unrelated to religious ideologies or separatist or nationalist sentiments.
Second, aside from political assassination, common offense is rarely attached
with political goals. In contrast, “lone wolf terrorism” usually upholds clear
political aims. Actions of extreme violence are adopted to gain the attention of
government and potentially force the latter to accommodate or adjust its
policies. Third, in the case of common offense, the offender and the victim
may be acquainted; in lone wolf attacks, the attacker and the victims are not
related nor acquainted (Chang 2013, p. 21).

RECENT LONE WOLF INCIDENTS IN TAIWAN

In 2003, the first major case of lone wolf terrorist attack in recent memory
occurred in Taiwan. The so-called “rice bomb incident” opened the door to
lone-wolf attacks on the island. Attacks of a similar character did not resurface
again until a decade later in 2013.

Rice Bomb Incident

From 2003 to 2004, Yang Ju-men, a descendant of an agricultural household
in Central Taiwan, placed as many as 17 explosive devices across the Taipei
municipality. Attached to the devices were slips with comments such as “let us
reject imported rice” and “the government should take care of its people.” By
setting up the explosives, Yang sought to draw the government’s attention to
the livelihoods of farmers in Taiwan, particularly after the country’s ascension
to the WTO in 2002 and its negative implications. The incident’s agricultural
background had the police and media in Taiwan nickname Yang Ju-men as the
“rice bomber.”

On November 26, 2004, accompanied by his younger brother, Yang Ju-
men turned himself in to the police. On January 24, 2005, the Taipei District
Prosecutor’s Office indicted Yang with the crimes of illegal production of
explosive devices and public intimidation. October 19, 2005, Yang was
sentenced to 7 years and 6 months in jail and a fine of 100,000 NTD. In
2006, a review of the trial reduced Yang’s sentence to 5 years and 10 months
in jail and a fine of 100,000 NTD. In June 2007, Yang was granted special
amnesty by the president. Based on the definition mentioned in the previous
section, the rice bomb incident can be considered as an instance of lone wolf
attack: the initiator, Yang, was an individual unaffiliated with specific groups
or organizations; the action was independent; the action was aimed at garner-
ing the government’s attention on the issue of livelihood for farmers after
Taiwan’s acceptance of rice imports.
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Taiwan High-Speed Rail Attack

On the morning of April 12, 2013, Taiwan’s High Speed Rail service encoun-
tered its first incident of explosive attack. In the 616 train departing from
Kaohsiung for Taipei, two luggages suspected of carrying explosive devices
were discovered in one of the lady’s room on board. Hours later, legislator Lu
Chia-chen’s office in Taipei also announced its discovery of suitcases containing
oil, sodium cyanide, and other explosive materials. The attacker, Hu Tsung-
hsien, anticipated the explosives to generate massive deaths and casualties
amidst cultural events taking place at the same time.

The intent for the attack was clear. After discovering an error in Zhou Qiao
Company’s account book, Hu took advantage of the mistake and threatened to
force his way into the clique of board of directors. The scheme eventually failed
and generated discontent in Hu when in February 2013, the local court charged
Hu on accounts of blackmail and leak of commercial information. Shrouded in
discontent, relying on some previous training in physics, Hu began to learn from
the Internet on the method to create explosives. Meanwhile, by paying taxi
driver Chu Ya-tung 100,000 NTD per month, Hu gained the help of Chu in
the collection of explosive materials online for the making of “toxic bombs” in
Tainan. The New Taipei City District Court found Hu Tsung-hsien’s discontent
with the previous ruling to be the driving force for massive revenge against
society in the hope of disturbing and profiting from the stock market. Despite
its failure, the Hu Tsung-hsien case is a classic example of lone-wolf terrorism.

Besides the failed plot, it is worth observing the official response in the
aftermath of the attack. Once the explosive was discovered on train 616, an
emergency stop was made at Taoyuan to clear all 600 passengers on board; a
bomb squad was notified to take care of the situation. In the aftermath of the
incident, questioned by legislators, Director of the Office of Homeland
Security Chen Hui-yin admitted that despite reporting on the incident to
both the National Security Council (NSC) and the Executive Yuan, then
Premier Jiang Yi-huah did not respond to her reports. In addition, as sufficient
evidences proving the incident as a terrorist attack was wanting, domestic
considerations stifled the commencement of CT measures. Clearly, Taiwan
seemed to slight the functioning of CT institutions and fall short of smooth
interdepartmental communication.

Presidential Office Building Truck Attack

In January 2014, an unprecedented suicide attack against the Presidential
Office Building occurred. The attacker, Chang Ter-cheng, was a divorced
single parent of two children. In 2012, Chang was accused by his former
wife of criminal intimidation. In 2013, the first court ruling sentenced Chang
to 8 years in jail with 4-year probation and 250,000 NTD in fine. Continued
appeal by the district prosecutor produced a new sentence in February 2014
that sentenced Chang to 7 years jail time without probation and 21,000 NTD.
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The district prosecutor’s appeal after the initial ruling proved to be the last
straw that collapsed Chang, who decided to attack the Presidential Office
Building in order to vent his discontent.

In the early hours of January 25, 2014, driving a heavy gravel truck, Chang
headed toward the front entrance of the Presidential Office Building at a speed
of 72 km/h. Even though military polices patrolling the site too took immedi-
ate measures against the sudden incident, the reaction was not quick enough to
stop the vehicle from crashing into the entrance of the building. Figure 32.1
depicts the site of the incident.

Based on the definition provided by the authors of this chapter, the truck
attack can be considered as another incident of lone wolf attack. The initiator
Chang Ter-cheng did not belong to specific groups or organizations and
carried out the attack to express personal discontent against the government.

In terms of reinforcements and security measures adopted in the aftermath of
the attack, two developments are worth noting. First, Secretary of the President
Office Building Timothy Yang ordered the establishment of a special committee
responsible for security reinforcement. Related departments were ordered to
reexamine and strengthen the security response measures and procedures con-
cerning the President Office and its vicinity. Second, as metal poles and stone
pillars in the front plaza of the building failed to stop the charging truck, after the
incident, several measures were adopted to boost security. Despite discovery of
the speeding vehicle by security officers before the crash, the latter was unable to
respond effectively due to the short gap between discovery and crash. Hence, the
President Office ordered the expansion of on-site supervision and special night
watch and patrol. Heavy vehicles that enter the restricted area are to be

Fig. 32.1 Truck Crashes into Presidential Office in Taipei
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immediately reported to the military police. In addition, large granite urns
weighing 1 ton each were placed in front on the building to serve as obstacles
against future attacks by similar methods. In December 2014, the vicinity of the
Presidential Office was further reinforced with steel flower beds and vehicle arrest
system (Liberty Times 2014).

TAIWAN’S CURRENT DEVELOPMENTS IN COUNTERTERRORISM

The Antiterrorist Action Law

In light of the 9/11 terrorist attack and the global emphasis on counterterror-
ism, in 2001, Taiwan decided to take steps toward the institutionalization of
antiterrorist activities. In 2003, the Executive Yuan of Taiwan proposed the draft
bill for an Anti-terrorist Action Law and requested further review by the
Legislative Yuan. After research and studies lasting 1 year, on November 12,
2003, the completed draft bill was forwarded to the Legislative Yuan for review.
However, as review could not be completed within the fifth session of legislative
meetings, the Executive Yuan was forced to re-request the Legislative Yuan for
further review of the draft bill in a future session of the legislature.

In 2007, the Executive Yuan of Taiwan once again adopted the draft bill for
Anti-terrorist Action Law and requested review by the Legislative Yuan.
However, after two rounds of votes carried out by the Procedure Committee,
committee members came to the decision to exclude the antiterrorist draft bill
from the session agenda. Specifically, the decision came as a result of the lack of
consensus among major parties and civil groups in the country and the absence
of a corresponding state strategy and related CT policies. Many legislators
considered further assessments necessary in order to avoid conflicts between
the state and the mass public and infringements on human rights as a result of
preventative measures such as phone surveillance and asset freezing. In short,
Taiwan’s Anti-terrorist Law remains in an awkward state of stagnation.

Institutional Developments

On November 16, 2004, the Executive Yuan of Taiwan introduced regulations
governing the organizational structure and operational institutions of Taiwan’s
antiterrorist activities. The new framework adopted an integrated approach that
supported cooperation between administration and national security. In terms of
administration, the Executive Yuan established the Office of Homeland Security
and nine response committees based on different types of terrorist threat. On the
other hand, regarding national security, the NSC established the Task Force for
Terrorist Assessment, a unit responsible for the study of antiterrorist information
provided by administrative and national security agencies.

Based on institutional regulations, the central government established level 1
and level 2 antiterrorist response centers while municipal governments established
local active response centers (Investigation Bureau, Ministry of Justice 2013).
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Under the joint supervision of the Ministry of Internal Affairs, the Ministry of
Economic Affairs, the Ministry of Transportation and Communications, the
Atomic Energy Council, and other related departments and associations, nine
response committees that covered the range of potential attacks related to violence,
organic material, toxic material, radioactive matter, transport facilities, economic
infrastructure, maritime attacks, communication and other terrorist challenges
were established.

Four departments form the organizational structure of Taiwan’s antiterrorist
effort: the Policy Response Committee for Antiterrorist actions, theManagement
office for Antiterrorist Actions, the Task Force for Comprehensive terrorist
assessment, and the Center for Antiterrorist Intelligence.

1. Policy Response Committee for Antiterrorist Actions: Consists of 17
committee members, including the Director of the National Security
Bureau (NSB), Executive Yuan Officials, Secretary of the Executive
Yuan, and other related ministers. The committee is led by the Premier
and Vice Premier of the Executive Yuan.

2. Management Office for Antiterrorist Actions (renamed as Office of
Homeland Security): In order to strengthen official efforts toward
antiterrorism, the management office for antiterrorist actions was
established under the policy response committee as a supporting
department. The Secretary of the Executive Yuan supervises the man-
agement office. The Office is staffed with a director, a vice director,
and an advising staff that consists of personnel from the NSB and the
Executive Yuan.

3. The Task Force for Comprehensive Terrorist Assessment: Under the leader-
ship of the NSC, the task force for comprehensive terrorist assessment was
establishedwith the aim of detecting and preempting future threats of terror.
Based on the intelligence collected, the task force is responsible for assessing
the possibility of a terrorist attack and initiating corresponding responses.

4. The Center for Antiterrorist Intelligence: The center is responsible for
the organization of antiterrorist intelligence provided by intelligence
agencies, government agencies, and other partner agencies abroad.
Organized information is passed on to the task force for comprehensive
terrorist assessment and makes its final stop at the NSC.

CONCLUSION

It is clear that lone wolf terrorist incidents have disturbed Taiwan in recent
years. Although the actual physical damage of “lone wolf terrorism” is
limited compared to traditional terrorist activities such as car bombs and
other large-scale attacks, its increasing frequency, randomness, and psy-
chological impact on society make it an important issue to be reckoned
with in the new age. As US President Barack Obama rightfully noted, in
contrast with large-scale attacks such as 9/11, lone wolf attacks are even
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more likely to occur (MacInnis 2011). On the other hand, former US
Secretary of Homeland Security Janet Napolitano also noted “lone wolf
terrorism” as “an immense challenge to the implementation of law”
(Spaaij 2012, pp. 2–3). The continuous threat against national security
raised by lone wolf type can no longer be treated as simple social issues
(US Bureau of Counterterrorism 2012, p. 6) as attacks are usually carried
out amidst a crowd in order to generate high casualties, public fear, and
media attention. Likewise in Taiwan, in the near future, similar events of
“lone wolf terrorism” can be expected to reoccur and pose as a severe
challenge to national and social security and order.

The preceding descriptions suggest that Taiwan has much space to improve
in terms of the response and functioning structure of CT. In many cases in the
past, when a random attack occurred, Taiwan did not immediately activate its
CT institutions, making related establishments seem superficial if not redun-
dant. Taiwan’s current CT structure is based on the Anti-terrorist Action
Structure and Working Mechanism proposed in 2004. The structure follows
a dual track design, with the NSC responsible for organizing collected info and
making situational judgments while the Office of Homeland Security under the
Executive Yuan is charged with the duty of carrying out and proposing CT
policies. Nonetheless, in terms of actual practice, the dual track system gives
rise to much confusion as the NSC and the Office of Homeland Security
(under the Executive Yuan) belong to independent systems in the government.
In the case of a major event of terrorist attack, it is unclear whether the NSC
and the Office of Homeland Security can maintain smooth communication and
coordination. Hence, the following aspects are worth considering in terms of
the future development of Taiwan’s CT policies (Chen and Huang 2008,
pp. 38–39):

1. Passing of the Anti-terrorist Action Law: Anxieties over potential human
rights violations remain the main reason this law has yet to be passed.
However, with the increasing challenge of terrorist activities in recent
years, consequences for the absence of an antiterrorist law increase as
well. It is important that Taiwan adopts the Anti-terrorist Action Law in
order to establish legitimacy for future CT actions and advance coopera-
tion with the international community.

2. Streamlining of CT structure: In response to terrorist activities, Taiwan’s
Executive Yuan established the policy response committee for antiterrorist
actions and the management office for antiterrorist activities. In the future,
the “Department of International Affairs and Homeland Security”may be
established as the main agency responsible for CT policies. In light of the
communication and coordination problems that the US Homeland
Security Office experienced during Hurricane Katrina in 2005, some
observers have warned of the dangers of an inflated structure. Hence in
the future, it is important for Taiwan to base any institutional adjustments
on practical needs in order to avoid inefficiencies.
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3. Clear delineation of power and responsibilities: Taiwan’s division of its
CT efforts between the national security system and the executive system
not only gives rise to the technical problem of info sharing between
incompatible databases but also overlapping and conflicting regulations
and emergency response measures concerning CT. Systemic differences
contribute to miscommunication and misunderstandings. Hence, future
policymakers should take into consideration the establishment of a cen-
tral response command system that integrates disaster relief, infrastruc-
tural maintenance, and counterterrorism.

4. Establishment of an antiterrorist training center: In July 2011, Taiwan
invested 550 million NT for the establishment of an antiterrorist training
center in Taoyuan. The establishment was aimed at improving domestic
infrastructure for CT training, increasing the Taiwan’s CT capability, and
sharing the burden of US CT missions in the future. Unfortunately,
despite high hopes for the facility, the antiterrorist training center remains
incomplete at the writing of this chapter. It remains to be seen when
Taiwan can complete the establishment and make full use of its potentials.

NOTE

1. On May 21, 2014, a random stabbing attack broke out on board the Taipei
Metro train from Longshan Temple Station to Jiangzicui Station. The event
resulted in 4 deaths and 24 injured people and shocked the country, as the
Taipei Metro has been deemed as one of the safest public transit systems in the
world. The Taipei Metro attack is the first case of such attack since the metro
system commenced operations in 1996.
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CHAPTER 33

Refining the Role of Audience
in Securitization: Southeast Asia’s Fight

Against Terrorism

Senia Febrica

INTRODUCTION

In the immediate aftermath of the September 11, 2001 (9/11) terrorist
attacks, the Bush administration highlighted the long war framework in
its global “war on terror” campaign in Southeast Asia. As the principal director
for South and Southeast Asia in the US Department of Defense, Marine Brig.
Gen. John Toolan suggested that the fight against terrorism in Southeast
Asia “has emerged quietly, but it’s a crucial front in the long war” (U.S.
Department of Defense April 11, 2007). Under this extensive global campaign,
the governments of Malaysia, Singapore, and the Philippines have found it
necessary to cooperate with the USA in its counterterrorism efforts (Capie
2004, p. 223). Singapore’s response in the “war on terror” has been the most
vigorous of all states in the region (Tan 2005, p. 71). The Philippines went
even further by allowing US Special Forces to be dispatched within its territory
to combat terrorist groups. However, in contrast to Singapore’s and the
Philippines’ strong support of the US war on terror, Malaysia has carefully
designed their counterterrorism strategies to distance them from the USA.
The central questions that I intend to broach as a topic of this chapter are as
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follows: How and why has the securitization of terrorism been taken up in
Southeast Asian countries? Does domestic politics play a role in informing the
outcomes of the securitization of terrorism in these countries?

THE SECURITIZATION THEORY: THE UNDER-THEORIZING

OF AUDIENCE

This chapter uses the Copenhagen School (CS) securitization approach as a
point of departure because this theory is most useful to explain the social
construction of terrorism as security threats in Southeast Asia and the policy
responses that it generates. The CS provides valuable insights in explaining the
framing of issues such as terrorism into recognized new security threats
through speech acts (Wilkinson 2007, p. 6; Williams 2003, p. 513). The CS
begins by arguing that security is about survival (Buzan et al. 1998, p. 21). The
security-survival proposition is then expanded to five sectors of security: mili-
tary, environment, economic, societal, and political (Emmers 2007, p. 110). As
Emmers explains, “to count as security issues” threats and vulnerabilities “have
to be staged as existential threats to a referent object by a securitizing actor”
(Emmers 2007, p. 110). This process of staging something as an existential
threat is called a speech act. What is essential from the speech act is not the
utterance of the word “security,” but the designation of an existential threat
requiring emergency action or special measures and the acceptance of that
designation by a significant audience that defined the speech act (Buzan et al.
1998, p. 27).

The CS presents securitization as an inter-subjective process, “one that
is negotiated between securitizing actors and audiences, in a given context
and within specific structures” (Karyotis 2012, p. 391). Despite the
emerging interest in studying the importance of securitizing actors in
world politics, little attention has been paid to understanding the role
of audience. A number of scholars have pointed out the need to re-
conceptualize the role of audience in securitization (Leonard and Kaunert
2010, pp. 57–76; Balzacq 2005, p. 179; Stritzel 2007, p. 363; Salter 2008,
p. 328; McDonald 2008, p. 573). Most works do not go as far as explaining
the relationship between audiences and their overall impact to securitization.
This chapter uses some insights from Gourevitch’s work, incorporating
domestic variables including regime types and the coalition pattern of domi-
nant elites to analyze the importance of audience and the varying results of
securitization.

Regime type and coalition pattern are the properties of a political system
most frequently used in explaining policy (Gourevitch 1978, pp. 900–905).
As Gourevitch argues, regime type reveals the institutional structure and
the machinery, as well as the process and procedures of decision making
(authoritarian, fascist, communist, monarchical, democratic, or totalitarian)
(1978, p. 883). In democratic countries leaders are forced by democratic
rules to operate publicly (Gourevitch 2002, p. 316). These leaders need to
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calculate the audience cost – the price leaders pay to his or her constitu-
encies for going against their wishes – because the domestic public has the
capacity to support or to remove leaders from their major political position
(Gourevitch 2002, p. 316). In comparison for authoritarian rulers, public
opinion has fewer immediate constraints. However, they still need to
sustain the support of key elites and figures in society to remain in office.
Coalition pattern is defined as the type or combination of dominant elite
(property owner) or political elite (army or labor union) (Gourevitch 1978,
pp. 900–905). This chapter will draw attention to the two properties of
domestic politics to explain the Philippines, Singapore, and Malaysian
counterterrorism policies and refine the concept of audience in securitiza-
tion theory.

TERROR THREAT AND THE VARYING RESPONSES

The Philippines was the first Asian country to endorse the US war on terror
(Ryan 2011, p. 377). The US colonial role from 1898 to 1946 in the
Philippines, and Washington’s counter-insurgency assistance to Manila since
its independence in 1946, have helped to pave the way for the post-9/11
cooperation between the two countries (Banloi 2002, pp. 297–298; Peleo
2008, pp. 15, 16). The Philippines government provided access to Clark
and Subic military bases to be used as transit areas for international coalition
troops that were going to fight in Afghanistan and offered to deploy its
troops if requested by the international community (Banloi 2002, p. 302).
In 2002 the government of the Philippines signed the Mutual Logistics
Support Agreement (MLSA) with the USA. Article 3 paragraph 1 of the
MLSA obligates the two countries to participate in cooperative efforts both
within and outside of Philippines territory (Morada 2003, p. 235). As part of
the concrete implementation of this agreement in the US war against Iraq
the government provided the coalition forces with access to the Philippines’
airspace for humanitarian assistance to go through (Morada 2003, p. 236).

The first US policy program in Southeast Asia was also expressed through
assistance to the Philippines. Their government received USD 100 million
in training assistance, military equipment, and maintenance support for the
Philippine armed forces (Desker and Ramakrishna 2002, p. 169). In 2002,
660 US Special Forces were dispatched in the southern Philippines to
combat the Abu Sayyaf Group (ASG) (Kurlantzick 2002, p. 423). The
southern part of the country gained significance in the US war on terror
as the region had become a sanctuary and training ground for Islamic
terrorists and militant groups in Southeast Asia (Hedman 2006, p. 191).
The Philippines and the US government labelled the military operation in
Luzon as a Balikatan training exercise, in order to circumvent constitution
of the Philippines which forbids the presence of foreign forces on its
territory, despite the fact that the US forces were armed and authorized
to return fire if attacked (Chow 2005, p. 311).
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In the aftermath of 9/11 the Philippines and the USA also gave more
attention to the security of the Sulu Sea. On February 27, 2004 the ASG
exploded the MV Super Ferry, causing the death of 116 of the 900 passengers
and crew (Chew 2005, p. 75). Members of the Jamaah Islamiyah (JI) and other
Islamic militant groups from Indonesia also used waterways to travel from
Kalimantan Timur to Sabah, Tawi-Tawi, and then proceed to Mindanao, the
Philippines (Bakti 2010, pp. 299–300). In a bid to improve maritime security
the Philippines joined a US-led maritime security initiative, the Proliferation
Security Initiative (PSI) in 2005. An initiative aimed to improve international
cooperation to prevent and interdict the smuggling of weapons of mass
destruction (WMD) materials.

In comparison to the Philippines, Singapore has provided quieter but very
decisive backing toward the US global war against terrorism (Simon 2001,
p. 1). Singapore plays a leading role in advancing international counterterror-
ism cooperation. Singapore allowed the US armed forces on the way to opera-
tions in Afghanistan and Iraq to transit through the city-state, trained Iraqi
police, and deployed a tank landing ship with 170 personnel, a C-130 detach-
ment, and three separate KC-135 detachments for air-to-air refueling missions
(Smith 2005, p. 4). Singapore also became the first Southeast Asian country to
join the US-led Container Security Initiative (CSI) and the PSI. Both initiatives
were designed to increase security for containerized cargo and detect, search,
and intercept trafficking of WMD.

Alert to the risk posed by the “potential for organized, deliberate and
prolonged terrorist action,” Singapore takes decisive policies to combat radi-
cal ideology, and actively participates in international counterterrorism coop-
eration (Singapore Ministry of Defence 2003). Responding to the internal
threat posed by radicalism Singapore’s Islamic Religious Council has devel-
oped a scheme that has recognized over 1,200 religious teachers as credible
teachers (Singapore Ministry of Home Affairs (MHA) June 27, 2012). This
scheme aims to provide “Muslims in Singapore a reference point to ensure
that they learn Islam from credible religious teachers” in homes, mosques,
and madrasahs (Singapore MHA June 27, 2012). As part of an ideological
response to threat of terrorism, the Islamic Religious Council supervises and
governs the madrasahs in the country (Hassan and Pereire 2006, p. 469).
There are 6 full-time madrasahs and 27 part-time mosque madrasahs in
Singapore (Islamic Religious Council of Singapore January 1, 2015).
Around 4,000 students enroll in these 6 full-time madrasahs (Tan and
Salleh 2014, p. 161). Each madrasah in Singapore has a management com-
mittee that is registered under the Education Act (Islamic Religious Council
of Singapore January 1, 2015). This is different from Islamic education
systems in countries such as Indonesia and Pakistan where madrasahs and
pesantrens often operate without supervision (Hassan and Pereire 2006,
p. 469). Consequently, despite JI, a Southeast Asian terrorist group, having
established close social networks with a few madrasahs or pesantrens in
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Southeast Asia including Al Mukmin pesantren in Solo, Hidayatullah pesant-
ren in Balikpapan, Al-Muttaqien, and Dra us-Syahadah in Central Java,
Indonesia, and the now-closed Luqmanul Hakiem in Ulu Tiram, Malaysia,
it did not manage to establish such influence in madrasahs in Singapore
(Ramakrishna 2006, p. 237). Given the robust state supervision over
Islamic education in Singapore, none of the JI detainees in Singapore are
alumni of madrasahs in the city-state (Hassan and Pereire 2006, p. 469).

In contrast to Singapore’s and the Philippines’ enthusiastic involvement
in the war against terrorism, Malaysia’s reaction was mixed. Kuala Lumpur,
while resolute in dealing with extremism and terrorism, has toned down
its sympathy with warnings against making Islam the target of the US war
on terror (Martinez 2002, p. 139; Simon 2001, p. 1). Malaysia has carried
out efforts in dealing with extremist groups prior to the 9/11 attacks on
America. In August 2001 the Malaysian police detained 13 Muslims; many
of them are affiliated with Partai Islam SeMalaysia (PAS), including the son
of PAS Chief Minister in Kelantan (Martinez 2002, p. 135). These men
were arrested because the government believed they had received jihad or
military training in Afghanistan (Bakar 2005, p. 124). The government
described them as members of the Kumpulan Mujahidin Malaysia, an extre-
mist group that was deemed responsible for robberies, bombing, and arson
of churches and murder (Martinez 2002, p. 135). The 9/11 attacks pro-
vided new momentum for the Malaysian government to intensify its war
against extremists and investigate the degree of local involvement in Al-
Qaeda operations (Bakar 2005, p. 110). In 2003 Malaysia captured key
militants including two members of Hambali network, a major leader of JI
(Ramakrishna 2005, p. 31). The Malaysian government also made available
video testimony of Malaysian JI members to the Indonesian government
during the trial of Abu Bakar Bashir, an alleged spiritual leader of the JI
member in Jakarta (Ramakrishna 2005, p. 31).

In terms of cooperation with the USA in 2003 Malaysia launched the
Southeast Asian Regional Counterterrorism Centre that received financial
support from the USA (Ramakrishna 2005, p. 37). Malaysia also signed the
Declaration of Principles to cooperate in the US-led CSI on January 20, 2003
(US Embassy IIP Digital March 8, 2004). Malaysia’s Port Klang and Tanjung
Pelepas are among the CSI operational ports in Asia (US Department of
Homeland Security July 3, 2013).

As the USA dispatched its Special Forces to Mindanao, Malaysia has taken
significant interest to play a leading role in negotiating a peaceful conflict
resolution between Manila and the MILF, the largest Muslim separatist group
with links to JI and Al-Qaeda (Bakar 2005, p. 113). The unresolved conflict
between Muslim separatist movements in the southern part of Mindanao with
the central government in Manila has led to significant increase of terrorist
activities in the region (Bakar 2005, p. 113). New peace arrangements are
deemed crucial to hold back terrorist activities in the region. After the signing
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of the Framework Agreement on the Bangsamoro on October 15, 2012,
Malaysia continues to be the third-party facilitator in the establishment of a
new Muslim autonomous region in Mindanao (Philippines Official Gazette
October 15, 2012; Philippine Star April 4, 2013).

At present the radical ideas propagated by the Islamic State (IS) is also
generating significant concern for the Philippines, Singaporean, and
Malaysian authorities. It is estimated that over 15,000 foreign fighters from
81 countries, including Southeast Asian countries, have traveled to fight in
Syria and Iraq since 2011 (Barett 2014, p. 9, UN January 7, 2015). There are
514 Indonesians, around 30 to 40 Malaysians, and 1 Singaporean fighting
alongside IS in the Middle East (Jakarta PostDecember 8, 2014; Barrett 2014,
p. 13, Liow September 21, 2014). Singapore has shown the most vigorous
responses at international level in addressing the threat posed by the IS. The
city-state co-sponsored the UN Security Council Resolution 2178 on foreign
terrorist fighters in 2014 (UN 2015). This resolution aimed to cut off financial
and material support for the IS and prevents the movement of foreign terrorist
fighters. In December 2014, before the parliament, Singapore’s Minister of
Defence Ng Eng Hen announced that the Singapore Armed Forces (SAF) will
deploy KC-135R tanker aircraft for air-to-air refueling, an Imagery Analysis
Team, and 50 to 60 soldiers to join the multinational coalition efforts to
combat ISIS in Iraq and Syria (Channel News Asia December 1, 2014). In
comparison, the Philippines and Malaysia do not deploy their troops to Iraq or
Syria as part of the US-led coalition to combat IS.

DOMESTIC CONTEXT

In the securitization of terrorism the governments of the Philippines,
Singapore, and Malaysia play a dual function. These governments can be the
audience in their bargaining process with others and at the same time serves
as the communicator to its domestic audience. This section shows that the
Philippines’ enthusiastic response to US combat operations to deal with terror-
ism in Southeast Asia, Singapore’s ability to successfully communicate terrorism
as an existential threat that require emergency responses to its domestic
audience, and Malaysia’s carefully crafted reactions to the war on terror are
facilitated by their unique domestic political context. This section will examine
the characteristics of the three countries’ regime type and how the political
coalitions are linked in the war on terror.

The Philippines

The Philippines is Asia’s oldest democracy (USAID February 13, 2015).
Despite some erosion of the country’s political system due to “a persona-
listic political system and ambiguous policies in the past which allowed too
much discretion given to government officials” democratic institutions with
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clear separation of powers, judicial independence and rule of law had good
enough foundations to persist (APEC 2006, p. 5).

In the context of the war on terror the government of the Philippines, as a
democracy, tried not to operate against the wishes of its domestic public. The
government has been able to allow the US Special Forces to be dispatched in
Mindanao as part of Washington war on terror campaign because public
opinion in the Philippines has been generally supportive of the US presence
in the country. In 2002, 73 percent of Filipinos who were aware of the US-
Philippines joint military exercises were supportive of the mission (Morada
2003, p. 229). As a consequence, a range of military maneuvers including
Balikatan, Balance Piston and Bayanihan military operations could be
extended from their initial theatres on Basilan island and Zamboanga City in
early 2002 to incorporate the island of Jolo in 2003 (Collier 2006, p. 33).
These operations were continued with US civic action deployments in Jolo in
September 2005 and full-scale Balikatan operations in February and March
2006 (Collier 2006, p. 33).

The Filipino public become the source of support for the country’s enthu-
siastic response in the war against terrorism. However, it also placed limits on
Manila’s backing of the USA. The country’s domestic audience had a high
degree of consensus in refusing to support US unilateral action in Iraq in 2003.
A nationwide survey carried out the Social Weather Station (SWS) found that
63 percent of Filipinos preferred their government to be neutral in the US-Iraq
conflict (SWS April 11, 2003). It discovered that only 7 percent were in favor
of Arroyo’s decision to join the US-led coalition against Iraq (SWS April 11,
2003). A large proportion of the public, 85 percent, expected the US war in
Iraq to worsen the economy, and 76 percent of Filipinos anticipated an
increased danger of terrorist attacks on the Philippines as a consequence of
the war (SWS April 11, 2003).

The public in general is averse to war as they are concerned about the
safety of overseas Filipino workers. According to the Philippines Department
of Labor and Employment there are 8.5 million Filipino workers abroad and
67 percent of them work in Middle East (Philippines Department of Labour
and Employment 2009, p. 1; Rappler June 29, 2013). Consequently, as a
result of the Philippines decision to back the US war against Iraq public
satisfaction with the government policy in fighting terrorism declined sig-
nificantly. Public satisfaction with the President’s handling of terrorism only
began to improve, from 36 percent in November 2002 to 54 percent in
March 2003, as the government began to demonstrate concern for overseas
Filipino workers in the Middle East (SWS April 11, 2003). The government
deployed a team to oversee the safety and security of Filipino workers in the
Middle East on January 6, 2003 and allocated 300 million Peso (6.7 million
USD) for the evacuation of its citizens affected by the war in Iraq
(Philippine Star December 27, 2002). President Arroyo’s visit to Kuwait
in February 2003 to reassure the safety of 60,000 Filipinos working there
sent a powerful message to the public regarding government seriousness in
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overseeing the security of Filipino overseas workers (BBC February 3,
2003).

Consideration of the domestic audience costs was also the main reason
underpinning the Philippines decision to withdraw its 51 troops from Iraq in
July 2004. This was despite calls by the USA and other allies not to give in to
demands made by the kidnappers of Angelo de la Cruz, a Filipino who was
working for a Saudi Company (BBC July 16, 2004). Aware of the domestic
concern over government participation in the war, President Arroyo defended
her decision to withdraw the country’s troops from Iraq by calling the hostage
as “a symbol of the 8 million Filipinos who have left their poor country to send
home money from hard and sometimes dangerous work abroad” (Washington
Post July 21, 2004).

Concern over public opinion has continued to inform Manila’s counter-
terrorism policies. Although the Philippines is a traditional ally of the USA in
Southeast Asia, Manila has not joined the growing US-led coalition to combat
the IS in Iraq and Syria. Currently, the US Department of State has listed over
60 partners that participate in the coalition to deal with IS in the Middle East
and beyond through multiple efforts ranging from military contributions,
preventing the flow of funds and fighters to IS, to providing humanitarian
assistance including shelter, food, and medicine (US Department of State
May 8, 2015). Rather than joining the US-led coalitions, the Philippines has
deployed its armed forces as part of the UN Disengagement Observer Force
in Syria (Guardian August 28, 2014).

In the aftermath of the 9/11 attacks, the Philippines’ supportive policies
toward the USA can also be understood from examining the coalition
pattern at the domestic level. President Arroyo seized the moment to gain
US assistance to equip the country’s armed forces in dealing with perceived
national security threats. The weak armed forces coupled with the continua-
tion of Muslim secessionist movements in Mindanao, antigovernment
campaign by the Communist Party of the Philippines and its New
People’s Army, and the growing assertiveness of China in the South
China Sea led the Arroyo administration to make US military assistance
for the Philippines armed forces a priority (Hedman 2006, pp. 190–191;
Morada 2003, p. 232).

The deployment of the US Special Forces in Mindanao, the signing of the
MLSA in 2002, and the Enhanced Defence Cooperation Agreement (EDCA)
in 2014 have prompted debate among key domestic political actors in the
Philippines. The Philippines’ defense and military officials from Macapagal-
Arroyo administration until the Benigno Aquino III administration have been
supportive of the country’s close cooperation with the USA in combating
terrorism. They do not see any problem with the deployment of US troops
so close to the combat zone in Mindanao or providing US forces with access to
its military bases (see Morada 2003, p. 231). Based on the MLSA signed by the
Arroyo administration the USA can use the Philippines as a supply base for its
military operations across the region (Lum and Dolven 2014, p. 12). Under
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Aquino administration Manila has been willing to provide access to up to five
of its military bases for US forces to rotate aircraft, ships, equipment, and
troops as part of the EDCA (Reuters May 2, 2014). By 2015, the numbers
of bases that will be made available to the US forces have increased to eight
locations (Reuters April 25, 2015).

The Philippines defense and military officials’ cooperative behavior in the
war against terrorism is derived from the strategic benefits that the military
can gain from the bilateral cooperation including access to much-needed
military hardware and training (Chau 2008, p. 641). The defense and
military officials claimed that the defense cooperation agreement with the
USA will boost the country’s defense capabilities which the armed forces
badly need to counter China’s growing aggressiveness in South China Sea
(Reuters May 2, 2014). It has been reported that from 2002 to 2013 the
USA has provided Manila with military aid and various types of military
equipment worth a total of USD 312 million (Reuters July 31, 2013). In
2012 the USA pledged to transfer two vessels to the Philippines navy, deploy
fighter jets, and a coastal radar system in order to improve the Philippines’
naval capabilities (Guardian August 6, 2012).

In contrast, some officials from the Department of Foreign Affairs, especially
during the term of Teofisto Guingona, have privately expressed apprehension
regarding the involvement of the USA in joint exercises in the Mindanao
conflict zones (Morada 2003, p. 231). Secretary Guingona later resigned
from the Arroyo cabinet due to differences over the presence of US troops in
the country and the signing of the MLSA (Morada 2003, pp. 231, 235). There
was also concern among some of the officials from the Department of Foreign
Affairs regarding US attempts to gain greater access to the southern part of the
Philippines to monitor the rise of Islamic militancy in Southeast Asia (Morada
2003, p. 231). Following the failure of the RMSI since 2005 the USA has been
involved in a series of negotiations involving the Philippines, Indonesia, and
Malaysia to find an acceptable antiterrorism cooperation arrangement in the
three-border areas adjacent to the Sulu-Sulawesi Seas (Febrica 2014, p. 65).
Nevertheless, as the USA does not have close military connections with
Malaysia and Indonesia, the US proposal has not gained much support from
these two countries. The concern of Guingona and other officials from the
Department of Foreign Affairs has not been unfounded. As a Filipino senior air
force official claimed in April 2015, the government is expecting the USA to
seek more access to military bases on Mindanao and civilian airstrips in the
northern part of Luzon including Laoag airport and Batanes island (Reuters
April 25, 2015).

The government has also been facing challenges especially from the
legislators over the signing of the MLSA and the new defense agreement
with the USA. In November 2002, Senator Aquilino Pimentel Jr. urged the
indefinite suspension of the MLSA until the Senate finished reviewing it
(Philippine Star November 29, 2002). The Senate Committee of Foreign
Affairs headed by Senator Villar and Senator Magsaysay Jr. were involved in
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reviewing the agreement as they were unconvinced by the Arroyo administra-
tion’s declaration that the MLSA was not a treaty (Philippine Star November
29, 2002). Fully aware of the Philippines democratic structure, the executive
presented the MLSA as a low-level agreement. Therefore, the agreement did
not need ratification of the Senate (Philippine Star November 29, 2002).
Justifying the MLSA Defence Secretary Reyes explained before officials of
the executive branch and Congress who attended the Legislative Executive
Development Advisory Council meeting in 2002 that under the MLSA the
USA can set up “structures” but not in the form of military bases (Manila
Standard, August 7, 2002, p. 3). He argued that the MLSA is merely “an
agreement on logistics facilitation to priority-approved activities” (Manila
Standard August 7, 2002, p. 3). The Philippines Armed Forces Chief
General Ciamatu also emphasized the importance of the MLSA to gain US
military assistance including USD 55 million to strengthen military training
programs and to purchase combat equipment such as M4 carbine rifles, night
vision goggles, kevlar helmets, and vests (Manila Standard August 7, 2002,
p. 3).

Similar to the case of the MLSA, the Aquino administration also signed a
defense agreement with the USA, the EDCA, in 2014 without Senate
approval. This decision triggered strong criticism from the legislative. To
quote Senator Miriam Defensor-Santiago,

It would not be right for the government to invoke the Philippines-U.S.
Mutual Defense Treaty (MDT) of the 1950s as the prior treaty since allowing
foreign troops and equipment on Philippines soil is a major subject in itself
and not a minor case of detail . . .That will become a constitutional issue and
the case will automatically be elevated to the Supreme Court (Philippine Star
March 16, 2014).

In order to avoid running counter to the Philippines’ democratic constitution,
as in the case of the MLSA, the government presented the EDCA as a low-level
agreement. Supporter of the EDCA, the Chief Presidential Legal counsel
Benjamin Caguioa argued that “it is the Philippines panel’s position” that the
agreement “merely implements the general provisions” of the Philippine-US
Mutual Defence Treaty of 1951 and the Visiting Forces Agreement (VFA) of
1999 (Philippine Star, March 16, 2014). Caguioa pointed out that since “these
two treaties have been concurred in by the Philippines Senate in separate
instances. Thus there is no need for Senate ratification for” the EDCA
(Philippine Star, March 16, 2014). The Aquino administration further argued
that the defense agreement is constitutional as “the access and use of the armed
forces facilities by the US military will be at the invitation of the Philippines and
with full respect for the Philippine Constitution and laws” (Philippines DFA
April 28, 2014). The government argued that one of the key features of the
agreement is a clear provision that the USA would “not establish a permanent
military presence or base in the Philippines” (Philippines DFA April 28, 2014).
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Although currently the Philippines Supreme Court is still reviewing the con-
stitutionality of the defense agreement, the military Chief General Catapang
pointed out that eight military sites including two locations in Luzon, two on
Cebu and two in Palawan have been identified by Manila and Washington as
staging points for US troops (Reuters April 25, 2015).

Support for the government counterterrorism policies has also
come from Muslim communities in Mindanao. The governor of the
Autonomous Region in Muslim Mindanao, Parouk Hussin, amended his
earlier rejection of US military presence in Mindanao. Defending the pre-
sence of US soldiers in Basilan the governor argued that they “are not here
to engage in actual combat, rather to train their Filipino counterparts in
their dealings with terrorists” (Philippine Star July 2, 2002). Hussin saw
that for the Autonomous Region to flourish the presence of US assistance
could be useful to put to end the notorious activities of the ASG that serve
as the main cause for the province’s instability. The Sultan of Sulu, Esmail
Kiram also echoed his support over the US military involvement in
Mindanao (Morada 2003, p. 230). Overall Christian and Muslim commu-
nities, local government officials, and traders in Mindanao are in favor of
the presence of US troops to help the armed forces in dealing with the ASG
(Morada 2003, p. 230).

Singapore

Looking at the context of governance, Means categorizes Singapore as a “soft
authoritarian” state (Means 1998, p. 64). According to Means, the authoritar-
ian government in Singapore adopts a sophisticated system, combining lega-
listic and cooptive methods of political control (Means 1998, p. 64). The city-
state is led by the People’s Action Party (PAP) and has won every general
election since 1959 (Huxley 2002, p. 159). Although the PAP subjected itself
to general elections, the PAP government dominates the legislative and judicial
branches of the state (George 2007, p. 132). This circumstance provides the
government with leeway to exercise strong interventionist surveillance on
external influences, and act pre-emptively against terrorist threats (Tan 2007,
p. 444).

Singapore has a range of policy tools at its disposal – including those
with illiberal characteristics – that it implements “rationally and with finesse
to consolidate” the country’s political system and maintain the longevity
of the PAP (George 2007, pp. 127, 132–133, 142). If less draconian
approaches are required the government chooses from a range of legislative
measures including the Societies Act, the Penal Code, and the Maintenance
of Religious Harmony Act (MRHA) to mention a few (Tan 2009, pp. 359–
360). The Societies Act requires any groups who “represent, promote any
cause of interest or discuss any issue relating to any religion” to be regis-
tered (Singapore Attorney General’s Chamber January 2, 2015). Under this
Act the government has the power to ban any group that carries out
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unlawful or harmful acts that may disturb peace, welfare, or good order in
Singapore. The Penal Code serves as a powerful tool for the state to punish
anyone who promotes “feelings of enmity, hatred or ill-will between differ-
ent religious or racial groups; or commits any act” which disturbs “main-
tenance of harmony between different religious or racial groups” (Singapore
Attorney General’s Chamber January 3, 2015). The MRHA is designed to
maintain religious harmony by punishing those who are causing hostility
between different groups under the guise of practicing any religious belief
(Singapore Attorney General’s Chamber January 5, 2015). It provides the
authorities power to issue restraining orders to leaders of religious groups
who commit acts that may prompt religious tension (Singapore Attorney
General’s Chamber January 6, 2015).

Singapore also implements a “light-touch” approach to deal with the
problem of self-radicalization through the internet. Starting from January 1,
2003, responsibility to manage the different forms of media content, includ-
ing the internet was handed over to the Media Development Authority
(MDA) (Singapore MDA January 7, 2015). The MDA continues the imple-
mentation of a licensing framework that requires “political parties, individual,
groups, organizations and corporations engaged in providing any program
for discussion of political or religious issues relating to Singapore through the
Internet” to register themselves (Singapore MDA July 25, 2008). Prime
Minister Lee Hsien Loong suggested that “terrorist groups are using the
internet too, to find, recruit, spread their extremist ideologies and prepare to
attack” (Singapore Prime Minister Office April 11, 2008). In 2013,
Singapore’s Deputy Prime Minister, Teo Chee Hean, continued to warn
that since the detention of the first self-radicalized Singaporean (i.e. Abdul
Basheer) in 2007, “investigations have turned up quite a few others”
(Singapore MHA June 25, 2013).

Although Singapore has used various light touch measures to deal with
terrorism, when draconian instruments are desired Singapore is not reluctant
in invoking coercive measures such as the use of the Internal Security Act
(ISA). As George argues, coercion remains one of the PAP’s pillars of dom-
inance (2007, p. 133). The ISA gives the Singapore government power to
detain and arrest suspects without a warrant or judicial review (Human Rights
Watch January 31, 2008). In the last five decades prior to 9/11, the govern-
ment has used ISA to punish persons deemed to be communists, those taking
part in espionage activities and those promoting racial or religious discord
(Tan 2009, p. 359). Singapore Internal Security Department (ISD) first
detained 15 terrorist suspects under the ISA in December 2001 (Singapore
MHA 2003). In response to the evidence gathered in the investigation the ISD
carried out a second wave of arrests in August 2002 and arrested 21 more
suspected members of JI (Singapore MHA 2003). By March 2013 Singapore
had detained 64 persons under the ISA for their participation in terrorism-
related activities (Straits Times March 8, 2013).
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Singapore’s decisive counterterrorism policies are derived from the
dynamics of political coalitions (see Rodan 2006, p. 4). The PAP’s success
in retaining its power for over five decades has contributed to the develop-
ment of a stable coalition pattern in Singapore. This circumstance creates
sustainable policy lines, a cohesive ruling elite, and rigid political alignments
(Chee 1974, p. 189).

The PAP has built two different but intertwined political coalitions
comprising of a populist and a growth alliance to support its grand strategy
of nation building and a sound economy (Park 1998, p. 281). The PAP has
maintained a populist coalition with popular sectors, consisting of the
middle and the working classes. The coalition is led by the alignment
of middle-class professionals and labor movement activists (Park 1998,
p. 282). Historically, the PAP that was established in 1954 by Lee Kuan
Yew, a nationalist middle-class group, aligned themselves with the socialist
labor movement to gain popular support (see Rodan 1998, p. 65). At the
same time, the ruling party has developed a strong growth coalition with
businesses, including foreign businesses (Park 1998, p. 281). The growth
alliance is developed as a result of overlapping interest between the govern-
ment of Singapore and foreign capital. This pattern of alignment that could
be traced back to 1819 when Raffless established Singapore as a British
regional port has continued to promote the city-state economic growth
(Tremewan 1994, pp. 6–7).

In the war against terrorism the government’s “total defence strategy” ties
the populist and growth coalitions close together (Chua 1995, p. 18). Total
defense is a comprehensive defense strategy that comprises of five pillars:
Psychological, Social Defense, Economic, Civil, and Military Defense. The
aim of the strategy is to mobilize every sector of society to play a part to
maintain Singapore’s security and survival (Singapore Civil Defence Force
January 5, 2015). This notion of total defense conditions all government
agencies, the private sector, and Singaporeans to be “vigilant and look out
for anything suspicious” (Singapore Ministry of Defence January 6, 2014,
p. 3). Through total defense strategy the government presented terrorism as
an existential threat to Singapore’s domestic audiences, and by doing so it
constructed the reality of the war on terror as an unprecedented danger and a
situation of supreme emergency.

The growth coalition plays an important role in shaping Singapore’s
decisive measures to address terrorism. The authorities are fully aware of
the need to maintain Singapore’s reputation as a “safe” and desirable place
for investors to operate in (Woodier 2006, p. 59; Singapore National
Security Coordination Secretariat May 21, 2008). Therefore, on various
occasions government officials have emphasized the close link between the
economic and security dimension of terrorism. Gok Chok Tong in his
speech before union leaders, members, and employers in October 2001
explained that the 9/11 attacks on the USA and the unfolding war against
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terrorism has aggravated Singapore’s economic problem (National Archive
of Singapore October 14, 2001). He claimed that the challenges posed by
terrorist threat are “the most severe since the city-state independence in
1965” (National Archive of Singapore, October 14, 2001). Singapore’s
dependence on exports was mentioned as the reason underpinning the
city-state’s vulnerability to the global economic downturn; exports account
for 70 percent of Singapore’s international trade (National Archive of
Singapore, October 14, 2001).

The government’s emphasis of trade-security linkages and the terrorist
threat helped to nourish a crisis mentality among the city-state citizens. The
partnership between the government and private sector in the war on terror
is presented as a crucial aspect of the country’s efforts to deter terrorist
attacks and ensure Singapore’s fast recovery in the immediate aftermath of
terrorist attacks. Businesses are required to analyze the possibility of a
terrorist attack on their building or staff, assess whether their premises may
suffer collateral damage from an attack, take actions to reduce the chances
that a bomb will injure their staff or visitors, make contingency plans for
dealing with terrorist attacks, and design recovery protocols and processes
regarding how the business can operate as soon as possible in the aftermath
of an attack (Singapore MHA 2003, pp. 4–5). Over 50 companies and
financial institutions operating in Singapore have taken part in the Police
Corporate First Responder Scheme (Singapore National Security
Coordination Secretariat 2015).

Separately, many businesses have joined the 91 Safety and Security Watch
Groups (SSWG) (Singapore National Security Coordination Secretariat
2015). The SSWG program is designed for the business community and
involves Singapore’s home front agencies in training workers to manage the
early stages of a crisis before the arrival of emergency responders (Singapore
Civil Defence Force October 13, 2014). Since 2005 the Singapore Business
Federation together with government agencies and Singapore’s national
standard institution, SPRING Singapore, have developed the Business
Continuity Management standard, better known as the Technical Reference
19, to help the private sector to respond to and recover from terrorist attacks
(Singapore Business Federation May 21, 2008). Surveys conducted by
Singapore Business Federation in 2007 showed that over 30 percent of
companies in Singapore already had Business Continuity Planning measures
in place (Singapore Business Federation 2015).

The government’s constant portrayal of terrorism and the close link between
trade and security also contributes to its success in gaining popular support in
the war on terror (Cheong 2006, pp. 44–45). The government’s strategy to
nurture the citizens’ crisis-survival mentality in return provides the legitimacy
for government policies in addressing terrorism. The widespread support the
government received in 2001 and 2002 when it used the ISA to arrest terrorist
suspects demonstrates the success of this strategy. The positive public reaction
was in stark contrast to many Singaporeans’ opposition over the government’s
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use of ISA in 1987 to detain a number of alleged Marxist conspirators (Cheong
2006, p. 28).

More importantly, the government’s control of the labor movement in
the country plays an important role in mobilizing popular support in the
fight against terrorism. The National Trade Union Congress (NTUC)
represents over 500,000 workers in Singapore and comprises 62 affiliated
unions, 6 affiliated taxi associations, 12 social enterprises, and 4 related
organizations (Singapore Ministry of Man Power January 27, 2015).
Given its size, the support of the NTUC helps to ensure the success of the
government’s counterterrorism campaign. The NTUC echoes the govern-
ment’s counterterrorism campaign. The Secretary General of the NTUC,
who also served as a Minister in the Prime Minister’s Office, Lim Boon
Heng, warned in 2002 that the economic impact of terrorism can affect all
types of workers. It was emphasized that this included not only low-skilled
workers but also white-collar ones (National Trade Union Congress March
30, 2002).This trade-security nexus argument endorsed by both the govern-
ment and the NTUC leaders has a great appeal for workers. As workers seek
to remain employable, terrorist actions that “have pushed jobs out of the
economy” pose a direct threat to their way of life (National Trade Union
Congress July 14, 2008).

Malaysia

In respect to regime type, Malaysia is interesting because the country can
be marked as an “ethnic democracy” (Kaßner 2013, p. 59). Malaysia is
made up of separate ethnic communities including the Malay, Chinese, and
Indian (Hashim 1986, p. 155). Malaysia’s ethnic democracy provides all
ethnic groups with basic democratic rights including civil and political
rights and gives a number of special rights in economic, political, and
cultural affairs to the majority group, the Malay group (Kaßner 2013,
pp. 58–59). The majority of the Malay community members that make
up over 65 percent of the population are Muslim (Silong et al. 2008, p. 4).
Under these circumstances the perception of the majority ethnic group over
the US war against terrorism has some bearing on Kuala Lumpur’s counter-
terrorism policies. A study carried out by Silong, Hassan, and Krauss found
that over 68 percent of Malaysians surveyed deemed that the war against
terrorism was a US policy for invading other countries and controlling their
resources (Silong et al. 2008, p. 8). More than half of their respondents
indicated that the war on terror was a war against Muslims (Silong et al.
2008, p. 8).

Given the negative public opinion of the US-led war on terror, the
Malaysian government has done their best to publicly distance its counter-
terror policies from the USA. In order to minimize the political costs of
neglecting the Malay-Muslim constituents Malaysia has maintained
ambivalent policies in dealing with the USA (Kuik 2012). Prime Minister
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Mahatir and his successor Abdullah Badawi had been openly critical of US
foreign policy (Bakar 2005, p. 111). Mahatir’s policy can be seen as
politically independent of the USA given his rejection of the extradition
of Yazid Sufaat, a Malaysian alleged by the Bush administration to be an
Al-Qaeda operative to the USA (Bakar 2005, p. 111). Mahatir also strongly
criticized the US war against terrorism. During his speech before the
Organization of Islamic Countries conference in October 2003, Mahatir
described the war in Afghanistan and Iraq as one of Islam’s lowest points in
history and he further highlighted the growing gap between the West and
the Muslim world brought by the wars (CNN October 17, 2003).
Mahatir’s successor, Prime Minister Badawi, maintained Malaysia’s critical
policy line toward US foreign policy. He called the US attack on Baghdad
“an illegal act of aggression” (BBC March 19, 2003). Badawi warned the
US and its Western allies that in the war on terror “the demoniza-
tion . . . and the vilification of Muslims . . . is widespread within mainstream
Western society” (BBC February 10, 2006).

In 2013 in Malaysia the favorability ratings for the USA stood at 55
percent, and this was double of what they were when the USA was under
the leadership of President George W. Bush (Pew Research Center July 18,
2013). This development helped to improve cooperation between Kuala
Lumpur and Washington. The current Malaysian Prime Minister, Najib
Razak, has shown more cooperative engagement with the USA by making
a high-profile visit to Washington and collaborating with the USA in deal-
ing with various issues ranging from nuclear proliferation to human traf-
ficking (Kuik 2012, pp. 1, 15). Despite the country’s opposition to the US
wars in Afghanistan and Iraq under Razak’s administration Malaysia made
its first military deployment in Afghanistan in July 2010 (Jakarta Post July
15, 2010). The Ministry of Defence stressed in a statement that Malaysian
military personnel would not have any combat roles and would only focus
on providing medical and humanitarian aid (Jakarta Post 2010).

At present Malaysia has taken a strong stance in dealing with the threats posed
by the IS. In April 2015, Malaysia arrested 12 people linked to the terrorist
group, seized explosives, and unveiled a plan to attack a number of locations in
Kuala Lumpur (Guardian April 26, 2015b). In total the government has
arrested 92 citizens linked to IS (Guardian 2015b). Despite the growing
cooperation between Malaysia and the USA Razak’s administration fell short
in supporting the US-led coalition in its fight against IS. The Razak administra-
tion did not even go as far as publicly state its support for the US-led coalition
efforts.

For the Mahatir, Badawi, and Razak administrations the carefully crafted
counterterrorism policies coupled with cautiously articulated criticism against
the war against terrorism have been crucial in appealing to their Muslim
constituency. As Malay-Muslim leaders who seek to maintain political support
from their community Mahatir, Badawi, and Razak simply could not and
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cannot afford to be seen taking even a neutral stance in the global war against
terror (Bakar 2005, p. 114; Hamid 2010, p. 115). More importantly, since
Malaysia has a significant Muslim population, there is also concern that an
uncritical response of US policies in the Middle East and Southeast Asia may
increase dissatisfaction and even lead to the radicalization of Muslims, creating
opportunities for extremist groups’ recruitment within Malaysia (Ramakrishna
2005, p. 36).

Malaysia’s seemingly ambivalent reactions to the global war on terror
must not be interpreted as the government’s lack of seriousness in dealing
with terrorism. Malaysia has used strong measures, including those that
curtail civil liberties such as the ISA and the Prevention of Terrorism Act.
The government has used the ISA to arrest opposition politicians in the past
(Guardian April 7, 2015a). The Malaysian government had arrested the 13
Muslims in August 2001 under the ISA because of their involvement in
jihad or military training in Afghanistan (Martinez 2002, p. 135; Bakar
2005, p. 124). The ISA allowed detention without trial and was relin-
quished in 2012 due to public pressure for political reform (Guardian
2015a). Razak’s administration called this move as “the biggest shake-up
of the Malaysian system since independence from Britain in 1957 . . . radical
reforms that will further transform the country into a mature, progressive
democracy” (Economist September 16, 2011). However, three years after
the abandonment of the ISA, in an attempt to deal with the growing threat
of the IS and emerging signs of militancy, Malaysia passed the Prevention of
Terrorism Act in April 2015. The Act enables the government to arrest
terrorism suspects without charge, trial, and legal redress (Guardian
2015a). Opposition politicians and representatives of nongovernmental
organizations have been critical of the new law, pointing out that the Act
will set back the country’s efforts to be a functioning democracy (Guardian
2015a). Yet, despite much criticism the Home Affairs Minister, Zahid
Hamidi, pointed out the importance of new law to curb Islamist militancy
as he argued that “this is a real threat, and prevention measures are needed”
(Malaysia Today April 8, 2015).

Malaysia’s seemingly ambivalent counterterrorism policies have also been
informed by the coalition of political parties’ efforts to consolidate their
hold on the country. The Barisan Nasional (BN) or National Front that
comprises the United Malays National Organization (UMNO), the Malayan
Chinese Association (MCA), the Malayan Indian Congress (MIC), and
11 other political parties have won every general elections in the country
since 1974 (Martinez 2002, p. 133; Agenda May 11, 2015). The events of
9/11 particularly helped the biggest party in the BN, the UMNO to
consolidate its power and claim lost constituencies of this party (Martinez
2002, p. 133).

The government policies in dealing with terrorism have been informed by
the fight between the two largest Islamic parties in the two main coalitions:
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the UMNO as part of the BN ruling coalition and PAS in the opposition
coalition, the Barisan Alternatif (BA) or Alternative Front (Bakar 2005,
p. 112). In the early years of its establishment PAS had been characterized
by its inclination toward setting up an Islamic state based on the Shariah
(Stark 2005, p. 313). Following the dismissal of Deputy Prime Minister
Anwar Ibrahim in September 1998, PAS sought to reinvent itself in the
November 1999 elections by establishing the concept of Islamic participa-
tory democracy, introducing female candidates, and forming the BA political
coalitions to convince the non-Muslims electorate about the party’s inclu-
siveness (Stark 2005, p. 314). The BA coalition included PAS, Keadilan, the
Malaysian People’s Socialist Party, and the predominantly Chinese
Democratic Action Party (DAP) (Bakar 2005, p. 115). Prior to the 9/11
attacks the opposition had significant success in the 1999 general elections as
they managed to win 45 percent of the popular vote and 42 parliamentary
seats (Ali 2008, p. 52).

Both UMNO and PAS have used the post-9/11 political climate to
improve their parties’ share of Muslim constituents and popularity as a
better defender of Islam. The government understands that Malaysia’s
relations with the USA will come under close scrutiny by the opposition,
particularly the PAS (Liow April 11, 2003). In a domestic battle to out-
Islam each other the UMNO has outmaneuvered its contender. Following
the 9/11 attacks Prime Minister Mahatir declared Malaysia an Islamic
state. Despite public criticism because the BN has portrayed itself as the
secular alternative to Islamic fundamentalism, non-Muslim parties within
the BN coalition did not refute Mahatir’s statement (Martinez 2002,
p. 135).

As part of the PAS rhetoric to appeal its Muslim constituents the party’s
president, Fadzil Noor, has called for jihad in response to the US war
against Afghanistan. To quote Noor, “The Taliban is not the question
here. An Islamic nation is being attacked by an enemy of Islam and it is
the duty of every Islamic nation to join forces and defend that country”
(Straits Times October 11, 2001). The PAS Youth Chief Hishamuddin
Sulaiman and his Party Keadilan counterpart Jaafar Mohamad further
claimed that a number of their members have left for Afghanistan to fight
alongside Taliban (Straits Times 2001).

The rhetoric to out-Islam UMNO by PAS has some bearing in inform-
ing the coalition of the BA. Shortly after the 9/11 attacks the DAP pulled
out of the BA multiracial coalition with the PAS (Asia Week October 26,
2001). Lim Kit Siang of the DAP argued that the PAS “rhetoric is threa-
tening the fabric” of Malaysia’s plural society (Asia Week 2001).
Responding to the PAS call for jihad, the BN seized the moment by
depicting the PAS as Malaysia’s Taliban in various media that it controls
(Martinez 2002, p. 135; Bakar 2005, p. 115). PAS could not refute the
accusation given its commitment to the implementation of Sharia law
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(Bakar 2005, p. 121). By exploiting the errors made by PAS in supporting
the Taliban, the UMNO-led BN gained political benefits by portraying
themselves as a moderate alternative in contrast to the extremist opposition
(Bakar 2005, p. 120; Martinez 2002, p. 135). The results of the 2004
election reflected the massive success of BN. Led by Badawi the coalition
took 198 of the 219 seats (Star March 7, 2008). In the war against
terrorism in Malaysia the voters appear to have been willing to tolerate
the government’s less democratic measures for the sake of security (Bakar
2005, p. 120). These include the ruling coalition’s implementation of the
ISA and the new Prevention of Terrorism Act in 2015 that would enable
indefinite detention without trial. Prime Minister Razak claimed that the
new law was “necessary to combat militant Islamist cells and ‘lone wolf’
attacks” (BBC April 6, 2015).

CONCLUSION

In the case studies observed, the Philippines and Singapore responded to the
terrorist threat with greater enthusiasm, whereas Malaysia’s responses sig-
naled an apparent ambivalence in the war against terrorism. This raised the
main puzzle: why does the securitization of terrorism generate different
responses among ASEAN member states? This leads us to the key finding
on the role of the domestic context in securitization. Regime type and
coalition pattern are two features of domestic politics that have influenced
the success of securitization in the three countries. First, with respect to
regime type we have seen that, in the case of the Philippines, a democratic
system that facilitates public participation in politics has informed the govern-
ment enthusiastic support in the war on terror. The Philippines has been able
to show strong support for war on terror since the domestic audience is in
favor of the USA. As the Philippines adopts a pluralist system, the govern-
ment also faces immediate constraint from the public opinion. The govern-
ment has to make immediate adjustments and limit its support toward the US
war against Iraq in 2003 and the US-led fight against the IS in Iraq and Syria
in 2015 since the public is averse to war and the consequences that these wars
might bring to the country’s economy and the safety of overseas Filipino
workers.

Singapore does not have to deal with the same constraints as the Philippines.
The Singapore government’s control over political life, and media, allowed it to
exercise decisive intervention that gives particular meaning to the
September 11 events, and its danger to Singapore’s national security and
economy. The government can carefully select its approach to deal with
terrorism from a wide array of policy options ranging from “light touch” to
draconian measures. In the face of this cohesive antiterrorism discourse, the
alternative narrative does not gain popular support.
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In the case of Malaysia, given the nature of ethnic democracy the
government pays close attention to the perception of the largest ethnic
group, the Malay-Muslim community, most of whom view the war on
terror as a war against Islam. Facing this domestic constraint, the govern-
ment may cooperate with other countries including the USA in curbing
terrorism; however, it must carefully distance its policies from the USA and
not develop any linkages between Islam and terrorism when implementing
its policy.

Second, moving into the coalitional analysis, the Philippines domestic
coalition has contributed to the government’s quick and open support to
the US war on terror. Despite opposition from the legislative at the national
front, the government’s counterterrorism policies gain strong support from
various factions within the society. The government’s political support is
drawn from various groups including the military, Muslim leaders, business,
and local population in Mindanao. In general these actors are in favor of
the US military presence in the Philippines and the US assistance to the
country’s armed forces to put to end the threat posed by the ASG terrorist
activities.

For Singapore, the cohesiveness of domestic coalitions create faorable con-
ditions for the city-state’s firm stance in the war against terrorism. The populist
and growth alliances echoed the government voice in fighting terrorism
through the implementation of the total defense strategy. Society sees this
reality of the war on terror in the same light as the government does: as an
immediate threat not only to the security of the state but also to the economic,
political, and social aspects of their life.

In the case of Malaysia the competing domestic coalitions at national
level have generated various competing alternative narratives in giving
meaning to the crisis of terrorist attack, and the practice of the “war on
terror” itself. The political rhetoric in the fight against terrorism coined by
both the UMNO, the largest party in the BN ruling coalition, and the PAS,
who is a prominent member of the BA opposition coalition to out-Islam
each other and consolidate their political power, brings political conse-
quences, as it gradually helps to construct the reality among the ordinary
citizens (Wright-Neville 2003, p. 7). The anti-US discourse could not
merely be perceived as “hot air” “expelled in the heat of domestic political
rebuttal,” since the political elites’ statements have generated a great impact
on public attitudes (Wright-Neville 2003, p. 7). Politicians’ statements that
forge the link between the fight against terrorism with an attack on Islam
help to shape the negative public perception of the war on terror. Taken as
a whole, the practice of the war on terror in the Philippines, Singapore, and
Malaysia suggests that success of securitization is related to the development
of terrorism discourse in society, which is constructed through the process
of communication. This process of communication is facilitated by the
domestic context: regime type and coalition pattern.
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CHAPTER 34

On the Horns of a Dilemma: State, Security,
and Militancy in Indonesia

Paul J. Carnegie

INTRODUCTION

While there is public support for dealing with the threat of Islamist militancy in
Indonesia, there is also concern over the possible return to the sort of repressive
practices of the Suharto era (Carnegie 2013a, 16). Given its recent authoritarian
past, any state-led policy response in Indonesia and that tackles effectively the
‘grey area’ between radicalism and violent militancy is going to be a complex
matter. Taking persistent punitive action to deal with the issue of militancy risks
antagonizing or polarizing oppositional segments of the populace. This can
potentially perpetuate ‘ghettoized’ senses of enmity and alienation amongst
them towards the state and wider society. Conversely, reticence on the part of
authorities to tackle effectively these ‘grey areas’ can lead to a litany of unin-
tended consequences.

The Indonesian government may not officially differentiate between any
particular militant groups in Indonesia, but over the last decade and more,
its Counter Terrorism Policy (CTP) has focused predominantly on the
threat posed by militant Islamist groups operating within the jihadist
orbit. In fact, Indonesia’s contemporary anti-terrorism laws are largely a
by-product of the 2002 Bali bombings. On 12 October 2002 in the after-
math of the Bali bombings, then President Megawati Soekarnoputri issued
two PERPU (Government Regulation In-Lieu of Law – peraturan pemer-
intah pengganti undang-undang) No. 1/2002 on the eradication of
Criminal Acts of Terrorism and No. 2/2002 on Eradication of Criminal
Acts of Terrorism in relation to the bombing in Bali. In April 2003,
Indonesia introduced new anti-terrorism legislation (Law No. 15/2003)
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with a set of wide-ranging measures designed to combat terrorist threats.
These included incarceration provisions ranging from a minimum of 3 years
to life sentences. It also allowed for the death penalty in extreme cases. It
gave government agencies the authority to detain and investigate suspected
terrorists for 3 days based on initial intelligence information; a maximum of
7 days based on sufficient evidence; freeze suspected bank accounts; open
and examine mail and intercept telephone and other communications of
suspects for a period of 60 days at a time.

Given the range of punitive powers at the authorities’ disposal, it is also
important to consider the ways in which localized understandings of the
problem have also shaped responses in Indonesia. By drawing on Temby’s
thesis about Darul Islam (DI – Abode of Islam) and negara Islam Indonesia
(NII – Indonesian Islamic State) and combining this with Colombijn and
Lindblad’s concept of ‘reservoirs of violence’, this chapter maps the contingent
contours of contemporary Islamist militancy in Indonesia. It underscores that
preventative persuasion measures are also critical in countering the condition-
ing factors underlying Islamist militancy in Indonesia and its legacy of different
‘imagined decolonizations’.

THE HORNS OF A DILEMMA

Militancy in Indonesia is not new if we take that to mean combative and
aggressive action in support of a cause (Hartman 2013; Van Dijk 1980). This
is of no great surprise given the archipelago’s size, diversity, and history. From
the Tuanku Imam Bonjol’s Padri rebellion in the nineteenth century through
to the rise of DI and Tentara Islam Indonesia (TII – Indonesian Islamic Army)
during the long struggle against Dutch colonial rule, Indonesia has a complex
history of radicalism, separatism, and rebellion. Before going further, introdu-
cing some historical context and specific analytic perspectives is useful for
giving us a better sense of the reproductive capacity and ‘imaginings’ shaping
militant group dynamics in Indonesia. This framing makes the seemingly
sporadic, periodic, and episodic qualities of contemporary Islamist militancy
in Indonesia slightly more intelligible. In fact, the contemporary terrain of
Indonesian militancy displays a number of significant conditioning develop-
ments. Historically speaking, overlapping strands of national, religious, and
cultural identity have created some uneasy tensions in Indonesia (Carnegie
2013b, 60). While there is little doubt of the significance of Islam as a religion
in Indonesia, during both the colonial and postcolonial periods some conten-
tious and ambiguous relationships and interactions formed between the state,
international contexts, and the polity’s cultural-religious identification espe-
cially in terms of Islam as a mobilizing force (Santoso 1996). In fact, there have
been numerous attempts simultaneously to harness and curtail Islam’s state-
level ambitions (Carnegie 2010, 83).

In a broad schematic sense, we can trace a three-way split in Indonesia as a
variety of ‘identity politics’ evolved in response to tensions created by the
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emergence of the modern nation state, namely traditionalist, modernist, and
radical (Van Bruinessen 2002, 125). In terms of political Islam, the tradition-
alist response gave rise to the massive Sunni Islamic socio-religious organiza-
tion, Nahdlatul Ulama (NU – Awakening of Ulama) with members
numbering in the tens of million. In the immediate post-independence era,
the modernist Islamic party Masyumi (the Council of Muslim Organizations)
was the major Islamic political party in the fledgling republic. Muhammadiyah,
Indonesia’s other main socio-religious organization, still views itself as the
custodian of Masyumi’s modernist Islamic legacy. In counterpoint to the
political representative ambitions and social mission of traditionalist and mod-
ernist responses, a much more radical and militant divergence manifested itself.
A divergence that is traceable to the large networks of revolutionary Islamic
militias that formed around DI and TII in the context of the Indonesian
National Revolution and the fight against Dutch colonial rule. As Quinton
Temby (2010) notes, this latter split is in many ways a seedbed of contempor-
ary militant offshoots in Indonesia especially groups like Jemaah Islamiyah
(JI – Islamic Community).

In this chapter, Indonesia’s specific and contingent historical experience is
important for explanatory purposes because often a recourse to violent mili-
tancy rests on questions of identity. Something that Colombijn and Lindblad’s
(2002) key historical concept of ‘reservoirs of violence’ underscores in explain-
ing conflict in Indonesia. In the struggle against the Dutch, groups had built
up ‘reservoirs of violence’ (arms, training, repertoires, loyalties, supply routes,
and networks) at the same time as developing different ‘imagined decoloniza-
tions’. If we think about the violence after World War II across Indonesia, it
was often conflict over how to define postcolonial identities and in response to
exclusionary injustices. That is to say, certain group identities often forged and
crystallized in opposition to emergence of the modern nation state and its
coercive/exclusionary practices. This fuelled certain demands for autonomy
and sometimes precipitated violent action. Significantly, ‘reservoirs of violence’
can persist across time and, whilst not a direct causal catalyst of violence, they
can pattern action when it arises. In fact, certain contemporary militant groups
in Indonesia in some ways trace an insurgency connection and their ‘repertoires
of violence’ back to the formation, structures, and visions of particular anti-
colonial militias.

To elaborate, the rise of Sukarno’s secular nationalism signalled major
restrictions on radical Islamic movements in Indonesia and precipitated a
host of unintended consequences. Sukarno banned DI and TII in the
aftermath of independence but under the leadership of S.M. Kartosuwiryo
(pak Imam), the DI secessionist rebellion and violent insurgency for the
establishment of NII continued in places such as West Java, South
Sulawesi, Aceh, and South Kalimantan from 1949 to 1962 (Formichi
2010). For NII, ‘Islam was the foundation and legal basis of the Islamic
State of Indonesia, the Koran and tradition constituting the highest autho-
rities’ (Van Dijk 1980, 93). After a bloody campaign by the Indonesian
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military, Kartosuwiryo was eventually captured and executed in September
1962 (Dengel 1995). Nonetheless, Kartosuwiryo, proclaiming himself
imam of NII on 7 August 1949, created a powerful alternative ‘imagined
decolonization’; an alternate ‘myth of nationhood’. To use Benedict
Anderson’s (1991) terminology, it constituted a different ‘imagined com-
munity’ in opposition to the Pancasila state envisioned by the secular
nationalists. It should also be noted that many ulama, especially from
NU, opposed Kartosuwiryo’s vision and insurgency efforts.

As Temby contends, DI is not so much a ‘movement’ as a community that
perpetuates and reconstitutes itself by looking-back to Kartosuwiryo and who
‘imagine’ themselves as members of NII. That is, they view themselves as a
‘nation’ contiguous with the state proclaimed by Kartosuwiryo in 1949. From
the work of Anderson, this is the idea that people who perceive themselves as
part of a ‘community’ ultimately imagine it. As such, in the Indonesia context,
the ‘nation’ of DI is largely mobilized around a sociopolitical construct that
rests upon a process of invention and reinvention of Kartosuwiryo’s legacy.
Adopting this framing perspective sheds some interesting light on the
reproductive dynamics of contemporary militancy in Indonesia. If we view
Indonesia’s contemporary Islamist militancy in significant respects as part of a
wider reiterative process and pattern of violence associated with attempts to (re)
constitute NII across space and time, it makes seemingly sporadic, periodic, and
episodic fluctuations in Islamist militancy more intelligible. Moreover, social
movement theory brings some clarity to the enduring symbolic power and
mobilizing potential of Kartosuwiryo’s legacy and the force of his alternative
‘imagined decolonization’. According to della Porta and Diani (1999, 62), ‘the
more intense one’s socialization into a particular vision of the world, the
stronger the impetus to act’.

In the Indonesian context, although the militias and communities sup-
porting the establishment of NII fell into disarray after Sukarno’s concerted
military campaign, Kartosuwiryo’s idea, his legacy, the memories, ‘reservoirs
of violence’, and loyalties of those times did not fade completely. In fact, they
continue to provide powerful contextual narratives and ideational resources.
As such, this constitutes the substance of perception for a temporally
and spatially dislocated ‘imagined community’ of sporadic groupings to
re-coalesce in militancy and action around a resiliently ‘powerful myth’ and
‘imagined’ objective.

In other words, the formation and structures of militia’s that emerged in the
context of the anti-colonial struggle and mobilized to action by the idea of NII
provide a touchstone and connection, no matter how tenuous, for several
contemporary militant Islamist offshoot in Indonesia. The roots of JI, Ring
Banten, Abu Bakar Battalion, Abu Umar Network, and Angkatan Mujahidin
Islam Nusantara (AMIN – Nusantara Islamic Jihad Forces) all trace a link
and in some sense a nebulous feeling of loyalty, kinship, and belonging to the
‘imagined community’ of DI and NII. A bit like gravity, you can’t see it but it
exerts a decisive pull nonetheless.
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Moving the analysis of conditioning factors forward, we can also see by the
early 1970s a wider international context interacting with localized develop-
ments. The rising influence of Saudi Arabian and Gulf petro-dollars starts to
play a more significant role and strengthens ties through substantial aid and
support for Muslim groups in Indonesia (Thayer 2008, 260–4). Alongside
scholarships for dakwah activities promoting Wahhabist teachings, this largesse
helps nurture and underpin the growth of a neo-fundamentalist Salafi move-
ment both directly or indirectly. Moreover, the dissemination of radical teach-
ings was facilitated in many instances by hadhrami (Indonesians of Middle
Eastern descent) of which Abdullah Sungkar is a notable example (Abushouk
and Ibrahim 2009, 1–15).

In fact, even under the repressive grip of Suharto, subterranean allegiances
to the idea of NII continued and the latent threat of militancy would
occasionally flare. For instance, the activities of the relatively short-lived
Komando Jihad (another offshoot of DI) in the 1970s and early 1980s
posed a threat to Suharto’s New Order. As did the Imron Group, who
took inspiration from the 1979 Iranian revolution and were involved in the
Bandung police post incident and the hijacking of a Garuda DC-9 in 1981.
Other flare-ups included the Tanjung Priok massacre in 1984, the bombing
of Borobudur in 1985, and the Lampung incident in 1987 (McGlynn et al.
2005).

The interaction with a wider international context also plays a significant role
when a coterie of combat hardened new arrivals and returnees who had fought
with the mujahidin in Afghanistan in the late 1980s go on to provide influential
tutelage to aspiring localmilitants and jihadists (Hartman 2013; Abbas 2011). For
instance, Fathur Rahman al-Ghozi and Nasir Abbis trained alongside Moro
Islamic Liberation Front (MILF) members from the Philippines at Afghanistan
Mujahidin Military Academy at Camp Saddah. This camp on the Afghanistan-
Pakistan border was operated by Tanzim Ittihad-e-Islamy Afghanistan under the
command of one Abu Sayyaf. On their return, the ties the likes of Fathur Rahman
al-Ghozi and Nasir Abbas had made with MILF leaders and the Abu Sayyaf
network in Mindanao, Philippines, would be an important precursor to militant
activities in Indonesia. Many aspiring local militants and jihadists also drew
succour from their links back to Pesantren Al-Mukmin (aka Pondok Ngruki)
founded by Abu Bakar Ba’asyir and Abdullah Sungkar in 1972. It is well docu-
mented that Hambali, al-Ghozi, Ali Imron, Amrozi, Huda bin Abdul Haq (Ali
Gufron/Mukhlas), Joni Hedrawan (Idris), and Dulmatin all had connections to
Pondok Ngruki.

Given these manifold conditioning factors and the destabilizing events of the
Asian Financial Crisis of 1997, it is of little surprise that conducive conditions
existed for Islamist extremism and paramilitary groups to prosper in the eco-
nomic instability and political uncertainty of the immediate post-Suharto period
(Bandoro 2001, 333–7; Gershman 2002, 60–74). The practice of turning of a
blind eye or not following up investigations by sympathetic hard-line ‘green’
factions in the National Police Force (POLRI) and Armed Forces (TNI)
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alongside endemic corruption also facilitated developments (Atkins 2004, 174;
Bandoro 2002, 234–6; Carnegie 2010, 90–1; Roosa 2003, 10–11).

MILITANT GROUPS: FRAGMENTATION AND OFFSPRING

Many militant Islamist groups in Indonesia are typically factional in character
and retain some sort of direct or indirect link to larger hard-line organizations
(Carnegie 2009, 5). It is estimated that 15–20% of all Saudi charity dollars sent
to Indonesia end up one way other in the hands of ‘suspect’ groups (Bond
2005). Little or no accountability and the lack of discernible paper trails make
tracing and then preventing the diversion of donations away from relief opera-
tions in to the hands of militants a hard ask. For instance, allegations abound
about links between komite aksi penanggulangan akibat krisis (KOMPAK –

Action Committee for Crisis Response) set up in Central Sulawesi in 1988 to
help victims of flood, disaster, and conflict and the indirect channelling of funds
to militant groups.

The following is in no way an exhaustive list but gives us some indication
of the most visible groupings. For example, although nominally disbanded
since 2002 after its involvement in inter-communal violence in the Maluku
and Papua, Laskar Jihad (LJ – Militia of the Holy War) was largely viewed
as a militant offshoot emerging from links to Forum Komunikasi Ahlus
Sunnah wal-Jama’ah (Forum for Followers of the Sunna and the
Community of the Prophet). Despite denials, suspicion persists that the
erstwhile LJ also enjoyed indirect links with orthodox Islamic organizations,
namely Dewan dakwah Islamiyah Indonesia (DDII – Islamic Propagation
Council of Indonesia) and Komite Indonesia untuk Solidaritas dengan
dunia Islam (KISDI – Indonesian Committee for Solidarity of the Islamic
World). DDII and KISDI are both major promoters of ‘Islamization from
below’ in Indonesia and active in propagating translated Muslim
Brotherhood texts and Salafist ideas through pesantren, mosques, and on
university campuses. They receive substantial funding from the Middle East.
And in the case of its militant activities in the Maluku, support and training
from sympathetic ‘green’ factions in the armed forces in particular Kopassus
(Hasan 2002, 4–18).

LJ always publicly denied any links with al-Qaeda and focused firmly on
domestic concerns making a re-emergence of its ‘repertoires violence’ not
beyond the realms of possibility if the right set of domestic circumstances
arose. Similar to a certain extent, Laskar Pembela Islam (Defenders of Islam
Army) operates as the paramilitary wing of the hard-line vigilante organization
Front Pembela Islam (FPI – Islamic Defenders Front) with very much a domestic
issue focus and tacit support from certain sections of the military and police
forces (ICG 2010a, 17). Top-ranking officials have all appeared at FPI events in
Jakarta, something that sends a mixed message about official attitudes to FPI
methods for maintaining so-called ‘law and order’. Somewhat differently, Laskar
Mujahidin Indonesia (IndonesianMujahidinMilitia) acts as an umbrella term for
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largely anti-statist mujahidin groups not associated with LJ. These include
Mujahidin KOMPAK, Majelis Mujahidin Indonesia (MMI – Indonesian
Mujahidin Assembly) and the now disbanded Sulawesi-based Laskar Jundullah
(Army of God or God’s Soldiers). Interestingly, when MMI, FPI and AMIN led
renewed recruitment attempts in Aceh after the 2004 tsunami under the guise of
providing humanitarian aid and dakwah, they met with little community support
(ICG 2010b, 1–27). Other organizations with links to militant vigilante groups
include Forum Umat Islam (the Islamic People’s Forum), Forum Komunikasi
Muslim Indonesia (the Indonesian Muslim Communication Forum), Hizb
ut-Tahrir Indonesia (Party of Liberation – Indonesia), and Gerakan Islam
Reformis (the Islamic Reformist Movement).

As we can see, militant Islamist groups across Indonesia are numerous and a
pretty mixed bag. Given the myriad different groupings operating in Indonesia,
an overall assessment of the effectiveness of Indonesia’s CTP remains difficult.
Nonetheless, by examining the effectiveness of Indonesia’s CTP in response to
a key militant Islamist threat sheds light on the ways Indonesia has sought to
balance punitive action with preventive persuasion.

As mentioned, networks like JI are not new in Indonesia. JI,Ring Banten, Abu
Bakar Battalion, AbuUmarNetwork, andAngkatanMujahidin IslamNusantara
all trace links back to the DI movement. Yet, the threat posed by networks like JI
only really entered public consciousness in the early 2000s on a rising tide of
concern about new globally networked terrorism (Abuza 2005, 31–61).
Established militant groupings like JI could feed into narrative discourses that
allowed them to represent themselves as a regional franchise of al-Qaeda with links
across Southeast Asia. JI was always much more than a mere propaganda vehicle
for al-Qaeda. On a discursive level, by allying with a new set of pan-regional
partners who envisioned darul Islam nusantara (an archipelagic Islamic state) JI
was able to adopt a convenient piece of fear-inducing propaganda in the pursuit of
its long-held objective of NII. JI’s deeper roots and objectives in Indonesia
facilitated its ability to conduct jihadist operations and meant it posed a very real
security threat to the Indonesian authorities. For instance, the Christmas Eve
bombings in 2000 in Medan, Northern Sumatra, and Batam Island; the 2002
bombings in Bali and Sulawesi; the 2003 Jakarta JWMarriott Hotel bombing; the
2004 suicide bombings at the Australian Embassy in Jakarta; and the 2005
Bali restaurant bombings all bore a substantial JI stamp. The Marriot and Ritz
Carlton bombings in Jakarta in 2009 were also linked to the work of a JI splinter
group, probably Tanzim Qaedat al-Jihad, formerly led by the now deceased
Noordin M. Top (Carnegie 2013a, 15).

A major goal of Indonesia’s CTP has been diminishing and fragmenting
this threat strategically. The success of which is closely aligned to the inroads
made by Indonesia’s US/Australian backed elite counterterrorism squad,
Detasemen Khusus 88 (Special Detachment 88 – more commonly known as
Densus 88). Densus 88 formed in 2003 in the aftermath of the 2002 Bali
bombings with economic aid incentives and logistical assistance from the US
Department of State’s Anti-Terrorist Assistance programme and from the
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Australian government. Along with the TNI and POLRI, they received
large amounts of equipment, technical support, and training to enhance the
country’s threat reduction capacity. This even included the construction of
multimillion-dollar training facility partly funded by Australia. In fact, the
last decade has brought Indonesia and Australia (an important regional
partner of the USA) closer together in making inroads against a perceived
extremist threat. The Australian government also committed AUD$36.8
million over five years in cooperation with the Indonesian government to
establish the Jakarta Centre for Law Enforcement Cooperation in 2004.
Based at Indonesian National Police Academy (AKPOL) in Semarang, this
bilateral initiative provides a joint police training programme for combatting
terrorism.

The upshot being that Densus 88 has managed to cut a swathe through JI’s
operational capacity over the last decade (Fealy 2004). It is responsible for the
incarceration or death of many of JI’s leading figures and other Islamist militants
(McDonald 2008). An estimated 700 militant suspects have been arrested and
around another 60 killed by the squad. In fact, over the last decade, all the major
suspects in the 2002 Bali bombing have either been imprisoned, executed, or
killed (Paramudatama 2012). For example, former terror mastermind Riduan
Isamuddin (Hambali), a key link between JI and al-Qaeda, is now languishing in
Guantanamo Bay. In 2005, Densus 88 killed the Malaysian, Dr Azahari bin
Husin, one of the alleged technical masterminds behind the 2002 Bali bomb-
ings. In 2008, the two brothers Huda bin Abdul Haq (Ali Gufron/Mukhlas)
and Ali Amrozi bin Haji Nurhasyim (Amrozi), along with Imam Samudra, were
executed by firing squad on the prison island of Nusa Kambangan for their role
in the 2002 Bali bombings. The same year saw the South Jakarta District Court
rule that JI was an illegal organization. This public judicial unmasking of its
activities brought JI out of the shadows. It severely dented JI’s ability to infiltrate
communities and thrive as a tanzim siri (secret organization). In 2009, Densus
88 also killed Azahari’s close partner and ‘money man’ Noordin M. Top.
Dulmatin (a leading member of JI) was shot in 2010. Furthermore, the radical
cleric and JI emir (spiritual head) Abu Bakar Ba’asyir received a 15-year sentence
in 2011 for his attempts to set up and support jihadi training camps in Aceh. In
the same year, Abu Umar and six alleged members of his group were arrested on
suspicion of planning to bomb the Singapore embassy in Jakarta. In 2012, Umar
‘the demolition man’ Patek was also sentenced to 20 years in jail after his capture
and extradition from Pakistan.

The shape, scope, and character of Indonesia’s militant Islamist ‘terror-scape’
have been altered since the 2002 Bali bombings. Shifts in leadership, the removal
of key figures, ideological divisions, fragmentation, and changing pathways to
militancy have all played a part in re-orientating the scheme of things.
Nonetheless, despite the ‘hard tactic’ effectiveness of Densus 88 in degrading
JI’s organizational and operational capacity, investigation reveals that JI mem-
bers have always been bound as much by kinship, marriage, schooling, training
camps, and mutual business relationships as by structured organizational fidelity.
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Operational diminution, fragmentation, and loss of leadership do not
mean that JI has simply disappeared. It may have lost much of its coordi-
nating leadership and strategic threat but its strength never wholly resided
in a coherent organizational structure. Indeed, flux, mutation, and realign-
ment are as much a part of JI’s DNA matrix as fixed organizational struc-
ture and hierarchy. Differences in attitude and ideology also contribute to
more centrifugal than centripetal tendencies. Something exacerbated by
weak overall leadership (Hwang 2012, 1–12). Since the death of the char-
ismatic Abdullah Sungkar in 1999, Abu Bakar Ba’asyir made for a relatively
unconvincing figurehead having never really possessed the necessary strate-
gic or coordination skills to be a major unifying force of Indonesia’s militant
Islamists. This lack of collective solidarity is also related to the fact that
while there may be broad agreement on the idea of an Islamist state in
Indonesia (NII), thinking on the method and approach of achieving that
goal vary widely especially in relation to the extent of violent and non-
violent means. For instance, when Dulmatin (now deceased) returned from
training in Mindanao he questioned the effectiveness of suicide bombing as
an operational tactic and became a strong advocate of a more coordinated
coalition between the activities of organizations (lintas tanzim) and longer-
term strategic goals. The thinking being that fostering community support
for their aims would help to establish secure bases across different regions,
part of which involved enforcing shari’a through jihad and promoting the
‘correct’ form of Islam by means of dakwah. These bases would then in turn
act as focal points to further consolidate the radical Salafi jihadist insurgent
message and project. This has brought about a shift from indiscriminate
terror to more persistent insurgency.

A renewed emphasis on study circles and pengajian (teaching in certain areas)
led by clerics, some of whom promote non-violent dakwah (Islam propagation)
others violent jihad, has allowed JI and some of its more recent splinters like the
Abu Bakar Ba’asyir-inspired Jama’ah Ansharut Tauhid (Partisans of the Oneness
of God) to gain purchase in areas with long histories of insurgency and localized
intra-communal conflict. Parts of Indonesia and certain ‘imagined communities’
offer up deeply embedded narrative structures of meaning upon which militant
Salafi jihadist discourses can provisionally engraft. The situation is complicated
further by the adjacent long-running separatist conflict led by the MILF in
Mindanao in the Southern Philippines. For instance, in 1996 Abdullah
Sungkar, through his close links with then MILF leader Salamat Hasyim,
moved JI’s main training to Mindanao and built Camp Hudaibiyah on land
within MILF’s larger Camp Abu Bakar complex (Hartman 2013, 164–5).
Although a tentative peace deal has been brokered in Mindanao recently, it is
still a staging post for training camps and trafficking routes; a surrogate ‘reservoir
of violence’ so to speak. This means that ideas, arms, and personnel can still
channel up and down from Mindanao, often facilitated by the MILF and the
likes of the previously mentioned Abu Sayyaf network, through a chain of islands
across the Celebes Sea and into places like Sulawesi and the Muluku.
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It would appear that the militant dynamics and reproductive fluctuations
of the current period strongly reflect a combination of the DI thesis put
forward by Temby and the work on the roots of violence in Indonesia by
Colombijn and Linblad. In fact, it is probably more accurate to describe JI
as a loose divergent network of groups. A composite ‘imagined community’
who draw on specific imaginings, structures of meaning, and reservoirs of
violence. These temporally and spatially dislocated sporadic militant group-
ings, each one made up of like-minded extremists, (re)coalesce around a
resiliently ‘powerful myth’ and ‘imagined’ objective in opposition to the
Indonesian Republic.

As things stand today in Indonesia, a splintered jihadist community may
appear limited in its ability to elicit broad-based popular support for its violent
tactics but it still retains the ability to spread its extremist message especially
amongst disaffected and impressionable youth who fall into the jihadist orbit.
There are also multiple recruitment paths into radicalization and Islamist
militancy whether it be spiritual, intellectual, or kinship based. For instance,
the dakwah activities of jihadist groups and hard-line clerics can often gain an
initial surreptitious access to young Indonesians through former links with the
wide and complex network of pesantren (Islamic boarding schools) that tra-
verse Indonesia. These secretive jihadist groups can then lure students into
joining exclusive prayer groups or religious discussions outside campuses, an
entry point for potential radicalization and militancy. Of course, stating this is
not to implicate pesantren wholesale in the spread of a radical Islamist message
as the vast majority of these institutions play vital sociocultural, religious, and
educational roles in Indonesian society. In fact, given their embeddedness in
the social fabric of Indonesia, those pesantren with long-established credentials
are in many ways a bulwark against militancy.

THE POLICY RESPONSE: BETWEEN PUNITIVE ACTION

AND PREVENTATIVE PERSUASION?
Indonesia’s CTP may have made inroads in reducing the country’s militant
and strategic terror threat, but at the same time, the state agencies involved
in implementing it have also been subject to some harsh criticism. This
places increased pressure on an already friable rule of law. Accusations
abound both domestically and internationally of human rights abuses.
They usually concern the activities and operating procedures of Densus 88
and range from extrajudicial killings, arbitrary detentions, and torture alle-
gations to a worrying lack of transparency and accountability. In fact,
methods used to degrade the terror threat may ‘blowback’ especially as
groups fragment and switch tactics to more localized retaliatory responses.
Prisons can also act as incubators for extremism by way of radicalization,
training, and recruitment (ICG 2007a, 3–5).

Countering militancy in Indonesia is far from straightforward. It is a divisive
and complex issue. As mentioned, some worrying currents of religious intolerance
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are becoming evident in Indonesia (ICG 2010a, 17, HRW 2013, 60–66).
Radical organizations like FPI may be slowly realizing that politics and bombs
do not mix but violent intimidation of so-called ‘heretics’ and ‘deviants’ by
its associated ‘thugs’ or the local mobs they help incite continues largely
unabated. There remains a reluctance on the part of authorities to curb
their hate speech, incitement to violence, intimidation and training activities.
Prosecutions do occur but they are all too infrequent and usually lenient.
Badan Koordinasi Pengawas Aliran Kepercayaan Masyarakat (Coordinating
Board for Monitoring Mystical Beliefs in Society) further normalizes and
reinforces the acceptability of intolerant attitudes and practices through its
influential role in recommending the banning of certain religious sects/
groups to the Attorney General’s Office and its active pursuing of prosecu-
tions for blasphemy (HRW 2013: 60–66; 71–86). Top-ranking officials have
also appeared at FPI events in Jakarta. This seems to send a mixed message
about official attitudes towards FPI methods for maintaining so-called ‘law
and order’ (HRW 2013, 19, 54, 72, 75–76). Having said this, FPI’s chairman
and founder, Habib Muhammad Riziek Syihab, did receive a 1.5-year jail
term in 2008 for inciting attacks against a gathering held by the National
Alliance for Freedom of Religion and Belief in Jakarta that injured 70
demonstrators.

Clues to explaining the rationale and more ‘hands off’ dimensions of
Indonesia’s response to the ‘grey area’ between radicalism and outright terror-
ist activity lie in localized understandings of the issues. Indonesian authorities
understand that resorting exclusively to a punitive ‘hard approach’ in dealing
with radical militant Islamist groups may be counterproductive in the long run
(Ramakrishna 2009). Culturally speaking, resorting to excessive callousness or
coercion are not symbols of power in Indonesia; in fact, it is more likely to
undermine one’s legitimacy as it is seen as disharmonious. Rather, community
support and harmony is better served through displays of benevolence and
magnanimity. This also fuses with a particularly important part of Islamic
teaching in Indonesia: the acknowledgement of repentance (tobat). In short,
tobat places an emphasis on allowing a person the right to change themselves
while at the same time as there being an obligation on society to accept those
changes. When terrorists repent, society then reciprocates by accepting the
changed behaviour.

Significantly, it is this notion of repentance that helps inform and shape
many of the specifically localized approaches to dealing with the spectre of
radicalism in Indonesia. In fact, the utility of military force diminishes dispro-
portionately if its runs too high a risk of stoking community unrest. Harsh
treatment and indefinite incarceration alone can simply fuel frustration, resent-
ment, and the anger of inmates and by extension their immediate and extended
families against towards the Indonesian state and wider society. Given the
networked ties that bind members of the extremist community, persistent
punitive dealings run an associative risk of perpetuating a ‘ghettoized’ subcul-
ture of hate and alienation towards the state and wider society.
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Historically speaking, group identities can often forge and crystallize in
opposition to the State and its coercive/exclusionary practices. Viewing the
periodic and episodic fluctuations of militancy in Indonesia as part of a
wider reiterative process and pattern of violence associated with attempts to
reconstitute NII across space and time offers some key insights. The more
violent the State’s response, the more it can potentially risk perpetuating a
‘ghettoized’ subculture of hate and alienation within targeted communities.
The more intense the socialization of that ghettoized vision of the world
becomes in segments of the populace, the stronger the impetus to act.
Violence begets violence.

Putting issues of under-resourcing and ad hoc institutionalization aside for a
moment, Indonesia’s localized understanding of its own militant problem has
brought about a ‘smart’ approach of disengagement and de-radicalization rather
than an exclusive reliance on a traditional ‘hard’ approach of tactical assaults,
punishment, and detention (Abuza 2009: 193–211; Oorjitham 2008; Teo
2007). Although not as successful as the one run in Singapore, the ‘soft’
approach angle involves breaking the nexus of radicalization and militancy
through persuasion and alternatives. Rather than polarizing imprisoned militants
further from what is a moderate Islamic majority, the rationale goes that if you
can get them to recognize the destructive consequences of their actions then
there is the possibility of opening a path to a credible alternative or second
chance. This allows an opportunity for them to rediscover a different Islamic
meaning in their lives, a discursive one that does not include the destructive cycle
of extreme thinking, mobilization, and violence (Carnegie 2013a).

Although critics complain of President Susilo Bambang Yudhoyono’s overly
tentative handling of these issues, there has been some success, albeit limited,
to balance ‘hard’ and ‘soft’ approaches in dealing with its radical militant
threat. Putting this approach into practice has included the organization of
prayer sessions by members ofDensus 88 in conjunction with militant detainees
as a sign of respect and opportunity to atone for past deeds. Former Densus 88
chief, Brigadier General Surya Dharma, was a prime mover in promoting the
idea of treating someone fairly and give them a second chance if they genuinely
seek to repent (bertobat). Getting militants to turn away from violence and
terrorism and reclaiming them for society is crucial for lasting containment.
The thinking is that it is more effective in the long term if you can convince
imprisoned militants to renounce violence and sever previous ties rather than
incarcerating them indefinitely (Carnegie 2013a).

There have also been efforts to encourage inmates to speak out about their
experiences as a warning to others and using their influence over other inmates
to cooperate with authorities. For instance, by publishing and taking about his
experiences ex-JI commander Mohammed Nasir Bin Abbas (2011) provided
counsel on how to ‘de-program’ extremist mind-sets especially amongst
Indonesian youth. Ex-JI member Ali Imron (brother of Amrozi) also
renounced his past mistakes by publishing a book and tapes and publicly
advocating against terrorism. He and others have worked closely with the
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authorities and different non-state actors (i.e. socioreligious organizations) in
their de-radicalization efforts with militant detainees. These initiatives have also
run in conjunction with ad campaigns on the street and through the media
promoting an anti-jihadist message. The real goal in all of this is to give these
people a ‘way back’.

Badan Nasional Penanggulangan Terorisme (BNPT – The National
Counterterrorism Agency set up five years ago to coordinate Indonesia’s
CTP) has also taken steps to establish a multi-institutional de-radicalization
programme in cooperation with religious groups, clerics, NGOs, universities,
and schools. This cooperative initiative includes the two largest national Islamic
organizations Nahdlatul Ulama and Muhammadiyah along with the likes
of Al-Hikam College, the Islamic State University of Surakarta, and the
Indonesian Institute of Sciences. BNPT also runs the newly constructed
$144.2 million Indonesian Peace and Security Centre in Sentul, West Java; a
de-radicalization and rehabilitation facility for some of Indonesia’s most har-
dened convicted terrorists. The goal is to get militants to turn away from
violence and terrorism and reclaim them for society not just for the sake of
security containment but also societal harmony (Carnegie 2013a).

CONCLUSION

The available indicators may point to a diminished macro-threat environment in
Indonesia, but the security situation is still unpredictable. Strategic threats can
potentially re-emerge without financially coordinated and genuine efforts to de-
radicalize extreme groupings and promote tolerance. Extreme thinking has the
potential to foment and metastasize and eventually spill over into ‘new’ forms of
home-grown violent militancy if the attitudes and conditions that incubate intol-
erance and extreme thinking are left unchecked. In fact, the Jakarta-based SETARA
(2012) reported 264 attacks on religious minorities in 2012, up from 244 in 2011
and 216 and 2010 respectively with local Ahmadiyya, Baha’i, Christian or Shi’a
minorities the main targets. It is probably fairer to say that far from being eradi-
cated, the strategic threat has been contained and reduced albeit by degrees.
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CHAPTER 35

The Changing Threat Landscape: Countering
Terrorism in Singapore

Rohan Gunaratna

INTRODUCTION

The terrorist threat to Singapore has changed dramatically in the last 25
years. Enhanced communication, travel, and migration to Singapore in the
1990s and 2000s have in turn enhanced the threat to Singapore. Increased
globalization created opportunities for insurgent, terrorist, and extremist
groups to recruit from and infiltrate into Singapore for fundraising and
procurement. The developments in South Asia (Afghanistan and Pakistan),
the Middle East (Syria and Iraq), and Southeast Asia (the Philippines,
Indonesia, and Malaysia) impacted on Singapore’s environment. The highly
charged international and regional security environment challenged
Singapore’s security.

The Government of Singapore comprehended the changing threat land-
scape. The government working with industry and community partners
built a security architecture to protect Singapore from internal and external
threats. Due to increased investment in security and by creating a dynamic
system, Singapore has not suffered from terrorism. Nonetheless, the threat
to Singapore both from operational terrorism and ideological extremism
has not subdued. Singapore’s geopolitical position and geostrategic
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orientations make her a target. In Southeast Asia, Singapore is the most
prized target. The complexity of security in the region including Singapore
changed with the rise of the Islamic State (IS) and the declaration of an
Islamic Caliphate. With threats from both al Qaeda and IS families of
groups, Singapore is threatened by groups from overseas, home-grown
cells, and individuals from within Singapore. Influenced by virulent al
Qaeda and IS threat-centric ideologies, organized groups from abroad
and a tiny segment of self-radicalized Singaporeans and residents threaten
Singapore.

CONTEXT

With the declaration of an Islamic State in the Levant, a new global and an Asian
threat landscape is emerging. The al Qaeda-centric threat landscape is struggling
to survive and an al Qaeda-IS hybrid threat landscape is struggling to be born.
With the spread of IS ideology in Asia, the operational threat to the region is
changing dramatically. IS associates and supporters are seeking to attack both
coalition and host targets. With over a thousand Asians travelling to Syria and
Iraq to fight, Asian governments are seeking to criminalize advocacy, support,
and participation in fighting in conflict zones. Despite governmental and societal
efforts, every week Central, South, Southeast, and Northeast Asians travel to
fight in Syria and Iraq. With Asians returning home from the conflict theatre
with motivation, skills, and network, they threaten domestic, regional, and
global security. The same way the Afghan-trained veterans formed the nuclei
of the current generation of threat groups, the IS-indoctrinated and -financed
entities are likely to form the next wave of global terrorism and extremism.

With the emergence of a new Asian threat landscape, the region faces a
growing threat. The threat to Asia is no longer from the resurgence of al Qaeda
and its host Taliban in the Pakistan-Afghanistan theatre but the growing appeal
of IS. Lured by the end of times prophecy, Asian nationals travel with their
families to Syria forming a bridgehead that threaten a rising Asia. A number of
Pakistani and Afghan groups have pledged allegiance to IS leader Abu Bakr al
Baghdadi. Similarly, IS is expanding its global footprint with groups in the rest
of South Asia, Central Asia, Southeast Asia, and Northeast Asia expressing
support to IS. As the threat grows, governmental and societal strategies are
vital to mitigating the looming threat.

Singapore’s national security agencies, law enforcement authorities, andmilitary
forces rapidly oriented themselves to the changing threat. Singapore’s forward-
looking approach has given her a good understanding of the changing threat and
its implications for Singapore. To mitigate the extent and emerging threat,
Singapore deployed its military forces in Afghanistan and Iraq. Its law enforcement
agencies built capacities in its immediate neighbourhood, and its national security
agencies developed a threat-driven response to disrupt plots to strike Singapore
both from overseas and within. Singapore is proactive in its approach of detecting
and neutralizing threats to Singapore both from within and overseas. Singapore
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built a counterterrorism infrastructure both to fight threats within her borders
and built capacities overseas empowering its neighbours to tackle their threats.
By building partnerships with industry, community, religious, educational, and
media organizations, the Government of Singapore has already put in place a full
spectrum response. Nonetheless, the scale of threat requires a shift from coopera-
tion to collaboration with domestic, regional, and international partners and
greater investment to counter the growing online threat.

BACKGROUND

Historically, Singapore witnessed the operation of four categories of
terrorist groups on its soil. As a regional and global hub for communica-
tion, finance, procurement, and shipping, Singapore suffered from left-wing,
ethnopolitical, politicoreligious, and state-sponsored terrorism. Singapore
suffered from left-wing terrorism starting with the Malayan Communist
Party since the late 1950s. While the threat of violence by the communists
continued, Singapore also suffered from the Indonesian “konfrontasi” in
the mid-1960s. While Singapore did not suffer from ethnopolitical terror-
ism, several foreign ethnopolitical groups exploited Singapore starting in the
1970s. Since the 1980s, politicoreligious groups, both domestic and for-
eign, operated in Singapore.

The left-wing groups that attempted to operate in Singapore included the
Communist Party of Malaya, Japanese Red Army, and the Popular Front for the
Liberation of Palestine; the ethnopolitical groups included the Free Aceh
Movement, Babbar Khalsa International, and Liberation Tigers of Tamil
Eelam; the politicoreligious groups included the Lebanese Hezbollah, Moro
Islamic Liberation Front (MILF), Rajah Solaiman Revolutionary Movement,
Abu Sayyaf Group, Jemaah Islamiyah, KumpulanMilitan Malaysia, and al Qaeda.

The terrorist threat to Singapore from domestic, regional, and international
terrorism fused with globalization in the late twentieth and early twenty-first
century. The distinction between international and national terrorism blurred.
While the bulk of Singaporeans rejected political violence and extremism, a tiny
minority of the Singaporeans became vulnerable to their ideas andmethods.Driven
by extremist ideologies, a handful supported, participated, and advocated agendas
by the MILF, Abu Sayyaf Group, Jemaah Islamiyah, al Qaeda, and now IS.
Singaporeans travelled to fight in conflict zones in South Asia, the Middle East,
and in Southeast Asia. Within these groups, when it came to targeting Singapore,
there was no differentiation. Threat groups built long-standing relationships – al
Qaeda and Jemaah Islamiyah (JI), MILF and JI, and Abu Sufyan Group (ASG)
and JI worked together. They all regard the West and Singapore as an enemy!
Those motivated, skilled, and networked also wanted to carry out terrorist
attacks in Singapore both against foreign and domestic targets. Furthermore,
threat groups in the international and regional arenas established support and
operational cells in Singapore to advance their aims and objectives. The differ-
entiation between the international, regional, and domestic threat narrowed.
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There were a few terrorist groups that attempted to conduct terrorist acts
against Singapore. However, their attacks were primarily directed against
the US, Israeli, British, and Australian and other foreign targets and not
Singapore. Nonetheless, if the attacks were successful, both Singaporeans
and its other residents would have suffered fatalities and injuries. The threat
to Singapore grew significantly only in the late 1990s and 2000s. With the
operation of al Qaeda and its associated groups, notably the JI, and the
Lebanese Hezbollah, the threat spiked. Although JI operated in Singapore
since its formation in January 1, 1993, the group came to the attention of
the government in September 2001 and was identified as a threat only in
October of 2001. JI was disrupted in two waves of arrests beginning
in December 2001 (Ministry of Home Affairs 2003). The timely interven-
tion led to the dismantling of a joint al Qaeda-JI infrastructure taking out
its operational capability.

AL QAEDA-CENTRIC THREAT: PHASE I
The al Qaeda-centric threat to Singapore was manifested from JI, a regional
and a domestic group, working together with al Qaeda. The contemporary
threat to Singapore originated with Singaporeans joining Southeast Asians
to train and fight in conflict zones. They left for Pakistan and Afghanistan
to train and fight against the Soviets, Malaysia, and Indonesia to train and
fight against the Christians, and the Philippines to fight against government
forces and Christians. It started in Pakistan, with training provided by al
Ittihad al Islami led by Abdul Rasool Sayyaf in Sada, Khuram Agency. After
the Soviets withdrew, JI built their dedicated camp in Afghanistan. Even
before the official formation of JI in 1993, Singaporeans joined eight
batches of Darul Islam (DI) fighters sent to Afghanistan starting in early
1985 until 1993.

The genesis of Singaporean foreign fighters can be traced back to DI, an
Indonesian group operating from Johore in Southern Malaysia since 1988.
Abdullah Sungkar and Abu Bakr Bashir split from mainstream DI led by
Adnan Maszudi alias Ajengan Masduki and created JI. Contrary to popular
belief, it was the DI leader Sungkar and not his assistant Bashir who travelled
to Pakistan and met Osama bin Laden. Jemaah Islamiyah was formed on January
1, 1993, by Sungkar and Bashir, both of Hadhrami Arab and Javanese descent.
After forging ties with al Qaeda, JI embraced its ideology and established secret
cells throughout Southeast Asia including in Singapore. At an operational level,
JI member, and later leader, Riduan Isamuddin alias Nurjaman alias Hambali
maintained the al Qaeda-JI link by working with Khalid Sheikh Mohommed
alias KSM, the 9-11 mastermind. KSM and Hambali knew each other since the
mid-1990s. A Singaporean self-thought cleric and a condominiummanager Haji
Ibrahim bin Haji Maidin, the DI leader in Singapore, joined JI and grew the
Singapore branch. The JI operational leader Hambali, who worked with KSM,
had previously operated in Southeast Asia. Hambali built relationships with
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Ibrahim Maidin’s deputy Mas Selamat Kastari and other eager Singaporeans to
plan and prepare attacks both against Western and Singaporean targets.

Functionally and regionally organized, JI was influenced by Middle
Eastern terrorist groups, notably from Egypt but was controlled by al
Qaeda. The functional divisions were military, political, financial, intelli-
gence, information, and religious. The four regional divisions of the JI
were Mantiqi 1 – Western Malaysia, Southern Thailand, and Singapore;
Mantiqi 2 – Western Indonesia and Java; Mantiqi 3, Eastern Indonesia,
Eastern Malaysia, Brunei, and southern Philippines; and Mantiqi 4,
Australia. As most wealthy members of JI lived in Mantiqi 1, it was called
the JI bank and was known for raising funds. Most of the terrorist planners
and operators lived in Malaysia and in Singapore. Mantiqi I can also be
called the “killer Mantiqi”. A vast area, Mantiqi 2 was the recruitment
mantiqi. After disruption of JI in Mantiqi 1, many second-tier leaders
moved to Mantiqi 2 and operated mounting attacks. With the establishment
of Hudaibiyah, a dedicated JI training camp in the southern Philippines,
Mantiqi 3 was known as the training mantiqi.

The conflict zones in Poso in Sulawesi and Ambon in Maluku all are part
of Mantiqi 3-provided motivated recruits. The latest mantiqi to be estab-
lished, Mantiqi 4, was in Australia. Managed from Malaysia, Mantiqi 4 was
also called the “other mantiqi”. Until Hambali bypassed the Mantiqi 4
leaders and planned attacks on Australian soil, Mantiqi 4 provided funds
and engaged in politicoreligious activities. In Singapore, JI conducted sur-
veillance on 70–80 targets at the behest of al Qaeda and to keep the
operation simple as al Qaeda narrowed it down to four. With al Qaeda, JI
planned to simultaneously hit four diplomatic targets in Singapore using
truck bombs, rigged with ammonium nitrate and TNT. In addition to the
US and Israeli embassies, the Australian and British high commissions, JI
also conducted surveillance at Sembawang Wharf and Changi Naval Base,
used by the US military, the American school, commercial buildings hous-
ing American companies, Changi Airport, the Ministry of Education build-
ing at North Buona Vista Drive, the Ministry of Defence headquarters at
Bukit Gombak, and the water pipelines between Singapore and Malaysia. As
Singaporeans were unwilling to be suicide bombers, KSM organized Arabs
to carry out the attacks. Working with Hambali, KSM tasked Mohammed
Mansour Jabarah alias Sammy, a Canadian-Kuwaiti, a surveillance expert, to
fly from Pakistan via Hong Kong to the Philippines and Singapore. He was
joined by an explosives expert Fathur Rohman Al-Ghozi alias Mike, an
Indonesian who mostly operated from the Philippines. Together they sur-
veilled the targets in Manila and the Philippines. The ammonium nitrate to
be dispatched to Singapore was recovered in Malaysia and TNT was
recovered in the Philippines. Mike had ordered 6 tonnes of TNT and
taken delivery of 1.2 tonnes, detonators, and detonator cord. Based on
Singapore intelligence, Sammy was arrested in Oman, and Mike was
arrested when he attempted to escape. He was shot dead in the
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Philippines. Working through JI’s operational leader Hambali, Khalid
Sheikh Mohamed, the 9/11 mastermind, had financed and planned the
joint al Qaeda–JI operation. Had the four trucks carrying 5 tonnes of
ammonium nitrate/TNT exploded, it would have killed a few thousand
civilians, an attack comparable in scale to the death toll caused by 9/11.

When Singapore’s Ministry of Home Affairs announced the JI plot,
Singaporeans were shocked. Even prior to 1993, JI operated as DI. Both DI
and JI had come to the attention of the government but as a religious group and
not as a terrorist group. The belief that religion is associated with good deeds did
not evoke suspicion in DI and JI. As its operatives functioned in secrecy using
code words concealing JI’s true intentions, the terrorist nature of the group was
not apparent. No one within the group thought it was right to inform the
authorities. They were convinced that the stated aim of JI, the establishment
of an Islamic state (Daulah Islamiyah) in Indonesia, Malaysia, the southern
Philippines, Singapore and Brunei, was right. JI followed al Qaeda’s trajectory
of targeting Western and Christian targets – that too did not appear wrong.
Influenced and supported by al Qaeda, JI spearheaded most of the significant
terrorist attacks in the region from August 2000. A few JI members and leaders
believed it was wrong to attack non-Muslims, but because they had taken a
pledge of allegiance, they did not inform the authorities. Nonetheless, Singapore
was protected from terrorism because Singaporean Muslims came forward from
time to time to protect their country, people, and faith.

Singapore dealt with the threat very responsibly. Singapore did not isolate
the Muslim community but embraced it and countered the threat from within.
In December 2001, after mounting surveillance on the JI network for nearly
three months, the Internal Security Department (ISD) arrested 15 persons, of
whom 13 were members of JI. The 13 JI members were detained whilst the
remaining 2 were released in January 2002 on restriction orders. In August
2002, the ISD arrested another 21 persons, all of whom, except 2, were
members of the JI. These two were members of the MILF, a group with
close training and operational links with the JI. Of the 18 detained, 2 JI
members and 1 MILF member were released in September 2002 on restriction
order. Although preventive detention by Singapore was criticized by the West,
with the rise of terrorism, the USA, Europe and Australia adopted practices in
preventive detention. Except the hardcore of JI who did not recant and
renounce violence, the others were released after rehabilitation. Those who
remain in detention include Ibrahim Maidin, the spiritual leader of JI, Mas
Selamat bin Kastari, the operational leader of JI, and Mohammed Aslam bin
Yar Ali Khan, who travelled to Afghanistan to fight against Western forces.
Except for the escape and rearrests of Mas Selamat in Malaysia, the JI threat was
exceptionally well managed by Singapore.

Singapore’s JI had 80 members with a third engaged in operational activity.
The security authorities shared intelligence on JI with their Malaysian counter-
parts before they crippled Singapore’s JI (Gunaratna 2013). Although the
Malaysian security authorities disrupted the JI leadership in Malaysia, many
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JI Malaysian members fled to Thailand, Indonesia, Cambodia, and Bangladesh
(Singh 2013). As JI Singapore was subordinate to the Johor JI leadership, JI
Singapore members including Mas Selamat, the JI Singapore leader, fled to
Malaysia. Although intelligence agencies were alerted about JI cells, they
survived for nearly a decade overseas. Mas Selamat, who fled Malaysia and
travelled to Thailand, linked with four JI Singapore members. In revenge for
the disruption of their group, they planned to hijack and crash an Aeroflot
plane to Changi’s Singapore airport. An exposure in the press deterred them
from staging the operation. They had even purchased airline tickets. In addi-
tion to Mas Selamat, his associates Mohamed Rashid Zainal Abidin and Ishak
Mohamed Noohu were arrested in Indonesia and were deported to Singapore
in November 2006. In addition to Muhammad Hasan Saynuddin, currently
serving 18 years of imprisonment in Indonesia, Husaini Ismail was arrested by
the Indonesian Police in Central Java on June 2009 (The Straits Times 2009).
The JI terrorists also planned to attack the Singapore Embassy in Thailand.
Working with their Thai counterparts, Singapore disrupted the operation.
Despite the disruption of the JI network in Singapore, JI reconstituted overseas
and posed a sustained threat to Singapore.

With the disruption of the plot to attack Western targets in Singapore and its
base of operations in Malaysia, JI shifted its operational activities to Thailand,
the Philippines, and Indonesia. The law enforcement, security, and intelligence
agencies of Malaysia and the Philippines collaborated with Singapore starting in
December 2001 to dismantle JI, but Indonesia and Australia did not believe in
the scale of threat. al Qaeda funded JI to attack the region’s best-known tourist
resort, Bali, in October 2002, killing 202 people including 88 Australians. Had
Singapore not taken decisive steps to dismantle JI starting in December 2001,
the attack that was carried out in Bali would have been staged in Singapore by
JI. Although the Indonesian authorities targeted JI, the group survived and
revived in Indonesia, conducting intermittent attacks. After the bombings in
Bali in October 2002, JI’s infrastructure was disrupted but not dismantled. JI
used al Qaeda funding both for the Bali bombing that killed 202 including 88
Australians. The funding that remained from al Qaeda was used to bomb
Jakarta’s JW Marriott in 2003. After the arrest and interrogation of KSM in
February and March 2003, the CIA worked with their counterparts in
Southeast Asia to capture Hambali, who was planning to hijack a plane and
crash it to the Bank of America building in the West Coast. Thai Special Branch
General Tritot Ronrittiwichai arrested Hambali and his Chinese convert wife
Noralwizah Lee Abdullah in Ayutthaya on August 11, 2003. After Muklas was
arrested in Indonesia and Hambali in Thailand, Noordin M Top and Dr
Azahari Hussein, two Malaysians took over JI operational leadership. They
formed the al Qaeda Organization in the Malay Archipelago and created an
infrastructure that mounted several attacks from the Australian Embassy in
September 2004 to Bali – two in 2005, and JW Marriott and Ritz Carlton in
July 2009. When the safe house of Noordin was raided, the authorities recov-
ered a handwritten letter where he identified Singapore with the target
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countries of UK, Australia, and USA. The letter said, “Singapore was drinking
the blood of the Muslims”. Indonesia’s elite counterterrorism Detachment 88
(D88) killed both Noordin, the operational leader, and the bomb maker
Azahari in Batu Malang. It was in Malang that JI Singapore leader Mas
Selamat was hiding. Although Mas Selamat was arrested by the Indonesian
authorities in Bintan in early 2003, he escaped from Singapore on February 27,
2008 (Kwan 2009). When operating Johore, south of Malaysia bordering
Singapore, he was rearrested by the Malaysian Special Branch (MSB) in
Malaysia on April 1, 2009. Demonstrating the priority Singapore attached to
intelligence; Mas Selamat was arrested in Indonesia and Malaysia based on
intelligence provided by Singapore.

AL QAEDA-CENTRIC THREAT: PHASE II
The disruption of JI in Indonesia, Thailand, and the Philippines led to its
transformation. To survive, JI’s key figures created a new group, Jama’ah
Ansharut Tauhid (JAT). Led by Ba’asyir, the spiritual leader of JI, JAT was
formed on July 27, 2008. JAT emerged in Solo, the nerve centre of Muslim
radicalism in Indonesia with bases in Central Sulawesi. Both JI and JAT leader-
ship came from Pondok Pesantren al Mukmin, the Islam boarding school in the
village of Ngruki in Solo (Al Mumkin 2015). The Ngruki network of schools has
produced most of the leadership and membership of JI, JAT, and several other
threat groups. To date, the central figure in JAT, Ba’asyir held the position of
amir from September 17, 2008 until August 10, 2010 (Viva News 2010).
Formed as an umbrella organization, Ba’asyir brought together a dozen radical
and political groups and funded a training camp in Aceh. Under Ba’asyir’s
instruction, Thoib, JAT’s treasurer, funded Ubaid for Aceh military training. A
new platform with multiple groups, Tandzim Al-Qoidah Indonesia Serambi
Makkah (al Qaeda in Indonesia, the gateway to Mecca), conducted training for
multiple groups to mount Mumbai-style armed assault and suicide bombings.
Until then, Singapore had prepared for responding to the suicide bombings
threat. After Aceh camp was disrupted, Singapore responded to the threat by
raising a new capability to meet the challenge of a hybrid threat, reminiscent of
Mumbai attack.

Like JI, JAT too presented a threat to Singapore. However, the
Indonesian counterterrorism leaders such as General Tito Karnavian and
Ansyad Mbai, working with their Malaysian, Singaporean, and Filipino
counterparts, did not allow JAT to grow beyond Indonesia. Despite the
challenge of criminalizing JAT which operated a media office in Jakarta, its
operational cells were targeted by D88. The members of the JAT executive
council (majlis shura) include Ustaz Wahyudin, the principal of the school at
Ngruki, and Ba’asyir son, Ustaz Rasyid Ridho Ba’asyir. Although Ba’asyir
was succeeded by Moch. Achwan as interim Amir since May 2010, Ba’asyir
ran the group from prison (The Jakarta Post 2010). A member of
JAT’s executive council, Achwan was a Majelis Mujahiodeen Indonesia
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(MMI: Mujahidin Council of Indonesia) leader in East Java. Like Ba’asyir,
Achwan had been involved in terrorism for decades. Achwan was implicated
in the bombing of a Catholic church in Malang, East Java, on December 24,
1984, the bombing of the Borobudur Buddhist temple complex in
Magelang, Central Java, on January 21, 1985, and a failed attempt to
bomb Kuta beach in Bali in March of the same year (Tempo Online).
Others associated with JAT have violent histories. Mustaqim Muzayyin, an
Afghan veteran, is one of the members of the JAT executive council. Also
known as Abu Hawari alias Muslih Ahmad alias Kamarudin, he was a former
JI’s military instructor and head of JI’s Hudaybiyah military camp in the
Philippines (Abbas 2005, p. 22). Likewise, Syaifuddin Umar alias Abu Fida,
a Ngruki alumni, and Surabaya-based JI member, was previously involved in
the 2003 JW Marriott bombing, and Umar Burhanuddin, involved in the
2004 Australian embassy bombing, were also members of the executive
council. An Afghan veteran, Imron Baihaqi also held position in the execu-
tive council of JAT. Also known as Mustofa alias Panatayuda, Abu Tholut,
was investigated for the Medan CIMB Bank robbery and the militant train-
ing camp in Aceh. The former head of JI’s Mantiqi 3 and JI’s military
instructor in the Philippines Abu Tholut was involved in the Poso conflict.
Arrested in Semarang on July 11, 2003, he was charged with eight years
imprisonment on May 11, 2004
but was released for good conduct on August 13, 2007 (Nuh 2010). Afif
Abdul Majid, the head of JAT’s administrative office, was MMI head of the
Solo branch and also the first chairman of the MMI administrative office. He
resigned from MMI in 2005 because he saw MMI’s organizational manage-
ment being no longer in accordance with his interpretation of “Islamic
principles” (Muh Taufiq interview). JAT’s secretary for the East Java chap-
ter, and the group’s spokesman, Sonhadi Bin Muhadjir was investigated for
his role in the Australian Embassy bombing. He was sentenced to 4 years in
jail in 2005 for harbouring the new JI-al Qaeda operational leadership
Noordin M Top and Azahari Hussein (Witular and Widhiarto 2010).

Both Singapore and Singapore’s interests overseas remained a key target
of the terrorists. In Indonesia, Singapore’s diplomatic mission, Singaporean
tourists in Batam, and Singaporean troops conducting training came under
threat. When Indonesian authorities uncovered Abdullah Sunata’s network
in February 2010, they discovered plans to launch a Mumbai-style terrorist
assault, kill President Susilo Bambang Yudhoyono, other high-profile targets
during August Independence Day celebrations, and to attack the Orchard
MRT in Singapore (Soeriaatmadja and Lee 2010). To hit Singapore,
Sonata, the leader of Mujahidin Kompak in Indonesia, worked with another
Indonesian, Maulana, a member of DI in Indonesia. After completing his
training in the Philippines, Maulana was based in Sabah with DI Malaysia
facilitating the travel of recruits for terrorist training in the Philippines. He
fought in Poso conflict in early 2000s and was implicated in the assassina-
tion attempt of deputy leader of the Indonesian parliament Matori Abdul
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Jalil in 2000. The perpetrators of assassination attempt deemed Matori
Abdul Jalil had betrayed the Islamic cause and turned to the left becoming
a communist (International Crisis Group 2005). At the time of Maulana’s
arrest and imprisonment in Malaysia from 2003 to 2008, he was planning
to attack the Police Headquarters in Jakarta. After his release, Maulana
expanded his network of operatives in the region including Singaporeans
and Malaysians. By transporting weapons from the Philippines, Maulana
facilitated the training in Aceh in 2010. A fugitive since February 2010,
the police shot dead Maulana and his two accomplices as they tried to resist
arrest in Cawang, East Jakarta, on May 12, 2010 (The Straits Times 2010).
Ammunition for automatic weapons, a revolver, and an AK-47 were recov-
ered from the scene (The Jakarta Globe). Maps showing Singapore’s
Orchard MRT station and the zoom-in map of the area in the vicinity of
Orchard Road were found in a back pack in the house of Maulana (Channel
News Asia). The attackers planned to enter Singapore through Malaysia.

In retaliation, another DI leader, Abu Umar, planned to strike Singapore
targets overseas. DI faction known as DI-Akram planned to attack the
Singaporean Embassy and Kebun Jeruk and Cengkareng police precincts in
West Jakarta in June 2011 (Crisis Group 2012). To pre-empt the attacks,
police arrested 11 terrorists and raided their houses in Bogor and Jakarta
from 4 to July 11, 2011 (Ratya 2011). During the arrest, ammunition and
weapons including pistols, rifles, silencers, and at least one submachine gun
were seized. In addition to attacking Indonesian police officers, Abu Umar said
they would pick Singaporeans coming out of the compound and would not
attack Indonesians (The Jakarta Globe). He claimed that his anger against
Singapore was driven by its close ties to Israel. Abu Umar’s roles included
organizing military trainings in Mindanao, the Philippines, and Sulawesi,
Indonesia. Like Maulana, he also coordinated the smuggling of arms and
ammunitions from the Philippines into Indonesia. In revenge, the remnants
of Abu Umar’s group, Farhan Zamroni alias Farhan Mujahid – Abu Umar’s
stepson – Mukhsin and Bayu attacked police posts in Gemblegan, Solo, on
August 17, 2012, and Gladag, Solo, on August 18, 2012. They also shot dead
a police officer in Singosaren police post in Solo, on August 30, 2012 (Detik
News 2012; Bandar Lampung News 2012). On the following day, August 31,
2012, police killed Farhan and Mukhsin in Solo and arrested Bayu in
Karaganyar, Central Java (Rizal 2012). Abu Umar in Pasir Putih Penitentiary
in Nusa Kambangan has not rejected his violent ideology and remains a threat
in the event of release.

The threat to Singapore did not only come from threat groups operating
in its southern neighbourhood of Indonesia but from its northern
neighbourhood of Malaysia. In addition to JI and Kumpulan Militan
Malaysia, al Qaeda maintained a robust infrastructure in Malaysia. The key al
Qaeda facilitator was former Captain Yazid Sufaat, formerly a biochemist of the
Malaysian Army. After joining JI, he conducted bombing of churches in
Indonesia. He hosted in his apartment the first two 9/11 hijackers Khalid al

758 R. GUNARATNA

ACKU



Midhar and Nawaz al Hazmi in January 2000 before they entered the USA.
Yazid also was engaged in the procurement of explosives precursor to strike
Singapore. In addition to al Qaeda’s administrative head of operations, Tawfiq
bin Attash alias Khallad, the significant al Qaeda personality that visited
Malaysia was Zaccaria Moussoui, the so-called 20th hijacker. Yazif facilitated
his entry to the USA by providing him a letter. While in Malaysia attempting to
enrol in a flying school, Moussoui said to a JI Singapore member that he visions
of crashing a plane to the White House. After Moussaoui was arrested on US
soil, as the terrorist was uncooperative, the USA had no idea of his role and
target. The USA appreciated Singapore’s timely assistance.

Before the JI leadership relocated to Indonesia, it was based in Malaysia from
1985 to 1998. Even afterwards, the JI infrastructure remained intact. In Johor, JI
leaders Wan Min Wan Mat and Noordin ran the Lukmanul Hakim Islamic
boarding School, the JI school in Ulu Tiram, Malaysia. Started by Abdussalam
bin Abu Thalaibi, JI Malaysia was headed by Abu Hanafiah and Abu Bakar
Bafana. JI Malaysia recruited and trained Singaporeans, Indonesians, and
Malaysians and had an estimated 200 members. Although MSB effectively dis-
mantled Kumpulan Mujahiddin Malaysia (KMM), JI, and al Qaeda, the groups
revived after the repeal of the ISA. Many operators and facilitators of KMM, JI,
and al Qaeda joined Ajnad al Sham, IS, and Jabat al Nusra. Yazid Sufaat, who
headed al Qaeda’s anthrax programme, was rearrested for creating al Qaeda in
Malaysia and sending Malaysian militants to Syria. Despite insurmountable legal
challenges by the repeal of the ISA, MSB Counter Terrorism Division led by
Datuk Ayub Khan was effective.

IS-CENTRIC THREAT: PHASE I
With the rise of the Islamic State of Iraq and Syria (ISIS) in 2013–2014, the
al Qaeda-centric threat reoriented to an IS-centric threat in Malaysia,
Singapore, Indonesia, and the Philippines. The ideology of IS was propa-
gated by Aman Abdurrachman alias Oman Rochman alias Abu Sulaiman, the
Indonesian ideologue and leader of Jamaah Tauhid Wal Jihad, who trans-
lated the writings of Abu Muhammed al Maqdisi. Abu Muhammed al
Maqdisi was the mentor of Abu Musab al Zarqawi, the founding father of
IS. Amam was briefly head of JAT’s executive council and worked together
with Ba’asyir in prison (Tempo Interaktif 2010). A legally elusive group for
the government to handle, JAT operated both politically and militarily.
Although the group was not designated as a terrorist group by the
Indonesian government, both JI and JAT were designated “terrorist” by
Western governments. Indonesia was reluctant to criminalize its terrorist
groups and permitted their support activity – propaganda, fund raising,
training, and procurement. Like JI, starting from Solo, JAT influence spread
throughout Indonesia. JAT established a modest presence in the Philippines
for training and Thailand for procuring weapons and Malaysia for transit, but
could not seed a presence in Singapore. Although Singapore’s tight security
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created a hostile environment for such groups, Singaporeans accessed Anwar
al Awlaki’s and Abu Muhammed al Maqdisi’s writings on the Web.

Until the spread of ISIS/IS ideology, JAT conducted terrorist attacks in
Indonesia including suicide attacks. With the emergence of ISIS, the jihad
arena shifted to Syria and Iraq. Although Southeast Asians were willing to kill
and die in the region, they preferred to do so in the Levant. The turning point
was when under the leadership of Bashir, 22 prisoners pledged their allegiance
to IS in July 2014. Although JI remained with al Qaeda, JAT embraced IS
ideology. Starting late 2013, two dozen groups in the region, most notably in
Indonesia, support ISIS, and its successor IS.

1. Ring Banten (a DI faction)
Supporting ISIS: November 2013. Pledging an allegiance to IS: prob-
ably April 2014.

2. Mujahidin Indonesia Timur (MIT)
Pledging an allegiance to IS: July 2014.

3. Jamaah Tauhid wal Jihad (used to be the name of Aman
Abdurrahman’s followers)
Pledging an allegiance to IS: April 2014.

4. Forum Aktivis Syariah Islam (FAKSI) (Since December 2014 became
Forum Komunikasi
Dunia Islam (FKDI)/Forum Kajian Dunia Islam (FKDI)
Pledging an allegiance to IS: April 2014–present.

5. Pendukung dan Pembela Daulah (PPD)/Forum Pendukung Daulah
Islamiyah/Anshorud
Daulah/Panitia Bersama Pendukung dan Pembela Daulah/Lajnah
Anshoru Daulah
Pledging an allegiance to IS: July 2014.
*After the government’s banning, it withdrew its support for IS. Since
October 2014, the group metamorphoses into The Amir Institute.

6. Gerakan Reformasi Islam (GARIS)
Pledging an allegiance to IS: March 2014.
*Since the government’s ban, GARIS no longer supports IS.

7. Asybal Tauhid Indonesia
Pledging an allegiance to IS: March 2014.
*It is likely that the group also pledges allegiance to IS until now.

8. Kongres Umat Islam Bekasi (KUIB)
Pledging an allegiance to IS: February 2014–present.

9. Umat Islam Nusantara (UIN)
Pledging an allegiance to IS: February 2014.
*It is likely that the group also pledges allegiance to IS until now.

10. Ikhwan Muwahid Indunisy fie Jazirah al-Muluk (Ambon)
Pledging an allegiance to IS: July 2014

11. IS Aceh (led by Abu Jundullah)
Pledging an allegiance to IS: July 2014
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*The group’s current activity is unknown.
12. Ansharul Khilafah Jawa Timur

Pledging an allegiance to IS: July 2014–present.
13. Halawi Makmun Group

Pledging an allegiance to IS: February 2014–November 2014 (Halawi
Makmun passed away).

14. Gerakan Tauhid Lamongan
The leader (Zainal Anshori) pledged an allegiance to IS on February
2014.
*Currently, the group does not support IS.

15. Khilafatul Muslimin
Support IS: July 201–present.

16. Jamaah Ansharut Tauhid (JAT)
Pledging an allegiance to IS: July 2014–present.

17. Laskar Jundullah
Pledging an allegiance to IS: (likely from) July 2014–present.

18. Mujahidin Indonesia Barat:
Pledging an allegiance to IS: July 2014–present.

19. DKM Masjid Al Fataa (Al Fataa Mosque Administration), Central
Jakarta
Support IS (organizing pro-IS events): December 2014–present.

On August 4, 2014, the Indonesian government announced a ban on
support for ISIS. Indonesia warned its citizens not to join the group’s
fight in Syria and Iraq. In an attempt to curtail its growth, the government
rejected and banned the teachings of ISIS. However, there is no full-
fledged law banning assistance to or involvement in foreign terrorist orga-
nizations including ISIS. Many groups supporting ISIS/IS went under-
ground and a few dismantled their structures. Indonesian groups
supporting IS as of February 2015 are

1. Ring Banten
2. MIT
3. Jamaah Tauhid wal Jihad (Aman Abdurrahman’s followers)
4. FAKSI/Forum Komunikasi Dunia Islam (FKDI)/Forum Kajian Dunia

Islam (FKDI)
5. KUIB
6. UIN
7. Ansharul Khilafah Jawa Timur
8. JAT
9. Laskar Jundullah

10. Mujahidin Indonesia Barat
11. DKM Masjid Al Fataa (Al Fataa Mosque Administration), Central

Jakarta
12. Ikhwan Muwahid Indunisy fie Jazirah al-Muluk (Ambon)
13. Asybal Tauhid Indonesia
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With the creation of this ecosystem of groups in 2013, several thousand Southeast
Asians were influenced by ISIS/IS ideology. A few hundred Southeast Asians
travelled to Syria and Iraq starting in 2014. To manage the growing Southeast
Asian presence in Syria, IS supported the creation of a dedicated group Katibah
Nusantara Lid Daulah Islamiyyah. The group communicated with like-minded
Southeast Asians with the goal of recruiting and facilitating Southeast Asian travel
to Syria to defend the Islamic caliphate, and also to attack against governments
that repressed caliphate supporters. Katibah Nusantara is the first Southeast Asian
group that has direct operational links to IS. Although a few Singaporeans
travelled to Syria to join IS, Katibah Nusantara is led by Indonesians and
Malaysians operating in Iraq and Syria. Another group in Indonesia, Ansharul
Khilafah, recruits Indonesians by disseminating propaganda. A network of cells of
Ansharul Khilafah is active in Malang in the East Java Province of Indonesia and
used a village mosque in Sempu as their headquarters.

In the Philippines and Malaysia, both existing and new groups support IS.
Abu Sayyaf Group and Bangsamoro Islamic Freedom Fighters pledged alle-
giance to IS in August 2014. Abu Sayyaf leader Isnilon Hapilon and other
masked men swore their allegiance or “bay’ah” to the Islamic State caliph Abu
Bakr al Baghdadi in late 2014. Abu Sayyaf declared in a message: “ . . . stop
supporting America in its killing of our Muslim brothers in Iraq and Syria,
especially the mujahideen of the Islamic State”. Abu Sayyaf kidnapped two
Germans in exchange for ransom and demanded the cessation of coalition
airstrikes against IS in October 2014. In Malaysia, Revolusi Islam and Jamaat
ISIS Malaysia were created by IS supporters.

The leaders of these groups were arrested by the Malaysian authorities. In
addition to these two groups, there are other extremist groups and cells either
affiliated or seeking affiliation to IS operating in Malaysia. Unlike Singapore
that was able to preventively detain suspects, after it repealed ISA, Malaysia
could not. With the requirement to provide counterterrorism evidence in an
open court compared to intelligence in an ISA hearing of introducing chal-
lenged the Malaysian authorities. Malaysia is in the process of introducing a
new antiterrorism act and it will include provisions that allow for detention
without trial and the implementation of the Electronic Monitoring Device. As
the security of Singapore and Malaysia is closely interlinked, the deterioration
of security in Malaysia could adversely affect Singapore’s security.

IS-CENTRIC THREAT: PHASE II
A new threat landscape emerged in Southeast Asia with the rise of ISIS and
declaration of an Islamic Caliphate. With the West supporting regime change in
Syria and Western media highlighting the atrocities by the Bashar al Assad
regime, Muslims from worldwide including Southeast Asians began travelling
to Syria. Western intelligence services realized in 2012 that foreign fighters in the
ranks of al Qaeda’s al Nusra Front in Syria and Islamic State of Iraq (the
forerunner of ISIS) and a few other groups radicalized their own Muslim
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communities and planned attacks in their countries. Their governments became
more circumspect of supporting foreign fighters and their respective groups. To
most, the Syrian regime was a bigger threat than the foreign fighters and the
radicalization of their own communities. By 2013, the West realized that al
Qaeda, IS, and other Salafist groups eclipsed the threat posed by nationalist
groups fighting in Syria. By that time ISIS had grown and captured parts of Syria
and Iraq. In 2014, ISIS captured Mosul and declared a caliphate and the influx
of Muslim foreign fighters to Syria and Iraq including from Southeast Asia grew
exponentially. The IS caliphate appealed to a vulnerable segment of Muslim
communities worldwide. IS online propaganda indoctrinated and its trade craft
provided the skills to a tiny segment of Muslim communities to advocate,
support, and conduct attacks on their soil. Although social media emerged in
2005, it was not until the advent of ISIS that social media platforms were fully
harnessed. After IS radicalized Muslims, IS urged them to attack governments
participating in the coalition instead of travelling to the caliphate. From Canada
to the USA, France to Belgium, Copenhagen to Australia, radicalized Muslims
mounted attacks on their soil or in neighbouring countries.

Singapore had twin concerns: foreign fighters returning to attack
Singapore and radicalized Singaporeans and residents attacking Singapore.
Singapore too experienced the transit of both recruits and a few trained
foreign fighters. A French national Mehdi Nemmouche travelled to Malaysia
and then flew to Thailand before visiting Singapore in early 2014. He
travelled in Asia to disguise his travel to Turkey, the gateway to Syria. By
travelling to Asia, he wanted to show that he is a tourist and not a terrorist.
Had the French or other services who knew of Nemmouche alerted the
Asian services, they would have watched him if not apprehended him. There
were gaps in cooperation especially sharing. Upon his return to Europe,
Nemmouche attacked a Jewish Museum in May 2014 killing three and
injuring one.

The international intelligence community perceived foreign fighters pos-
ing a greater threat than from the IS external wing. As the IS external wing
was in a nascent phase, to the guardians of security, the principal threat to
their countries originated from foreign fighters. Although they realized that
the developments in Iraq and Syria galvanized segments of their own
Muslim communities, to them the threat stemming from foreign fighters
was imminent. In the West, especially in Canada, Europe, and in Australia,
their own Muslim migrant and diaspora communities became a concern.
Despite living in the West, they had failed to integrate and assimilate with
the mainstream communities. They became a threat not only to their
countries of domicile but to countries of their origin and others especially
those who joined the coalition. In Singapore, the Muslim leaders led the
fight against terrorism and extremism. The Muslim community identified
with the government. The government working with their Muslim com-
munity partners engaged the tiny minority of Muslims vulnerable to
radicalization.
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The idea of an Islamic Caliphate and the imposition of Islamic law resonate with
a larger community of Southeast Asians. Nonetheless, the brutality of IS repels
mainstream Southeast Asians, but it appeals to radicals Southeast Asians. Those
attracted by IS ideology join the ecosystem of groups, cells, and individuals that
have emerged in Southeast Asia. Those who have themeans to travel to the Levant
take flight. As there is no structured IS group operating in Singapore, those who
cannot travel may support IS aims and objectives in other ways including by
conducting attacks. Today, the dominant threat to Singapore is from home-
grown terrorism. A handful of Singaporeans are influenced by extremist sites.

Extremist sites seek to legitimize the use of violence to uphold a political
agenda. Southeast Asians visit several hundred extremist sites worldwide. Of
about 300 extremist sites in Southeast Asia, more sites are posting IS propa-
ganda. At least 100 are websites and blogs and most are in Bahasa Indonesia.
The remaining 200 are Facebook accounts. The increase in number of media
platforms over the years allows any individual to be a disseminator of extremist
materials. Terrorist and extremist propaganda proliferated in the region with
the creation of dedicated media wings of terrorist groups or the paring of media
groups with terrorist groups in Indonesia.

The Southeast Asian governments and their partners are in the initial stages
of addressing the online threat. Although Singapore has made progress mon-
itoring 700 key sites, considering the magnitude of the online threat, counter-
measures are insufficient. It is a complex threat that requires several partner
inputs. To counter this growing threat, continuous efforts to counter the
pernicious ideology through digital engagement campaigns are necessary.
Furthermore, the online effort will have to be coupled with offline community
engagement initiatives. Singapore’s community leaders and teachers should
lead the fight and, friends and families should stay vigilant and alert govern-
ment to ensure their loved ones are not misled by the misguided.

STATE AND SOCIETAL RESPONSE

In the backdrop of increased globalization, mitigating the extant and emerging
terrorist threat to Singapore is complex. It requires preventive, protective, and
pre-emptive measures by a range of agencies working together. In the event
these countermeasures fail to work, the government should also have a con-
sequence management plan to deal with a successful terrorist attack. The
essential first step to protect Singapore should be to understand the changing
threat landscape. Of the spectrum of Asian threat groups, the two groups that
presented the greatest threat to Singapore were al Qaeda and JI. When a
Muslim Singaporean informed the government of suspicious individuals travel-
ling to Afghanistan, Singapore became the first country to develop and share
intelligence with the region about the al Qaeda-linked terrorist network in
Southeast Asia. Singapore’s success was its outreach to the community after
September 11, 2001. Community engagement led to the discovery of other
personalities engaged in extremist and terrorist activity. The Government of
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Singapore constantly reaching out to the community made Singaporeans
become the State’s precious eyes and the ears Singapore leaders personally
became involved in engaging the communities. With the discovery of the JI
threat, the then Prime Minister Goh Chok Tong held dialogues with the
leaders of the Muslim community, a practice that continues to date. As
Singapore’s Deputy Prime Ministers, Wong Kan Seng and Teo Chee Hean
engaged the communities.

Based on the interviews of JI leaders and members by the case officers,
psychologists, and religious clerics, Singaporean leaders understood quite early
on the threat of ideological extremism. They knew that segments of
Singapore’s Muslim community were vulnerable to the threat of radicalization
by the vicious ideology disseminated by violent extremist groups. As these
threat groups were active outside Singapore and were not within the reach of
Singapore, the government created programmes to reach out to vulnerable
segments of the Muslim population. After the al Qaeda-JI threat was dis-
mantled, a number of Singaporean Muslims that had either joined terrorist
groups or planned terrorist attacks were detained. They could be held indefi-
nitely. Singapore had to develop strategies to meet the contemporary challenge
of ideological extremism that was radicalizing and had radicalized a segment of
its community. To continuously reach out to the community, Singapore’s
Ministry of Home Affairs has revitalized its robust Community Engagement
Programme. To rehabilitate the JI’s unrepentant hardcore and home-grown
terrorists in custody, the Religious Rehabilitation Group (RRG) continues to
search for new ways to engage and rehabilitate.

These initiatives started as programmes unique to Singapore’s context of
terrorist threat management. RRG, a group of Muslim clerics in Singapore,
work with the International Centre for Political Violence and Terrorism
Research (ICPVTR) to innovate multifaceted rehabilitation to digital rehabili-
tation. Such programmes to reduce the regional and global threat resulted in a
series of conferences including the inaugural International Conference on
Terrorist Rehabilitation in 2009 to the East Asia Summit Symposium on
Religious Rehabilitation and Social Reintegration in 2015. Singapore’s counter
and de-radicalization initiatives offered insight into existing and aspiring pro-
grammes worldwide. The ICPVTR built the capacity of domestic and foreign
partners to better understand and respond to the threat of terrorism and
extremism.

To secure Singapore from harm, the government adopted a threat-driven
response. The then Deputy Prime Minister and Coordinating Minister for
Security and Defence S. Jayakumar announced on October 26, 2005, that
Singapore was developing an early warning system, Risk Assessment and
Horizon Scanning, to identify and assess new emerging threats to national
security. The system, developed by the National Security Coordination
Secretariat (NSCS), became operational in 2007. To ensure all agencies of
the ministries of defence and home affairs provided their inputs, NSCS was
located at the Prime Minister’s Office.
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In addition to its Immigration and Checkpoint Authority, the Singapore
Police Force (SPF), one of the finest in Asia, works closely with ISD to under-
stand and respond to the threat. The intelligence-led approach made Singapore
create new structure and strengthen existing structures to meet the threat. For
instance, the SPF established a Police Mass Rapid Transit (MRT) Unit on
August 15, 2005. To meet the rising threat to land transportation, the MRT
Unit began operational patrols on the MRT network to protect the public
transportation system. Personnel from the Special Operations Command
(SOC) and the Gurkha Contingent, two elite units, were deployed to comple-
ment other police officers on patrol. In addition, the Police Coast Guard
stepped up its effort to inspect ferries and other vessels in Singapore territorial
waters. After the Super ferry 14 was bombed by JI-ASG-RSM in the Philippines
killing 118 passengers, Singapore invested significantly to improve its ferry
security. With several threat groups developing both surface and underwater
capabilities, Singapore enhanced its maritime security by adopting a coordi-
nated and multilayered security regime. With the threat to land and maritime
domains, Singapore created Singapore Maritime Crisis Centre and other
capabilities.

Singapore believed in the need to strengthen existing and create new
specialist units to fight terrorism. Specialized military, law enforcement, and
civil defence units of Singapore are Singapore Special Operations Force, SOC,
and the Chemical, Biological, Radiological, and Explosive Defence Group.
Singapore Armed Forces (SAF) in May 2007 received additional powers with
the parliament passing an amendment to the SAF Act. In their new role, a few
thousand SAF personnel support police and perform security operations in
designated areas. They are empowered in a military security role to search,
detain, and use force against terror suspects.

Singapore learnt from all the major attacks – 9/11 (September 11, 2001),
Bali (October 12, 2002), Madrid (March 11, 2004), London (July 7, 2005),
Mumbai (November 26, 2008), etc. The terrorist attacks in London against
the underground tubes and a bus led Singapore to conduct Exercise Northstar
V in January 2006. The entire government and society approach adopted by
Singapore was evident when it invited 22 agencies, 2,000 emergency person-
nel, and 3,400 commuters. They responded to simulated terrorist bomb attack
on four MRT stations and one bus interchange, resulting in 500 mock casual-
ties. In addition to raising awareness and preparedness, the exercise tested
Singapore’s readiness, effectiveness, and coordination of government agencies
to respond to a terrorist attack.

Robust counterterrorism structures put in place to fight the threat of al
Qaeda and JI immediately after 2001 form the foundation to fight the threat of
IS today. Singapore’s global profile, its relations with the West, especially the
USA, and joining the coalition of countries fighting IS have made it a legit-
imate target among extremists and terrorists in the region. Despite regional
efforts to bring down the IS networks, the threat of ideological extremism and
operational terrorism to Singapore persists and may grow.
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CONCLUSION

Today, the world faces an unprecedented threat. With the insurgencies in
Afghanistan and Iraq checkmating the Western armies, insurgency, terrorism,
and extremism are on the ascent. Lack of visionary leadership, political will, and
international neglect of conflict zones is threatening the safety and security of
the community of nations. Although Singapore is one of the safest countries
today, the global threat environment is testing the resolve of Singapore’s
government, its citizens, and residents to secure the Lion City from harm.

With Singapore joining the coalition to dismantle IS, will the threat to
Singapore grow? Although Indonesia and Malaysia oppose IS, Singapore is iden-
tified by the Southeast Asian terrorists as the region’s closest ally of the USA.
Furthermore, Singapore is considered the region’s hub for counterterrorism intel-
ligence, education, and training. Although Singapore’s relations with theWest and
its hub status are its strengths, they also make Singapore a prized terrorist target.

The security landscape of Singapore is linked to the regional and global
threat landscape. The security of Singapore cannot any longer be separated
from the developments in the region. The developments in Iraq and Syria have
a profound impact on the stability and security of Southeast Asia including
Singapore. The manifestation of the threat can be characterized in five areas.

1. Home-grown terrorism from self-radicalized cells and individuals.
2. IS sharing expertise with or funding pro IS groups to mount attacks.
3. Foreign fighter returnees with the expertise of mounting attacks.
4. Creating the nuclei of new threat groups.
5. IS fledgling external wing conducting attacks.

Singapore should continue to work with the international community to address
the reality of global conflicts.Much of the conflicts in theworld from Iraq toLibya
and now Syria are man-made and they could have been avoided. The pockets of
protests in Syria for democracy during the Arab Spring receivedWestern support.
With the West harnessing NGOs, especially human rights groups, to promote
democracy, the protests grew. The highly popular Bashar al Assad and his regime
in Syria responded with a heavy hand. The initial appeal of Muslims travelling to
Syria was the brutality of the Syrian regime. In addition to motivated and experi-
enced fighters in Iraq, Muslim youth from the Muslim world and the West
travelled to Syria. The eagerness with which the USA and Europe subscribed to
supporting the anti-Syrian drama transformed Syria into a terrorist Disneyland.
Such conflicts are the primary generator of extremist ideologies and terrorist
groups. Although Singapore is a small state, it is a mini-super power. With its
reputation for good governance and fortitude, Singapore exercises disproportion-
ate influence in the region and beyond. Singapore’s approach can influence other
powers to think and act strategically. The contemporary wave of terrorism was
shaped by 10,000 foreign fighters in Afghanistan’s 10-year war. Considering the
presence of over 30,000 Sunni and Shia foreign fighters in Syria within five years,
the blow back of the Syrian conflict is likely to endure for many years.
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CHAPTER 36

Malaysia’s Counterterrorism Policy

Amparo Pamela H. Fabe

INTRODUCTION

Malaysia is a constitutional monarchy in Southeast Asia. It is located in the
south of the South China Sea and stands watch over the Strait of Malacca,
which is one of the most important sea lines connecting the Pacific Ocean and
the Indian Ocean. Malaysia is an active member of the Association of Southeast
Asian Nations (ASEAN). Malaysia is a Muslim state which has close religious
relations with Arabic states. As a British former colony, Malaysia is a member of
the British Commonwealth. Islamic political scholar John L. Esposito divided
Muslim states into three categories by the degree of Islamization: secular states
(the separation of church and state), Muslim states (obey secular law, and
partial Islamic law as state law, the supreme leader must be Muslim), and
Islamic states (the theocracy with Islam). (Esposito 1984: 96). Based on the
categories, Malaysia is deemed to be a Muslim state. Following the Second
World War, some Arabic nationalists failed in their attempts of the seculariza-
tion and westernization. This encouraged Islamic scholars to rethink the future
of Islamic states by way of a return to the principles of Islam through the Islam
Restoration Movement. The gap of the attitudes on the modern civilization
resulted in two kinds of ideas on the Islam Restoration Movement: revivalism
and modernism (Dong 2001: 2). The significant gap between them is the
method of “return.” Revivalism disagrees with all ideas away from the Koran
and takes on a negative attitude to modern civilization. Modernism focuses on
the Koran, but takes a relatively open attitude to Western advanced political
system and economic systems (Dong 2001: 3).
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CURRENT SECURITY THREAT

Malaysian prime minister Najib Razak stated that the Islamic State of Iraq and
al-Sham (ISIS) is a “very real” threat to the country. A recent ISIS in a video
warned of attacks in Malaysia for arresting its supporters. The video that
surfaced online warned Malaysia against the crackdown on ISIS supporters
and featured two Malaysians based in Syria, according to Ayob Khan Mydin
Pitchay, director of the police counterterrorism unit. They threatened to carry
out an attack if police did not stop the arrests and release detainees. Katibah
Nusantara, the militant network that released the video, is believed to be led by
Bahrun Naim, who was identified as the mastermind behind the Jakarta bomb-
ings. Naim is based in Raqqa, Islamic State’s de facto capital in Syria.

Malaysia can adequately deal with current terror threats. Malaysia’s Deputy
Minister of Home Affairs, Datuk Nur Jazlan Mohamed opined that the coun-
try’s existing laws are sufficient for the security forces to rely on. Jazlan
explained that prevention is key, citing as compulsory methods, physical sur-
veillance and the monitoring of online communications. He cited laws like the
Prevention of Terrorism Act (POTA), Security Offences (Special Measures)
Act (SOSMA), Prevention Of Crime Act (POCA) and a law against money
laundering and terrorism financing. Nur Jazlan pointed out that the laws allow
for preemptive action against terror suspects. If the suspects have intent and
perform acts which could lead to acts of terrorism, then the security forces can
act using the provisions of those acts to detain the suspects for questioning and
investigation (Latiff: 1).

Malaysia also passed into law amendments to the Prevention of Crime Act
1959 (“Act”) on October 3, 2013. The law allows for preventive detention
without trial law and the limitation or ouster of the jurisdiction of the courts in
the Act. The safeguards introduced into the Act, consist of the establishment of
the Prevention of Crime Board (“Board”), and the right of judicial review
against any orders imposed by the Board for preventive detention without trial.
The Board is dependent upon the report of the Inquiry Officer. The Board has
no power to inquire into, or reexamine, the accuracy and veracity of the
findings of the Inquiry Officer and the grounds for the said findings. The
Inquiry Officer is appointed by the Minister and has sole conduct of any inquiry
under the Act. The Board is bound by the report of the Inquiry Officer. The
limited access to the courts on judicial review is provided in the amended Act.
Section 15A expressly prohibits any judicial review by the courts with respect to
any police supervision order imposed on a person, except for procedural
grounds. Applying POTA, the Royal Malaysian Police had arrested seven
members of an ISIS cell who were planning attacks across the country. The
suspected militants were found with bullets, books on jihad, ISIS flags, and
propaganda videos. The police previously arrested a suspected militant believed
to have been planning a suicide attack in Kuala Lumpur. Another three
Malaysians who were trying to enter Syria to join ISIS were arrested in the
same month (Reuters 2016: 1).
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Malaysian prime minister Najib Razak has ordered the immediate imple-
mentation of joint patrols by policemen and soldiers in public places. Political
analyst Dr. Chandra Muzaffar asserted that the government should focus upon
the indoctrination on young generation with a set of positive beliefs and the
role play of ulamas (Muslim scholars). Muzaffar contends that tougher laws
such as POTA and other serious punishments will not help very much when it
comes to preventing violent extremism. He further explains that is important
for the government to identify the root causes of any terrorism activities in the
country which could have been linked to al-Qaeda and Abu Sayyaf. In addition,
he stated that criminals of any type, including terrorists, should be given a fair
trial before being detained.

The POTA relates much more directly to terrorism and extends the
power of the already established Security Offences (Special Measures) Act
(SOSMA) which replaced the repealed ISA. Whereas the ISA allowed initial
detention of 60 days with unlimited renewals based solely on the will of the
Home Minister, SOSMA limits the detention period for up to 28 days after
which the attorney-general can decide to prosecute on what charges. The
POTA has the same 60-day initial detention period as the ISA but with
possible extensions of up to two years at a time depending on the executive
power of the Prevention of Terrorism Board. The suspects can be first
detained for a maximum of 59 days, before being brought to the board.
Then the Board can order further detention of up to two years. Following
this, the detention period can be renewed if the board decides there are
reasonable grounds. It can also direct a person to be set free if it deemed
necessary. No court shall have jurisdiction over decisions by the Board in its
discretionary power.

COUNTERTERRORISM POLICY

Malaysia has the POTA in order to thwart the support for acts of violence or
any attempt to sabotage the country. Former Inspector-General of Police
(IGP) Tan Sri Musa Hassan commented that the POTA helps preserve har-
mony since Malaysia is a multiracial country. The antiterrorism law faced
considerable condemnation and backlash for containing a detention without
trial provision. A particular concern about POTA, like the ISA, is that it gives
police and the appointed board the power to detain suspects without warrant
or judicial review for an extended period of time. The POTA and SOSMA
state, “No person shall be arrested and detained solely for his political belief or
political activity,” this only refers to parties registered under the Societies Act.
Thus, some people believe that POTA could be used more widely.

Under SOSMA, initial police detention is cut to a maximum of 28 days,
after which the attorney-general must decide whether to prosecute and on
what charges. On the down side, judicial oversight is notably absent during
the first 24 hours of police custody and such absence can be extended to
the entire 28-day investigatory period. SOSMA also promised to ease
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incommunicado detention by mandating immediate notification of next-of-
kin and access to a lawyer chosen by the suspect. However, that initial
access can be postponed for 48 hours should a higher level police officer
consider it prudent; another serious violation of an individual’s due process
rights. The SOSMA definition of a security offense is “an act prejudicial to
national security and public safety.” For example, the government could
decide that the ongoing Bersih “clean elections” campaign is a security
offense as it is intended to influence or compel the government to change
electoral practices that help preserve the status quo. Penal code amend-
ments that accompanied the passage of SOSMA establish additional security
offenses such as “activity detrimental to parliamentary democracy.” Security
offenses include the printing, selling, possessing, publishing, or importing
the so-called “detrimental” documents and publications, and disseminating
false reports (Spiegel 2012: 1).

CONCEPTUAL FRAMEWORK

The terrorism phenomenon in Malaysia can be analyzed in the context of
Categorical Terrorism. Categorical Terrorism pertains to the strategic and
sustained use of violence and threats of violence, usually intended to influence
several audiences, by oppositional political groups against civilians or noncom-
batants who belong to a specific ethnicity, religious or national group, social
class or some other collectivity, without regard to their individual identities or
roles (Black 2004: 20). Extensive state terrorism leads to extensive oppositional
terrorism, only in an environment when there exists a citizenry who enjoy and
possess significant democratic rights. The latter is a necessary precondition for
extensive categorical terrorism (Pape 2005: 32).

Categorical terrorism happens when revolutionaries indiscriminately
attack those large and unprotected categories of civilians or noncomba-
tants. The revolutionaries attack those who are perceived as benefiting
from, supporting, and/or having a substantial capacity to influence states
that employ extensive, indiscriminate violence against revolutionaries and
their constituents. If revolutionaries perceive significant numbers of these
“complicitous civilians” as actual or potential supporters (or those who are
simple capable of being influenced by nonviolent protests), then they will
not be attacked. Whether specific categories of civilians will be perceived as
potential allies by revolutionaries relies on a history of political interaction
and cooperation (or lack of it) between these civilians and the revolution-
aries. Categorical terrorism takes place where there has been little such
interaction showing in weak political alliances between the revolutionaries
and complicitous civilians. For example, the revolutionaries and complici-
tous civilians speak claim the same land, and/or are territorially segregated
(Goodwin 2006: 2022).

When they apply categorical terrorism, revolutionaries usually threaten and
attack what we might call “complicitous civilians.” Revolutionaries view these
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categories of civilians as complicitous since they are believed to (1) routinely
benefit from the actions of the government that the revolutionaries oppose, (2)
support the government or state, and/or (3) possess a strong capacity to
influence and direct the government or state. The differentiating categories
of civilians that revolutionaries view as complicitous depend on how revolu-
tionaries construe the extant political order that they are trying to change
(Goodwin 2006: 2017).

The process of assessing how revolutionaries construe political regimes is
very complex. It is a process that relies on an organization’s ideology, collective
memory, and practical experience. One group can take on the perspective that
the United States genuinely fosters a representative democracy in which the
general citizenry is complicit in government policies. An alternative group may
perceive the United States (US) as a “bourgeois democracy” in which only the
bourgeoisie are complicitous. A case in point, the Palestinians believe that
Israeli Jewish settlers in the West Bank and Gaza are the complicitous civilians
of a settler regime. Other Palestinians believe that all Israeli Jews, even those
living within Israel’s pre-1967 borders, are complicitous civilians.
Revolutionaries’ calculations about whether they should employ categorical
terrorism take into account all aspects of social, political or cultural contexts. A
theory of categorical terrorism needs to specify the key contextual factors that
pave the way for incentives or disincentives for revolutionaries to engage in
such terrorism (Goodwin 2006: 2027).

The revolutionaries generally take into account several “strategic dilemmas”
(Jasper 2004: 7). There is no simple solution to these dilemmas since revolu-
tionaries may have imperfect information about the political regime and the
complicitous and thus cannot easily predict reactions to terrorism. These
dilemmas are not always easily resolved, and they do not clearly direct revolu-
tionaries toward a singular line of action. This may help account for the sheer
unpredictability of some terrorist attacks as well as the self-defeating character
of others. One strategic dilemma, which Jasper (2004: 9) refers to as “naughty
or nice,” has to do with whether collective action is more effective when it
involves friendly persuasion or coercion. For revolutionaries, one concern is
whether complicitous civilians will be more effectively influenced by nonviolent
appeals or protests or by violence and threats.

This theory proposes that three key contextual factors strongly influence the
decision of revolutionaries either to employ or not to employ categorical
terrorism. First, terrorism is encouraged when revolutionaries perceive that
certain categories of civilians – complicitous civilians – benefit from, support,
demand, or tolerate extensive and indiscriminate state violence or state terror-
ism against the revolutionaries and their presumed constituents. This percep-
tion is more or less strongly encouraged by the ideologies of revolutionary
organizations, but also by institutional arrangements and everyday practices
that (a) blur the boundaries between the government and these complicitous
civilians and/or (b) blur the boundaries between the military and complicitous
civilians (Goodwin 2006: 2028).
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NATIONAL SECURITY

Malaysia has to respond to a myriad of security threats that have the potential
to pose challenges to its sovereignty and survival. It can be argued that
Malaysia’s security and threat perception have been influenced by two broad
categories (i.e. the structural and the social). Structurally, the physical config-
uration of Malaysia, which has distinctive strategic geo-political features – the
national territories are made up of west Malaysia (the Malay Peninsula) and east
Malaysia (in the island of Borneo), and its sharing of physical and maritime
boundaries with nearly all its Southeast Asian neighbors – has an important
bearing on its conception of security. Malaysia’s security has been influenced by
the country’s political and social variables, for instance, on the multiracial
composition of the society. Living in a multiracial society requires an insight
into other race’s psyche and culture. Hence, Malaysia’s security threats encom-
pass both external and internal dimensions. The connection between politics
and business which led to pervasive corruption has become an important threat
to the national security of Malaysia (Singh 2004: 8).

Migrant workers are attracted to Malaysia because of the country’s relative
affluence compared with its Southeast Asian neighbors. Malaysia’s small popu-
lation and higher local labor result in a distinct disadvantage toward the labor-
intensive sectors and domestically focused industries. The foreign migrant
workers are introduced both legally and illegally in such sectors as farming,
food processing, mining, construction, and housekeeping. The constant pro-
motion of the local tourism industry necessitates a large pool of low-skilled
labor. The largest source of migrant workers is Indonesia, but many workers
from the Philippines, Bangladesh, Vietnam, Cambodia, Pakistan, and
Afghanistan are also present. The migrant workers represent 12 percent of
the country’s population of 25.7 million but the number of overstayers (those
who enter the country legally but overstay the term of their visas) is estimated
to be three to four million, adding to the “official” foreign population.

Deteriorating economies lead to pronounced domestic conflicts that not
only affect a developing state’s socio-political stability but threaten the regime
in power. This is because regime survival is an integral element in promoting
national security in developing countries (Singh 2004). Although sovereignty
lies with the people, it has been the government that defines security.
Therefore, security threat and security encompass a “broader spectrum of
values held dear by the majority; otherwise, the government would lose its
legitimacy” (Singh 2004: 2). Unlike with developed countries, this broad
concept of security includes “domestic determinants such as crisis of confi-
dence in the political leadership, internal war, poverty, social dislocation,
income inequalities, secessionism, sabotage, and contested legitimacy of gov-
ernment” (Singh 2004: 3). Nathan (1998: 515) argues that the “pursuit of
national security in the Malaysian context has been governed not only by an
emphasis on state survival, common to many developing countries, but also by
ethno-national security doctrines that have evolved over time. Nation-building
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is an ongoing process […] and Malaysia is no exception. It is an elite-led
formulation of a national identity.” In its early statehood (1957–1969),
Malaysia (formally Malaya) was preoccupied with building and uniting a nation
of diverse races and religions. Issues of development and race relations domi-
nated the agenda of national security. The Cold War rivalry of US and Russia,
the pervading threat from China, and the possibilities of a regional expansion of
communism loomed large and forced the Malayan government to align itself
with Western powers. Domestic communists led by the Communist Party of
Malaya (CPM) strengthened the regime’s political control. Thus, Malaya had
to enter into a security agreement with its formal colonial master, Great Britain,
through the Anglo-Malayan Defense Arrangement (AMDA) to ensure its early
survival (Nathan 1998: 520).

Recognizing its limited capability, Malaya had no choice but to rely on help to
protect its external security. Furthermore, a loose defense coalition, the Five
Power Defense Arrangement (FPDA), was formed with Australia, Britain, New
Zealand and Singapore. The FPDA was also part of confidence building mea-
sures between Kuala Lumpur and Singapore after the bitter separation process in
1965 (Kin Wah 1992: 199–200). The FPDA also raised suspicions that it was
another postcolonial strategy for major powers to restore their power position in
the region. Indonesia and the Philippines were particularly sensitive. For
Indonesia, the FPDA did not go along with its strategy to empower Third
World countries through the Non-Align Movement (NAM). The establishment
of Malaysia in 1963 with the merger of Malaya, Singapore, Sarawak, and
Northern Borneo shattered Indonesia’s dream of unification and fueled anti-
Malaysia sentiments. Jakarta and Manila argued that the creation of Malaysia was
part of a political game played by the United States and Great Britain to weaken
and destabilize regional power distribution. Thus, Indonesia’s Sukarno launched
a Konfrantasi (Confrontation) against Malaysia in 1963. The military campaign
went on for more than two years, until the Sukarno regime was toppled by
General Soeharto (Mahmud 2000: 25).

Domestic determinants constitute one of the crucial factors of Malaysia’s
security agenda. Given the multiracial and multireligious nature of the society,
it is essential that harmonious race relations is an important core value of
national security. The education system inherited from the colonial period
allowed four different types of school system, namely the Malay, Chinese,
Tamil, and English. The Chinese and the Indian were allowed to retain and
reinforce their identity and culture. The vernacular schools have since contin-
ued with minimal assistance from the Federal government. The Malay and
English schools were then amalgamated into a national school system in which
a Malay-based Bahasa Malaysia was used. The three types of school nonetheless
did not help the country to promote its unifying nationhood objectives. This
type of educational system led to political tensions because the three major
races failed to integrate with one another. As a result, tensions in race relations
culminated in the outbreak of bloody racial riots on May 13, 1969 (Abdullah
2010, p. 3).
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The major political debate in Malaysia revolves around good governance,
justice, and democratization. Malaysia may suffer from a political crisis if several
reforms are not taken. The lack of able or trustworthy leadership can lead to
loss of faith in the political administration. The “lack of decisive and consistent
execution of institutional mechanisms pertaining to justice and rightful ethics
can lead to loss of faith and discredit governance systems particularly the formal
ones” (Abdullah 2010, p. 3). Dhillon (2009) further argues that there is
deteriorating governance in Malaysia. Furthermore, “in the rest of the devel-
oped world, the trend is towards accountability, transparency and lesser gov-
ernment. There is no such trend in Malaysia. It can and will threaten the long-
term political and social health of the nation” (Dhillon 2009, p. 26). The
problem with Malaysian political governance, according to both authors, is the
absence of checks and balances within the branches of government. The
monarchy, judiciary, and civil service are increasingly lacking in power, legiti-
macy, and the ability to perform their functions in the event of a breakdown of
governance or if a political crisis suddenly emerges. Such impotence will
become a threat if and when a political or constitutional crisis occurs. It is
also argued that the breakdown of ethics in politics has become endemic within
the Malaysian polity. Society has come to terms and accepted that politicians
are unscrupulous. The social process of nation building is of great concern due
to the multiracial and multireligious nature of the Malaysian society.

After 50 years of nationhood, Malaysia seriously tackled the issues pervading
social and cultural tolerance. Dhillon (2009), of the Policy Division at the
Ministry of Defense stated:

[The] lack of inter-cultural understanding amongst the different groups within
the society especially by race, gender and inter-generation appear to create a
fragmented society. We therefore need a common “spirit” or “soul” and at the
same time space for diverse expressions. Otherwise solidarity and cohesiveness
amidst freedom of expression amongst society cannot be achieved.

Dhillon’s (2009) perspective coincides with the scholarly writings on Malaysian
social and security challenges. Shamsul (1996: 1) states that Malaysian society
is racially fragmented. The Malaysian political system is racially based, with
major racial groups being represented by political parties to protect their
interests; the United Malays National Organization (UMNO), the Malaysian
Chinese Association (MIC), and the Malaysian Indian Congress (MIC). The
Democratic Action Party (DAP), Parti Keadilan Rakyat (PKR), and People’s
Progressive Party (PPP) are politically dominated and led by a racial group. The
DAP is a Chinese-dominated party. The PPP is Indian-dominated.

Malaysia’s education system has also become racially politicized. The imple-
mentation of three types of educational system since the country’s independence,
namely, the National (Malay), Chinese Mandarin, and Tamil Indian, has failed to
integrate the society under a common identity. The higher education system is
also not spared. The decision by the University Malaya administration, for
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instance, to appoint a non-Indian to lead the Indian Studies Department created
political furor within the Indian community (The New Straits Times 2009).

Malaysia not only faces interracial challenges but also intraracial “class
cleavage arising from economic imbalance or perceived lack of job opportunity
among middle and lower strata” (Abdullah 2010). Challenges to the interrela-
tions of the Malay community center on the issue of class relations and
religious politicization. The threat from Muslim fundamentalism really could
destabilize society. The question of the rightful interpretation of Islamic teach-
ings has not only affected the political equilibrium between UMNO and Parti
Islam SeMalaysia (PAS), which champions the implementation of syariah
(Islamic) law in Malaysia, but it has also created deep division within the
Malay society. Awang (2009), from the Department of Da’awah, Faculty of
Islamic Studies at the Universiti Kebangsaan Malaysia, stated that the religious
misinterpretation by some Salafi (fundamental) movements such as al-Qaida
and Jemaah Islamiyah (JI) has given Islam a bad reputation. They use terrorist
acts and violence to achieve their political objectives and do not mirror the true
teaching of Islam.

Human trafficking is another serious area of concern. Human trafficking,
which includes human smuggling for forced labor and military services as well
as trafficking of women and children for trade, exploitation, and prostitution,
prevails. Malaysia has declared illegal immigrants as the second-greatest social
threat to the country. Human beings move voluntarily due to political reasons
in their mother country or due to unstable economic and security conditions.
The largest proportion of immigrants is from Indonesia and come via the Strait
of Malacca. Illegal immigrants come from Java via Johor and from Sumatera via
Penang and Negeri Sembilan. Illegal immigrants from Thailand and Myanmar
enter via the northern part of the Strait. The route is convenient because of the
low risk of being arrested as immigration laws are only in force once a foreigner
steps ashore. When a person remains on board a boat or ship, they are exempt
from immigration laws. The immigrants enter with fake documents which are
difficult to detect, overstay, or abuse their visa on arrival such as changing their
job sector without permission (Permal 2007: 1).

TheMalaysian government enacted The Anti-Trafficking in Persons Act 2007
to address the scourge of human trafficking. This law seeks to provide legal
remedy for the offence of trafficking in persons, the protection and support of
trafficked persons, the establishment of the Council for Anti-Trafficking in
Persons, and for matters connected therewith. The Protocol to Prevent,
Suppress and Punish Trafficking in Persons, especially Women and Children,
supplementing the United Nations Convention against Transnational
Organized Crime (UNTOC) forms the basis of this Act. Malaysia is a party to
UNTOC. The Anti-Trafficking in Persons Act 2007 defines “trafficking in
persons” or “trafficks in persons,” as “the recruiting, transporting, transferring,
harbouring, providing or receiving of a person for the purpose of exploitation”
and “conveyance” means any vehicle, vessel, ship, aircraft, or any other mode of
transport whether by air, sea, or land (Permal 2007: 6).
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In July 2015, Malaysia was dropped from the Tier 3 countries, specifically by
the US Department of State (DoS) while the UNTOC was not involved at all
(US Department of State Trafficking in Persons Report, 2015), a category
reserved for nations that do not meet minimum standards to fight modern-day
slavery to the Tier 2 Watch list comprised of nations that do not meet standards
but are working to better the situation (The Washington Post 2015: 6). There
had been some critics in US Congress on this upgrade. For example, US Rep.
Rosa L. DeLauro expressed outrage at the decision by the US State
Department to upgrade Malaysia on its report on human trafficking saying
the decision was political so as to include it as part of the Trans-Pacific
Partnership. DeLauro said there are 140,000 people enslaved in Malaysia, the
vast majority from the 2 million documented and the 2 million undocumented
foreign immigrants. De Lauro further said that reports by the Royal Malaysian
Police found that 80 percent of border patrol officers in Malaysia were engaged
in corruption, which is largely funded by human trafficking organizations (New
Haven Register 2015).

Transnational organized crime such as drug and small arms smuggling has
become a major security concern in Malaysia. There are links between the
trafficking of narcotics and the illegal light weapons trade that include shared
supply and transit routes, the use of weapons for protection among the drug
traffickers themselves, and the funding of gunrunning through the drug trade
and vice versa (Ghosh 2004: 32). A huge part of the “Golden Triangle” can
be found in Myanmar (Burma) and Thailand. Drug trafficking is a lucrative
means of generating funds to support the gunrunning business which sup-
ports activities of insurgents around the region. While the proceeds from the
narcotics trade are used to purchase arms in return, the firearms are also used
to protect drug trafficking operations. The Royal Malaysian Police in their
drug smuggling interception missions uncovered a large cache of firearms
ranging from pistols to M16 assault rifles. In October 2004, Malaysian
Marine Police seized a large amount of drugs at Port Kelang (Malaysian
Marine Police 2005). The weapons are smuggled into Indonesia from
Thailand, then the arms and light weapons are supplied to separatists. The
weapons either come from Cambodia or are illegally purchased in Thailand
from renegade military personnel, then it is transferred to Malaysia, and then
shipped to Aceh by boat (Valencia 2004: 7).

SECURITY COOPERATION

Malaysia and Singapore have decided to undertake joint and coordinated sea
patrol in the Strait of Malacca to check possible new threats of terrorism.
The navies of Malaysia, Indonesia, and Singapore on July 20, 2015 launched
the tripartite coordinated patrols in the Strait of Malacca, which will involve
24-hour patrols in the straits. Malaysia and Singapore agreed on the funda-
mental principle that the territorial integrity and sovereignty of Malaysia,
Singapore, and Indonesia must be the basis for the countries to develop new
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strategies. If there are issues, work on ways to resolve them in amicable ways,
and fair to both sides and mutually beneficial. Several thorny issues between
the two countries include the price of raw water supplied by Malaysia to
Singapore, relocation of the Malaysian Customs and Immigration Complex
in Tanjung Pagar, the Central Provident Fund (CPF) withdrawals by work-
ers from Peninsular Malaysia in Singapore, and the use of Malaysian airspace
by low-flying Singapore air force jets (Xinhua News Agency: 1).

CONCLUSION

Malaysia’s counterterrorism policy is largely influenced by domestic political
considerations. The ruling United Malays National Organization (UMNO)
has viewed Islam as an important source of popular support for the govern-
ment. Malaysia placed a heavy emphasis on promoting “progressive Islam.”
Malaysia also has strong emotional ties with the Middle East. The country
maintains a stronger stance on terrorism, but Malaysia’s corrupt political
system still suffers from governance weakness with regard to combating trans-
national crimes. Internally driven factors continued to be perceived as major
challenges to Malaysia’s security. There are added dimensions to these intern-
ally driven factors that go beyond the prevalent understanding of the Malaysian
security complex.
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CHAPTER 37

Strengthening the Hull: The Philippines’
Strategic and Operational Counterterrorism

Campaigns

Kristina Sherman

INTRODUCTION

When considering state-level CT policies, the Philippines serves as a unique
case study when analyzing the reactions of rebel groups against govern-
ment efforts. The small island nation has multiple domestic terrorist groups
with varying capabilities and resources, and the country must balance
strategies against each organization while considering how each group
interacts and affects the others. The Philippines, in comparison to other
countries and their own CT policies, is notable in the fact that it has been
conducting a simultaneous multiparty conflict against several groups for
over forty years.

By studying not only the history of CT in the Philippines but also its current
approaches to some of the major groups within the country, the effectiveness of
overarching CT policies and how factors that can affect them can be evaluated.
Each group has overlapping similarities of the rebel groups operating within
the Philippines in addition to their distinguishing differences in capabilities,
motivations, and histories. Therefore the shifting tactics and successes of
Philippine CT policies against these multiple groups all operating in conjunc-
tion with each other can provide some insight into how other countries can
implement their own CT policies against specific or several rebel groups.

It is important to examine some of the longest established rebel groups in the
Philippines in order to gauge the effectiveness of policies in the long term. As
one of the oldest established insurgent organizations in the Philippines, having
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originally splintered from the Partido Komunista ng Pilipinas-1930 (PKP-1930)
in 1968, the Communist Party of the Philippines (CPP) is the only organization
in this research explicitly based on political ideology rather than religion, thus
allowing for examination of whether activity is affected by particular ideology
(Domingo 2013). Today, the group is considered an underground yet active
insurgent organization that seeks reform against the Philippine government,
specifically through its military wing, the New People’s Army (NPA)
(Domingo 2013). It also serves as a more viable and legitimate organization in
comparison to the others due to its long history. For the sake of this analysis, the
CPP and NPA will be examined together, from their creation in 1968.

While overall similar to other terrorist and insurgent groups included here, the
Moro National Liberation Front (MNLF) is notable due to both its radical Islam
ideology and also its long-standing declarations of independence within the
Bangsamoro region. This organization was integral in the creation of the
Autonomous Region in Muslim Mindanao (ARMM) and its involvement in
the disintegration of the region should be examined to understand the success
of peaceful negotiations, especially regarding the resurge of activity by the
group after the disintegration of ARMM (Autonomous Region in Muslim
Mindanao 2013).

Regarding the effectiveness of different rebel groups in their negotiations
with the Philippines government, the Moro Islamic Liberation Front (MILF)
is one of the most viable insurgent organization in the Philippines and has
gained prominence in recent years by making similar declarations as theMNLF
for greater autonomy in the Bangsamoro region, albeit with more willingness
to peacefully negotiate with the government than its predecessor (The
Philippine Star 2014). As a result, the MILF has currently been involved in
negotiations for the autonomous Bangsamoro Entity inMindanao since 2012.

In addition to rebel groups seeking particular political goals, other more
violent and radical groups notorious in the Philippines should also be
noted. As one of the targeted terrorist organizations listed in Operation
Enduring Freedom, the Islamic group Abu Sayyaf can be utilized to exam-
ine the extent to which radical Islam can affect the ways in which the
government should respond to frequent terrorist attacks, especially consid-
ering that it lacks the separatist motivations of the MNLF and MILF. Abu
Sayyaf has been heavily involved in long-standing drug trafficking activity
and is one of the most notorious groups in the Philippines; the organization is
also suspected of having direct links to al-Qaeda (James and Cooley 2001).
Jemaah Islamiyah is an interstate radical Islam terrorist group originating from
Indonesia in 1993 that operates throughout the Philippines, Thailand,
Singapore, and Malaysia. Also notable is the fact that Jemaah Islamiyah is
listed as one of the targeted groups in the joint United States–Philippines
effort of Operation Enduring Freedom due to its financial connections with
al-Qaeda (Abuza 2003, 170).

With the changing political climate in Mindanao due to the creation of the
Bangsamoro Entity, a smaller but quickly growing group should also be included
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in the analysis. The Bangsamoro Islamic Freedom Fighters (BIFF) are a group
that branched off of theMILF following the Bangsamoro Entity agreement, with
their leader Ameril Umbo Kato vying for full independence from the Philippines
rather than mere autonomy. While a smaller group in membership and resources
compared to the ones mentioned above, the BIFF and the Philippine policies
against them represent the direction the country is taking in their CT efforts.

All of these groups pose an active threat to the Philippine government today
in different ways, and several have conducted attacks with others depending on
the alliances applicable to particular years. As such, the Philippines, in addition
to applying policy that can effectively combat each group individually and
maintaining their own capabilities in general, must account for the possible
alliances between each rebel group and the infighting that can also occur. This
factor, in comparison to other countries and their CT policies, provides some
insight into the ways in which governments must conduct warfare against
rebels at individual levels, when working with other groups, and when groups
splinter from others, all at the same time.

HISTORY AND BACKGROUND

The Philippines is comprised of over 2,000 inhabited islands categorized
into three major island groups, with Mindanao being one of them and a
central hub of rebel activity. Due to the influence of Arab traders who
traveled to the Philippines through China starting in 1380, Islam spread
throughout Malaysia, Indonesia, and the southern island of the Philippines,
thus gaining historical influence over Mindanao for centuries (Cayongcat
1986, 9). The population of Mindanao is comprised of Muslim Filipinos, or
Moros, whose culture connects them more closely to neighboring countries
such as Malaysia and Indonesia rather than the Christian northern regions
of the Philippines. Mindanao has been separated culturally and politically
from the rest of the Philippines even before Spanish colonization, but at the
beginning of Spanish colonization, Muslim Filipinos in other regions of the
country were forced to relocate to Mindanao (Ricklefs et al. 2010, 87–88).
Muslim sultanates maintained sovereignty in Mindanao against the Spanish
throughout colonization due to the Spaniards’ focus on the northern regions.
Although the Moro War between the Spanish and Muslims in Mindanao
resulted in Spanish victory in 1898, the Mindanaoan region had since been
unstable (Angeles 1974, 29).

In 1904, the United States gained control of Mindanao but the region
retained autonomy; local Muslim forces engaged in conflict with the American
forces over the implementation of policy there that was in direct opposition to
traditional Moro governance, but uprisings were neutralized by 1913 (Angeles
1974, 36–37). Things remained relatively unchanged until Japanese occupation
of the Philippines in 1942 with the retreat American forces from the country, but
local populations engaged in guerrilla warfare against the Japanese during this
time (Ricklefs et al. 2010, 298). Despite being allies during World War II,
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relations between the Philippines government and the population of Mindanao
worsened in 1968. Muslim nationalism inMindanao intensified during this time,
leading to the creation of several separatist organizations, turning the region into
a place of “open warfare” and the primary location for insurgent and terrorist
activity in the Philippines, specifically the five rebel groups examined in this
research (Ricklefs et al. 2010, 406).

In 1945, the Counter Intelligence Corps (CIC)1 denounced the Hukbalahap,
the Partido Komunista ng Pilipinas (PKM-1930), and other guerrilla organiza-
tions as “enemies of the American and Filipino governments” (Ricklefs et al.
2010, 321). Initially following Philippine independence on July 4, 1946, the
Manuel Roxas administration responded to the Hukbalahap and other insurgent
groups with violent tactics, raiding barrios and torturing and killing suspected
Huk and PKM members, thus fueling the conflict. Under the Elpidio Quirino
administration, peace agreements were negotiated between the government
and these organizations, but tensions remained unresolved and nearly led to a
Huk insurrection against the government in 1950, which was suppressed with
the direct assistance of the US military (Ricklefs et al. 2010, 323). At this time,
the Hukbalahap movement gradually lost popular support by 1951, therefore
preventing the organization from gaining “a hinterland” from which operations
could be concentrated from (Dolan [1993] 2011).

With Ramon Magsaysay’s appointment as secretary of defense in 1950, the
Philippines began counterinsurgency campaigns under the advice of US offi-
cials to “defeat insurgents militarily and at the same time win popular support
for the government” (Dolan [1993] 2011). Magsaysay’s doctrinal changes
appealed to peasants living in the villages of Mindanao and other areas, and
this ultimately led to his election as president from the Nacionalista Party in
1953. In his administration, grassroots projects promoting farming and agri-
cultural development were created throughout the Philippines, and the gov-
ernment extended such efforts to the comparatively less-developed Mindanao.
However, the program encouraged northern Christian farmers to relocate
to Muslim Mindanao, thus causing the Muslim residents in the areas to
feel “dispossessed” and incited “anti-government” sentiments among the
Mindanaoan population (Cayongcat 1986, 65).

The administrations following Magsaysay were focused primarily on foreign
relations with Malaysia and the question of US presence in the Philippines, and it
was not until Ferdinand E. Marcos’s second term in 1969 that rebel activity
began to escalate, with bombings perpetuated supposedly by the Communist
Party in 1971. These events incited Marcos to declare martial law in the
Philippines in 1972. Marcos used the “rising tide of violence and lawlessness”
in the country, specifically regarding the Communist Party’s activity and Muslim
secessionist movements, as reason for his declaration (Dolan [1993] 2011).

The armed forces of the Philippines at this time abandoned American
counterinsurgency under new commanders in favor of more violent
approaches, specifically targeting people living in rural areas. Although the
military employed what researchers described as “brutal” tactics in this
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approach, they proved to be ineffective overall, inciting peasants to support
insurgent groups for the sake of their own safety (Dolan [1993] 2011). The
Communist Party gained support in specific areas of greater economic
disparity and had some control over labor unions and student groups
while the Muslim separatists’ activity heightened in the 1970s; by the end
of the Marcos regime, the Communist party had “22,500 regular NPA guer-
rillas active in sixty-three of the country’s seventy-three provinces” (Dolan
[1993] 2011). Several radical Islamist separatist groups in Mindanao, such as
Abu Sayyaf, the Moro National Liberation Front, and its offshoot the Moro
Islamic Liberation Front, were created during this period. Martial law even-
tually ended in 1981, but rebel activity continued even into Corazon Aquino’s
administration starting in 1986.

The number of insurgent and terrorist organizations in the Philippines
increased exponentially in the 1970s, ultimately culminating in extensive coun-
terinsurgency and counterterrorism efforts on the part of the Philippines, the
United States, and other allies. The motivations and goals of these groups vary,
ranging from radical Islam to communist separatism. Since 1970, over 3,600
terrorist attacks have been attributed to rebels within the country, with overall
activity peaking in 1990 and in 2008 according to the Global Terrorism
Database. The attacks include bombings, armed assaults, hostage taking, and
assassinations, including multiple incidents of Philippine troops and civilians
being beheaded by rebels (Conde 2010).

Due to the overarching differences between the regions of the Philippines
and Mindanao’s long-standing history of independence from the rest of the
country, the population of Mindanao has been interested in maintaining its
autonomy from the rest of the Philippines. This notion has been one of the key
motivating issues of several insurgent groups in the region, and there have been
two occasions in which rebel groups have reached an agreement with the
government regarding the autonomy of Mindanao.

The first negotiations for autonomy were instigated by the Moro National
Liberation Front (MNLF), which was founded in 1969 and, during the 1980s,
was the most prominent Muslim separatist group in the Philippines. After
negotiations were held between the MNLF and the Gloria Macapagal-Arroyo
administration, the Autonomous Region in Muslim Mindanao (ARMM) was
established through the RA 6734 Organic Act on August 1, 1989, as an
autonomous political entity within the Philippines with its own government
(The Philippine Star 2014). In this agreement, Mindanao would operate under
its own government separate from the Philippine government. However, the
region became subject to transparency and sovereignty issues, namely the
MNLF’s ties to other terrorist organizations and the ARMM government’s
creation of a province that was deemed unconstitutional by the Philippine
government in Sema v. COMELEC. ARMM was ultimately deemed a “failed
experiment” by the Benigno S. Aquino administration on October 7, 2012,
but talks of autonomy in Mindanao were not completely dismissed (“Speech of
President Aquino” 2012).
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The second autonomy negotiations involved the Moro Islamic Liberation
Front (MILF), which originally branched off of the MNLF in 1978 and even-
tually garnered more power than its predecessor by the 2000s. Similarly to the
MNLF, the MILF is a Muslim separatist organization that also sought autonomy
within Mindanao. With mutual agreement on the Framework Agreement on
Bangsamoro, the Philippine government and the Moro Islamic Liberation Front
began official negotiations regarding the creation of the Bangsamoro autono-
mous political entity as a replacement for ARMM in 2012, thus continuing the
attempts for autonomy in Mindanao into 2015 (The Philippine Star 2014).

DOCTRINE IN THE PHILIPPINES

In counterterrorism and counterinsurgency, the population is a key factor in
considering strategy. The population within the area of conflict provides
support for either the intervening government or the rebel group, whether
through active mobilization of the people or through passive acceptance of
either organization; if the population supports one of the belligerents
actively, financially, or even passively, that actor gains an advantage over the
other. As such, having the population on the side of the counterinsurgent is
one of the key factors in achieving victory against a rebel organization. The
ways in which support and compliance of the population is gained, however,
is widely debated among analysts, and this debate is broadly summarized in
the population-centric versus enemy-centric approaches.

A population-centric approach involves governments actively seeking to pro-
tect the population from insurgency and terrorism, thus garnering popular
support away from these groups and eventually weakening the rebel organiza-
tions overall. Doctrine for this approach focuses nation-building techniques that
build trust within the community for the intervening government. An enemy-
centric approach focuses more on the rebel group itself and involves military
action against members of that organization. The population, however, is still a
factor in this approach namely regarding the potential for members of the
population to support the rebel group. Therefore, doctrine within this approach
when considering the population focuses on policing them and ensuring that
they are isolated from the insurgent and terrorist groups.

One example of explicit discussion regarding this approach is Mao
Zedong’s writings in On Guerrilla Warfare, specifically in his guidelines
for how he had appealed to the rural population in China and garnered
support for his efforts against the Japanese. One of the main ideals Mao
([1937] 1992) stated in his writing was that there should be unity between
troops and civilians as they strive for the same goal in the movement,
explaining how to recruit people from various backgrounds and politicize
their motivations (112). Although Mao’s writing detailed the methods
through which insurgent groups should seek to amass support in their
efforts, his sentiments reflected the strategy employed in population-centric
counterinsurgency efforts.
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The population-centric approach is meant to garner domestic support for the
government and legitimize its efforts against the opposition groups. The success
of an insurgent movement is dependent on the rebel group’s ability to gain
legitimacy and support of the population. As such, it is essential for the govern-
ments’ goals to appeal to the population more than the causes of the opposition
forces; by doing this, the rebel group loses active, mobilized support and man-
power to further its cause, which can severely weaken a rebel movement against a
more legitimate government. In the population-centric approach, one of the
actors gains power through the support of the population, and thus popular
support becomes the key advantage in winning a war. American counterinsur-
gency doctrine tends to focus on population-centric approaches, and since it is
modeled after this, Philippine counterinsurgency also incorporates this approach
heavily as well. The US counterinsurgency manual states within the first chapter
that insurgent operations “require only compliance” from a majority of the
population to function (U.S. Department of State 2009, 6). As such, popula-
tion-centric approaches are paramount in counterinsurgency in order to garner
more active support of the intervening government so that the rebel groups do
not even have “compliance” from the population.

The enemy-centric approach evokes the basic adage of warfare to defeat
the opposing belligerent through strategic superiority. In contemporary
literature, the focus has been on the superior capability of the US military
over comparatively poorly supplied guerrilla forces such as the Taliban and
al-Qaeda. With the use of humanistic population-centric approaches, the
distinct advantage of military capability is undermined, and advocates of the
enemy-centric approach argue instead that the military capability should be
employed above all else to limit the time and resources wasted on such
campaigns. The effectiveness of the enemy-centric approach is the sheer
overwhelming force and utilization of technology that can be used against
these smaller rebel groups, which can eliminate the need for popular sup-
port overall.

Max Abrahms (2008) examined how terrorism as utilized by rebel groups
tends to contradict the goals they are assumed to have, noting the various
“puzzles” of terrorism in comparison to the groups’ expected actions. While it
is assumed that rebel groups resort to terrorism due to lack of capabilities
and resources and to further their political goals, the recent activity of groups
that utilize terrorist tactics have been inconsistent with their goals, and there is
even question regarding whether these organizations have stable political goals
in the first place. By applying the natural systems model to terrorist organiza-
tions, the organization is meant to “achieve social solidarity” rather than
the espoused goals (Abrahms 2008, 96). As such, since most CT focuses on
delegitimizing the terrorists’ political goals, the question of whether the goal
even matters drastically affects the population-centric counter-strategy. While
he advocates population-centric approaches that build up civil society,
Abrahms argues that CT should focus on the actual incentives of individuals
rather than doctrinal instructions in either population- or enemy-centric

STRENGTHENING THE HULL: THE PHILIPPINES’ STRATEGIC . . . 789

ACKU



literature in order to best combat terrorist organizations that target “socially
marginalized” people and therefore limit the solidarity network that strength-
ens these rebel groups, which in turn allow the government to build civil
society effectively through more population-centric approaches (2008, 104).

The effectiveness of leadership targeting or decapitation against rebel groups in
enemy-centric approaches has also been questioned, with scholars arguing that
this tactic is “ineffective at best and counterproductive at worst” (Price 2012, 10).
Bryan C. Price found that leadership decapitation can be effective, especially
when considering the longevity of the terrorist organization; he noted that the
length of time involved in targeting leadership and the importance of such
leadership to a rebel group is essential in the effectiveness of the tactic, with
more prolonged targeting and targeting less-influential leaders making the tac-
tics less effective (2012, 43–44). In this sense, the rebel group requires a key
figurehead and timely execution of the decapitation, usually within two years
since the start of the campaign, for it to be successful. In addition to this, Patrick
B. Johnston (2012) found that decapitation against insurgents tends to have
varied consequences. While decapitation is effective against ideological and
identity-based insurgencies and some long-standing campaigns that have gradu-
ally lost support, this tactic is not as effective against center-seeking organizations
or Islamic organizations (Johnston 2012, 70–75).2 Johnston concludes “that
killing or capturing insurgent leaders is usually not a silver bullet,” stating that
while it can provide “a sizeable advantage,” other tactics must be employed as
well in the intervening military’s favor (2012, 77).

Traditional CT literature tends to focus on political and nationalist
uprising, but the connection between ethnicity and insurgency adds another
dimension to counterinsurgency and counterterrorism. Ethnicity is defined
by cultural, religious, and even language differences, and more importantly,
ethnicity creates distinct divisions between two groups that cannot be chan-
ged, unlike those differences based on ideology; as such, intense nationalism
can stem from these ethnic divisions, especially when seeking separation from
the rest of the country. As such, traditional arguments of population- and
enemy-centric approaches may be inappropriate for terrorism and insurgency
based on ethnicity. The literature regarding insurgent warfare has grown
to acknowledge the various types of complex issues that can also influence
the ways in which governments and rebel groups respond and react to
particular actions.

Chaim Kaufmann (1996) argues that in ethnic conflict, attempts at reconciling
the differences between ethnic groups through population-centric approaches
only lead to escalated violence; instead, the only solution for stability is for the
groups to be “demographically separated into defensible enclaves” by the military
(137). The hypernationalist rhetoric creates an environment in which groups may
utilize ethnic “cleansing” and increases a security dilemma between the two
groups inhabiting the same area, thus the creation of a “homeland” is necessary
for both groups’ security. Kaufmann argues that with government intervention,
the status of the “weaker side” of an ethnic conflict should be considered, and the
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military should enforce separation lines in protection of this weaker group (1996,
167). One major objection to separation, however, as Kaufmann addresses, is the
likelihood that civil wars will become interstate wars after separation; Kaufmann
argues that separation is more likely to prevent atrocities, but continued conflict
may still occur if revanchism or security concerns arise again (1996, 172). Overall,
a traditional population-centric approach may be inapplicable to ethnic conflict.

Kristian Skrede Gleditsch (2007) criticized the “closed polity” approach to
examinations of counterinsurgency, arguing that transnational actors and other
states can contribute to the escalation of violence in intrastate conflict (293).
Gleditsch’s data illustrated that transnational actors can provide support and
resources that may not be readily available to actors involved, thus furthering
conflict and inciting responses by both the government and rebel organizations
that may not have occurred without outside support, as seen in Macedonia when
Albanian rebels received outside assistance from the Kosovo Liberation Army and
continued conflict even after the General Ceasefire Agreement in 2001. While
intrastate conflict primarily includes the state and rebel groups within it as major
belligerents, outside actors can influence conflict as well. Transnational actors can
serve as places for these rebel groups to find sanctuary in when conflict turns against
their favor, thus internationalizing the politics of civil war even further (Salehyan
2007, 218). But other important actors can exist within the states themselves,
specifically regarding other insurgent groups that the state can ally with to oppose
another group. By pitting a rebel group against another, the state gains benefits in
this strategy with reduced costs and resources while sacrificing some degree of
policy autonomy (Salehyan 2010, 493). The inclusion of both transnational and
intrastate actors can drastically change the predictable behavior of particular groups
involved in conflict as outlined by both enemy- and population-centric approaches,
inciting more aggression than would normally happen without such support.

Within the Philippines, several of the factors mentioned above that affect the
effectiveness of doctrine are present for consideration. Napoleon D. Valeriano
(2006) recounted the various strategies utilized by the Philippine government
against the Hukbalahap, noting how particular strategies have been most
effective against certain groups. For example, Valeriano noted that conven-
tional warfare against guerrilla organizations requires capabilities beyond that
of the Philippine military, with such efforts utilizing conventional warfare
becoming overall ineffectual except against smaller, quasi-guerrilla groups
who could be easily overpowered (2006, 24). Instead, unconventional military
operations focused on information gathering and policing have had more
credence in the history of Philippine counterinsurgency, especially against the
Huk, with failures in unconventional operations being explained by “lack of
adequate advance preparation” (Valeriano 2006, 25). One of the most success-
ful approaches utilized against the Huk involved “stealing their thunder,” in
which the Philippine government gained legitimacy with the population to
decrease support for the insurgent movement, specifically through the
Magsaysay administration’s dramatization of the government’s concern for
the people through overt media displays (Valeriano 2006, 27–28). This
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“civic action” for popular support coupled with enemy-centric military opera-
tions, as Valeriano (2006) and other authors argued, allowed for the Philippine
government to eventually overcome the Hukbalahap successfully (24).

Another issue for contemporary terrorism and insurgency in the
Philippines is the “hotly contested” definition of these terms as applied to
the various separatist and radical Muslim rebel groups operating in the
country (Banlaoi 2007, 217). It is important to note that many of the
groups are considered by some members of the population to be “freedom
fighters” rather than insurgents, and even with their violent activities that
have affected the civilian population, their goals are still more resonant with
the Mindanaoan people’s than the Philippine government’s goals, which
undermines the basic tenet of the population-centric approach (Banlaoi
2007, 218). The painstaking timeline for negotiations and peace talks
have also undermined some aspects of Philippine counterinsurgency, namely
because it highlights the ineffectiveness of the government at reaching a
resolution and delegitimizes its efforts, at least according to the population
(Rodell 2007, 242). The Philippines also has various rebel groups to
combat as opposed to one specific group it can target. Progress with one
group, such as the peace negotiations occurring between the government
and the MILF, can impede progress with another, as evidenced by the
contingent activity of the Communist Party’s NPA (Banlaoi 2007, 218).

Given the situation in the Philippines and experiences in other conflicts such
as Iraq and Afghanistan, utilizing population- or enemy-centric approaches will
have considerable implications that would complicate the situation. When com-
bating the Hukbalahap, the government employed distinctly population-centric
approaches through media sympathy but also used enemy-centric unconven-
tional warfare tactics on the ground, for example. The groups themselves also
pose obstacles in their dedication to their causes as “freedom fighters” and some
of the population’s agreement with these sentiments. The legitimacy of the
Philippine government may be in question to such an extent that it will not
be able to gain enough popular support for itself. Instead, its particular actions
against rebel groups may redirect support to other, more viable political oppo-
nents such as other rebel groups with ties to marginalized portions of the
population. As such, the Philippines and its ventures against rebel groups within
its country are far more complicated than the dichotomy of population-centric
and enemy-centric approaches. However, the validity of the population’s sup-
port, as an important factor of both approaches, is still paramount in the conduct
of counterinsurgency and counterterrorism in the Philippines.

OVERVIEW OF POLICY EFFECTIVENESS

Regarding administration change, several incidences should be examined.
The appointment of Corazon Aquino following Ferdinand Marco’s admin-
istration resulted in an increased frequency of violent activity by the
Communist Party; this could also be attributed to the political unrest and
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mass protests in the country at this time. With Fidel V. Ramos’s appoint-
ment in June 1992, activity by the Communist Party and the MNLF
remained fairly status quo. Joseph Estrada’s appointment in June 1998,
and his subsequent counterinsurgency policies, did result in a more intensi-
fied reaction by Abu Sayyaf in particular. Gloria Macapagal Arroyo’s
appointment, following Estrada’s policies, also saw intensified activity by
all rebel groups, with the 4th Bangsamoro People’s National Congress held
by MNLF in Zamboanga and the Dos Palmos Island hostage incident
taking place within five months of her term. Both these incidences were
considered intensified activity by the MNLF and Abu Sayyaf, respectively,
due to the political nature of the Congress in criticism of the government
and the casualties incurred during the Dos Palmos incident. Benigno
Aquino III’s appointment saw intensified activity by the Communist Party
while the already less violent MILF had no incidences within the first five
months of his term. As such, this event seems to support the assumption
regarding the intensification of previous activity after a term change.

Foreign involvement on both the part of the Philippine government and the
individual rebel groups also affects their activity. Regarding foreign involve-
ment, a few important instances should be examined. In October 1983, the
Reagan administration’s attempts to increase aid to the Philippines were sig-
nificantly cut by the House subcommittee on Asian and Pacific Affairs (Lohr
1985). The event saw a slight decrease in activity among the CPP and the
MNLF after, but this is most likely attributed to the population-centric cam-
paign that began in Davao the month before. The United States’ renewed
presence in the Philippines in January 2002 with Operation Enduring Freedom
saw increased activity by the Communist Party, MILF, and Abu Sayyaf, with
the latter two as targeted groups in the campaign. The legality of US presence,
prompting Arroyo to invoke the Mutual Defense Treaty to explain the action,
may have evoked an intensified response due to the perceived threat.

Foreign aid to the Philippine government also may have affected the extent
of their capabilities, especially regarding US involvement. For example, the
United States’ military efforts against Abu Sayyaf and Jemaah Islamiyah in
Operation Enduring Freedom may have contributed to the lack of intensified
activity by these groups following the military campaigns against them. Due to
the superior capabilities of the military in that situation, an intensified response
by the rebel groups may have been prevented.

As stated before, the activity of the CPP and the NPA was heavily varied; it
should be noted that of the 2,100 cases studied in this research, approximately
1,380 were committed by the CPP and the NPA. Government action against
the group specifically was prominent in the 1970s and the 2000s but relatively
unrecorded throughout the 1980s and 1990s. However, there are still various
incidents to examine in the Communist Party’s history.

The beginning of the population-centric counterinsurgency campaign in
Davao province in September 1983 and the subsequent reclaiming of sixteen
districts in the region did evoke a limit in activity by the CPP, with a decrease in
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the number of armed assaults against the military that were committed by the
group (Lohr 1985); it should be noted, however, that the CPP did begin
targeting villages in retaliation at this time. With increased government military
activity, including shelling NPA rebels in Davao del Norte in March 1984, the
CPP’s activity intensified, with only two armed assaults prior and nine incidents
throughout five months after (United Press International 1984). The activity
from March 1984 to August 1984 also included an increased number of
assassinations of government officials and soldiers.

The resurgence of the population-centric counterinsurgency campaign in
Davao in May 1985 prompted an increase in CPP activity, contrary to the
proposed assumption that it would decrease following population-centric tac-
tics; while the number and types of incidents were similar, the CPP’s assassina-
tions of government and military officials instead of civilians prompted a higher
ranking of intensification. After this time, government actions against the CPP
were limited mostly likely due to increased focus in the mid-1980s to the
MNLF and subsequently the MILF in the late 1990s.

Government action against the CPP stagnated until the incident between
the two actors in Boston in April 2002. After this incident, the NPA responded
with intensified activity, including assassinations of several government offi-
cials. The government then began focusing efforts against the CPP, including
the instigation of peace talks in Norway starting in February 2004. However,
even with the intermittent ceasefires and dissolution of ceasefires, the CPP’s
activity through this period until 2012 had been too varied to support any of
the assumptions that particular government actions provoke specific behavior.

In December 1976, the government and the MNLF signed the Tripoli
Agreement to pursue a ceasefire and negotiations, and within the following
five-month period, there were no recorded incidents by the MNLF. Marcos
eventually revoked the agreement a few months after, and it should be noted
that while information regarding the government’s and the MNLF’s activity
during 1977 can be inferred from newspaper articles, the Global Terrorism
Database has no records of specific attacks by the groups. However, the MNLF
did join the Organisation of Islamic Cooperation as an observer in August
1977, which is classified as an intensification of activity and illustrated increased
tensions (GMA Network, Inc 2011).

One issue of importance in examining the trends in the government and
MNLF’s interactions include the increased activity of the MNLF even following
the approval of Republic Act 6734, which created the framework for the ARMM
Agreement, in August 1989 (Congress of the Philippines 1989), totaling to 41
separate incidents in the next five months compared to the lack of activity in the
five-month period before. While the causes of this increase are not clear, it should
be noted that by August 1987, there was infighting within the MNLF between
separatist members of the group who supported the government negotiations
and those who did not, which will be clarified further in the conclusions.

The MNLF activity following the government’s creation of the ARMM
nearly ceased, with the group acting more in accordance with legitimate
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political participation within Mindanao rather than rebel activity. However, it
should be noted that in November and December 2001, there was an increase
in activity by the rebel group in response to the MILF’s growing prominence in
the government’s agenda. The two groups held unity talks in November 2001
to reconcile their differences in the nation-building framework; Nur Misuari,
the founder of the MNLF, subsequently staged a rebellion in the ARMM
elections in December against potential candidates with MILF ties, and the
MNLF engaged in attacks against the military at this time. With the shift to
negotiations with the MILF over the Bangsamoro Entity, the MNLF has seen a
resurgence in activity, usually coupled with the BIFF, in opposition to the
dissolution of the ARMM, according to the Global Terrorism Database.

While the MILF was created in 1977, much of its most prominent activity in
conjunction with the government took place in the early 2000s, with intensified
activity of the MILF following particular responses by the Philippine govern-
ment. With Estrada’s declaration of “all-out war” against the MILF in March
2000, the activity of the group dramatically intensified, including a public state-
ment by Hashim Salamat that MILF would engage in “jihad against the govern-
ment” (The Philippine Star 2014). The responses of the government focused
primarily on military activity, including the seizure of the MILF’s headquarters
Camp Abubakar; Estrada visited the camp himself to celebrate with the soldiers,
roasting a whole pig and drinking alcohol in defiance of Muslim religious
practices (Esposo 2011). The incident evoked an intensified response from not
only the MILF but the CPP and Abu Sayyaf as well. MILF activity decreased
after the Philippine government’s declaration of a unilateral ceasefire and revival
of peace talks in January 2001. In March 2001, with the agreement on the
expansion of ARMM, the MILF declared a ceasefire and activity decreased.

The ceasefire disintegrated, possibly due to continued activity by the MILF, in
February 2003, resulting in intensified activity by the group, including the joint
attack with Abu Sayyaf and Jemaah Islamiyah on Davao International Airport,
resulting in 174 civilian casualties.With one other disintegrated ceasefire in January
2005 and several negotiations, it was not until the announcement of one of the
MILF’s leading figures CamarudinHadji Ali’s capture in September 2009, signify-
ing the weakened capabilities of the group, and the resumed peace talks between
the government and the MILF in December of that year that the rebel activity
decreased and primarily ceased with the agreement on the Framework Peace
Agreement of the Bangsamoro region in October 2012, as claimed in H3 about
nation-building actions by the government. With the open conflict in
Maguindanao at this time, however, MILF activity has seen an increase within
disputed territories, hindering the peace process but still allowing it to occur slowly
(Cruz 2015).

The Philippine government specifically targeted Abu Sayyaf in various
instances, including the December 1998 killing of the group’s leader, Abdurajik
Janjalani, in a firefight with Philippine National Police. While the number of
incidents conducted by the group remained the same five months before and after
the event, the turning over of leadership to Janjalani’s brother Khadaffy Janjalani
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and the four consecutive bombings throughout Mindanao indicate intensified
activity following the government’s military response, as predicted by H1 regard-
ing the intensification of activity following government military action.

Another important incident between the government and Abu Sayyaf included
the May 2001 hostage incident in Dos Palmos Island Resort. The incident
intensified with a rescue attempt by the government, and five hostages, including
an American national, were beheaded in response; the incident resulted in a
skirmish between the government and Abu Sayyaf in June 2001. Abu Sayyaf’s
activity intensified within the next five months, specifically with their attack of a
Lamitan hospital, in which over 200 hostages were held for 370 days; the group’s
declared responsibility for the attack illustrates their intensified reaction.

As a transnational rebel group operating throughout Southeast Asia, Jemaah
Islamiyah’s activity in the Philippines has been limited from 1970 to 2012.
While the number of incidents undertaken by the group was limited and the
Philippine government had no direct responses to counter the group, Jemaah
Islamiyah’s joint attacks with groups such as the MILF and Abu Sayyaf aligned
with H1. Jemaah Islamiyah tended to conduct joint attacks with these groups
following military action against the other group.

One notable instance for Jemaah Islamiyah was the arrest of three of the
group’s members in March 2000 when they were caught with explosives in
Manila. According to the Global Terrorism Database, there were no inci-
dents by Jemaah Islamiyah in the Philippines following this incident.
However, during the five-month period before March 2003 and the five-
month period after, Jemaah Islamiyah may have relocated primarily to
Indonesia, as some attacks on government officials were committed there
at this time.

Following the breakdown of the government’s ceasefire with the MILF in
February 2003, Jemaah Islamiyah conducted two bombings with MILF in
March and April of that year in Davao that resulted in over 200 injuries of
Philippine civilians. The group’s activity intensified from no recorded incidents
five months prior to a dramatic intensification averaging 2.17 with the joint
bombings throughout the region.

In January 2007, with the declaration of Khadaffy Janjalani’s death by the
Philippine Armed Forces, Jemaah Islamiyah conducted a joint bombing with
Abu Sayyaf in Cotabato; with the increased military offensive against Abu
Sayyaf in April 2007, the activity of Jemaah Islamiyah subsequently intensified.
While the Philippine government’s concern for the rebel group was not readily
direct, Jemaah Islamiyah still exhibited intensified joint activity in conjunction
with military action against the MILF and Abu Sayyaf.

The latest rebel group in the Philippines, the BIFF, did not have as many
high-profile attacks as the older groups studied, but its recent activity helps
to illustrate how Philippine policy has begun to change since 2012. Most
notably, the BIFF were responsible for the Budkinon bus bombing near
Central Mindanao University on December 9, 2014, resulting in eleven
deaths and numerous injuries (Sinapit 2014). Although the group has
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maintained a steady but small number of terrorist attacks since it gained
more prominence in 2012, its attacks are small in scale and rely on extortion
efforts to gain more capabilities and finance further attacks, but the bomb-
ing indicated increased capabilities of the smaller group and cause for future
concern at that time.

The response by the government culminated when the BIFF then
announced a planned attack on the Cotabato provincial capital in
February 2015 in response to increased fighting in Maguindanao, prompt-
ing further increases to the offensive within the region by the Philippine
military (Manlupig 2015). Despite the lack of larger, planned attacks by the
group during this time, the BIFF have been allying themselves with groups
such as the MNLF, Abu Sayyaf, and at times sectors of the MILF in order
to improve their limited capabilities, further complicating the conflict for
the Philippine government. With the ensuing offensive by the Philippine
army, the BIFF continues to maintain “a budding alliance among armed
groups left out of the peace talks with the government” and garner power
(Echeminada 2015).

While the BIFF has been a comparatively smaller and newer rebel group in
comparison to the others studied, its potential for greater resources and historical
similarities to the MNLF and MILF have resulted in immediate government
reaction in order to curb its capabilities as soon as possible. However, the BIFF
has also utilized the offensive in ways to portray the Philippine government as
ineffective and seeking to target MILF establishments, thus hindering the peace
negotiations for the Bangsamoro Entity even more (Manlupig 2015).

OTHER FACTORS TO CONSIDER

Counterterrorism strategies in the Philippines, however, do not exist in a
vacuum, and there are several underlying causes for unpredicted escalations
in violence or lack of activity among the rebel groups. When considering the
government’s strategies against individual groups, the extent to which other
members of the population, the resources available to them, and the extent of
others’ involvement can drastically change the ways in which rebel groups can
respond to government actions.

Escalations in violence can also be explained by what Fjelde and Nilsson
(2012) refer to as “underlying rivalry among the non-state actors over economic
resources, as well as political leverage” or outbidding, which may lead to
increased activity among all the groups (607). Outbidding occurs between
groups in attempts to assert their capabilities over another group. Fjelde and
Nilsson (2012) identify four conditions that may contribute to interrebel
conflict: natural resource allocation, territorial control, rebel strength, and
government weakness. Within the Philippines, the government’s weakness in
controlling Mindanao is clear, and within the region itself, natural resources and
territory are also areas of contention for various groups, including the rebel
groups in this research. For example, the MNLF and the MILF control some
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natural resources in the area and are, as evidenced by their December 2001
conflict, involved in some territory disputes. Abu Sayyaf is also involved in drug
trafficking, another condition Fjelde and Nilsson cite as a precondition that often
leads to increased rebel activity in attempts to appear more capable than or
to intimidate other groups (Fjelde and Nilsson 2012, 609; Read 2012).
Considering the outbidding that may occur in order for groups to better display
their capabilities between each other, incidents committed by rebels may be
responding to the actions of their rivals rather than those of the government.

Some incidents listed members of a rebel group as targets of an attack
perpetrated by the same rebel group. For example, there were a few inci-
dents involving the CPP in which former members or groups that had
splintered off were targeted, especially during times of negotiation with
the government; both MNLF and MILF had incidents committed by sub-
groups following their successful nation-building discussions with the gov-
ernment. Based on these cases, the prevalence of infighting among the rebel
groups studied may have had some effect on their activity. According to
Bakke, Cunningham, and Seymour (2012), fragmentation can often occur
within a rebel group depending on the number of organizations within the
“movement,” the institutionalization of the group’s ideology, and power
distribution among these groups (268), all of which may have been existent
among the cases studied. The possibility of infighting within these groups
indicates that members may have differing ideologies and end goals, all of
which pertain to varied activity that may not reflect the “institutional”
doctrine of the group itself. One of the most prominent examples in this
research would be the breaking off by MILF after the government had
considerable success with the MNLF. As such, some attacks on the govern-
ment could be committed by such factions within the group rather than the
entire group itself.

The presence of tribal groups in Mindanao may also affect the escalation
of violence within the region, especially when considering the factor of micro-
conflicts in the larger framework. While this research focuses on the “meso-level”
conflict between the government and the rebel groups that operate within the
Philippines, the concerns of non-Muslim, non-Christian Lumad tribes regarding
natural resources and ancestral domain in Mindanao also contribute to micro-
conflicts, which then affect the larger conflict to varying degrees (Oki 2014).3

According to Oki’s study regarding national resources and conflict, the complex-
ity of the violence in Mindanao involves not only vertical interplay between
radical Islamic rebel groups and the government but also the horizontal historic
interfamily conflicts, referred to as rido, regardless of religious denomination
(2014, 20). Rido infighting among these different groups residing in Mindanao
does disrupt peace on a micro-level, often leading to what Oki refers to as
“immediate retaliation” among the families that culminates into antagonism
that has been rectified only through third-party mediation (Oki 2014, 34).

Under the MNLF’s negotiations to create the ARMM, for example,
Lumad tribes were excluded from the ancestral domain discussions despite
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their indigenous roots to the area, which may have affected some escalation
in violence (Oki 2014, 26). However, with the MILF’s negotiations regard-
ing the Bangsamoro autonomous political entity, Lumad tribes have been
more readily involved in the “self-determination movements,” which may
contribute to decrease in activity and conflict (Oki 2014, 27). The under-
lying animosities among Lumad tribes regarding forced relocation, ancestral
domain, and natural resource allocation may affect the ways in which rebel
groups operate and respond to government actions, which may explain
escalations in violence despite government-rebel bilateral activity that may
have suggested otherwise.

A major obstacle for the Philippine government to achieving peace against
these five rebel groups is their simultaneous engagement with all these groups in a
multiparty conflict. When considering the peaceful negotiations the Philippine
government may engage in with one group in particular, the threat of the other
groups can affect the ways in which the negotiating group responds. The main
problem is that if a group agrees to demilitarization of their organization, they
have lost their capabilities to “retain separate, independent armed forces” to utilize
against other groups (Walter 1997, 337). This not only makes it “impossible for
any groups to cooperate” among each other but also makes it more difficult for
the government to peacefully disintegrate a group (Walter 1997, 337).

THE EFFECT OF POST-9/11 POLICIES

The Philippines and its CT policies were undeniably affected by the global
environment following the September 11 attacks in the United States. Because
of the radical Islamist policies of the most prominent rebel groups within the
Philippines, the United States took a particular interest in the suspected networks
between al-Qaeda and groups such as Abu Sayyaf and Jemaah Islamiyah. The
United States resources granted to the Philippines in recent years has definitely
affected the capabilities of the government and the responses by rebel groups that
view American involvement as a means to enact their own agendas in their attacks.

There is the consideration that the Philippine government, through years of
rebel conflict within the country, has improved their CT capabilities, which
may have led to some decreased activity within the last decade. The Armed
Forces of the Philippines have increased their training and resources over time,
especially in their preparedness during guerrilla war. Since 2002 and the
beginning of Operation Enduring Freedom, Philippine troops have been
trained by American soldiers in CT strategy and intelligence, significantly
improving the capabilities of the army in addition to allocating more resources
and budget to such efforts. With the end of the campaign in June 2014, the
Philippine government’s capabilities and resources may be affected, and this
may also affect the ways in which the specifically targeted groups, such as Abu
Sayyaf and Jemaah Islamiyah, may respond.

A decrease or limit in rebel activity even with the government’s military
action against them can also be explained by the extent of the capabilities of the

STRENGTHENING THE HULL: THE PHILIPPINES’ STRATEGIC . . . 799

ACKU



rebels or specific tactics that are utilized. Even with increased military action by
the government, rebel groups can utilize the strategic choice to conserve their
resources and “lie low” in order to garner their strength and respond to more
conventional government action with better capabilities and more planning at a
later time. Conversely, rebels can also lack the resources necessary to engage in
conflict with the government’s military, therefore resulting in a decrease of
activity until resources are acquired.

As such, an increase in rebel activity despite government actions that were
not theorized to evoke such a response can be attributed to increased support
from rebel allies. Specifically when considering transnational groups such as
Abu Sayyaf and Jemaah Islamiyah, increased support may prompt rebel groups
to conduct more attacks against the government when normally they would
not engage in such activity; it can also assist the group in garnering more
support from these beneficiaries.

There is also the caveat that what occurs on the ground within Mindanao is
not readily available. Although the Global Terrorism Database and news coverage
provides information regarding the Philippine government’s actions and rebel
activity, there is a limit to the amount of information that can be accessed and
publicly released. The government may be engaging in operations that are not
reported in order to ensure higher success of this activity, and the rebels operate
primarily underground by nature. The implementation of building of infrastruc-
ture and nation-building actions within Mindanao may also be questioned, as
corruption within the Armed Forces of the Philippines and its police units may
contribute to underlying tensions in the area; the length of time devoted to the
development of these activities can also affect the appearance of success.

In June 2014, the United States announced that it would be phasing out the
Joint Special Tasks Force, reducing the number of members in the unit to 300
(Whaley and Schmitt 2014). While the purpose of this policy included the
shifting of American focus to more on areas of immediate concern such as
Iraq, the change also entails that Philippine forces will gain more prominence
in the CT campaigns, specifically in their increasing resources devoted to CT.
Starting in January 2014, the Philippines sought to expand its Light Reaction
Battalion special forces unit specifically to combat the terrorist groups in the
south. Following the fatalities suffered in Zamboanga against the MNLF in
2013, the leaders of the Philippine army sought to triple the unit’s membership
and train them more effectively (Agence France-Presse 2014b). The changes
to the Philippines ground forces were illustrated in March 2015 with their
campaigns in Maguindanao against the BIFF.

The Philippines began their “all-out offensive” against rebels in the
Maguindanao region in January 2015, turning the area into a “war zone”
that has led to the displacement of over 93,000 civilians (Casauay 2015). As
of March 2015, the Philippine military believes they may have located high-
ranking and “high priority” individuals in the BIFF due to the intensified
reactions of the group against the offensive in particular areas, with one military
official commenting on the fact that the rebels have engaged troops rather than
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fleeing, suggesting that their enemy-centric targeting may have led them to
important individuals and areas (GMA Network, Inc 2015).

However, the ensuing displacement of people in Maguindanao, the corrup-
tion within the Aquino administration, and the difficulties that troops have
experienced on the ground suggests that the Philippine government still
requires improvements to their CT tactics. In addition to guerrilla tactics
employed by rebels within the swamp terrain of the region, many domestic
groups within Mindanao have expressed discontent with the government’s
offensive strategy and “the indiscriminate firing and bombing” within the
communities and Aquino’s dismissal of protocol to engage in the conflict
(Regalado 2015; Aquino 2015). While the Philippine military’s abilities to
eliminate numbers of rebels every day since the offensive began in January
2015 has been effective, the outrage expressed by Mindanaoan organizations
such as theMoroHuman Rights Alliance and the People’s Council for National
Unity, Reforms, and Peace regarding the transparency and tactics employed
may indicate that further examination and alteration of strategy may be neces-
sary against the rebel groups.

POSSIBILITIES FOR PHILIPPINE COUNTERTERRORISM

AND MINDANAO

While radical Islamic terrorist groups continue to plague Mindanao, with
the Bangsamoro agreement, much of the activity has dwindled in scale and
capabilities, with many groups “resorting to criminal undertakings to sustain
their activities,” according to the spokesman of the United States Pacific
Command that have been involved in the Joint Special Task Force for over a
decade (Whaley and Schmitt 2014). Overall, the number of high-profile attacks
by the largest groups studied here has drastically decreased: for example,
according to the Global Terrorism Database, Abu Sayyaf, considered by the
Joint Special Tasks Force as the largest threat, conducted only 53 attacks into
2013 with minimal casualties.

The Philippines has had mixed success in targeting prominent leaders of
groups, most especially illustrated in the death of Zulkifli bin Hir, com-
monly known as Marwan and associated with Jemaah Islamiyah and the
BIFF and one of the top most-wanted terrorists by the FBI (Hume 2015).
Although proclaimed as dead following a raid in 2012, Marwan was con-
firmed dead during a mission in February 2014. However, despite the
success in targeting Marwan and other associates, the mission also resulted
in the death of several members of the Special Action Force (SAF) of the
Philippine military after they mistakenly entered MILF-controlled territory
(Hume 2015).

The outcome of this mission, with the success of neutralizing Marwan and
disrupting his efforts with the BIFF and Jemaah Islamiyah coupled with the
“disastrous” damage to the SAF, indicates that change in the Philippines’ CT
tactics is necessary, especially considering the resulting MILF conflict despite
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the negotiated ceasefire. Although the Philippines and American officials con-
sidered the event and Marwan’s death to be a major success against terrorism in
the country, the resulting conflict and reports that Marwan may not have been
as prominent and influential as formerly believed illustrate the need for further
improvements to intelligence gathering efforts and ground tactics on behalf
of the Philippines government. As stated in one article, the Philippine govern-
ment’s attempts to build up Marwan and his subsequent death as a victory
may have been “a reflection of [their own shortcomings]” (The Philippine
Star 2015).

As of March 2015, the 2014 proposed negotiations with the CPP have not
yet begun, and the success of such negotiations has already been questioned by
prominent leaders of the group and members of the government (Parmeswaran
2014). Regardless, the lack of formal negotiations between the government
and the long-standing CPP means that the possibility of peace talks may be a
positive sign if implemented within this upcoming year. The dwindling support
of the Abu Sayyaf and Jemaah Islamiyah groups within the Philippines have led
to the reduction of the intensity of attacks by these groups, and while they
continue to operate in the country, the reduction of American support in the
Joint Special Tasks Force may indicate that the threat presented by these
specific groups may have lessened over time.

However, the rise of the BIFF, specifically in their abilities to ally themselves
with trans-national groups such as Abu Sayyaf and Jemaah Islamiyah and
formerly inactive groups such as the MNLF, indicates that the Philippines
still needs to alter its policies to focus on the complications of simultaneous
multiparty conflicts. Due to its focus on the MILF and its previous focus on the
MNLF in autonomy negotiations, the situation surrounding the BIFF and its
potential for conflict requires incorporation of multilateral negotiations and
targeting into Philippine policy.

Based on the experiences between the Philippines government and its
negotiations with both the MNLF and the MILF, the government may have
similar motivations and circumstances to contend with involving the newly
formed BIFF. After interacting with three Islamic separatist groups vying for
varying degrees of independence from the Philippine government, the country
needs to continue to alter its CT policies in order to assuage radical sentiments
in Mindanao. With pleas by members of the community to cease the fighting in
Maguindanao, the Philippines should focus more on the underlying causes
within the Mindanaoan population that have led to passive support of these
terrorist groups (Regalado 2015).

The violence in the Philippines, whether conducted by longstanding groups
such as the CPP or the MNLF or by smaller but volatile groups such as Abu
Sayyaf and BIFF, stems from the circumstances within Mindanao, specifically
regarding the status of the population. The historical conflicting ideals between
the Philippine government and the Muslim population in Mindanao has inevi-
tably led to varying degrees of success in negotiations and motivation for radical
Islamic terrorist groups to conduct attacks within the region. If the Philippines
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means to drastically reduce the successes of these groups that continue to plague
the country, nation-building in order to develop Mindanao into a stable region
in which these rebel groups cannot flourish must be pursued.

NOTES

1. The Counterintelligence Corps was a United States Army agency that was active
during World War II and early in the Cold War in American-occupied territories.
In the Philippines, its primary function was to gather information on dissent
during post-WWII instability (Ricklefs et al. 2010, 321).

2. Center-seeking organizations are rebel groups that intend to become the sover-
eign governments in the countries they operate in. (Johnston 2012, 72).

3. Meso-level conflict refers to vertical national-level conflicts such as the activity
between the Philippine government and the rebel groups. Micro-level conflicts
include the smaller, more locally based conflicts that typically occur between
Mindanaoan families on a horizontal scale, thus affecting the circumstances of
the meso-level conflicts at times.
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CHAPTER 38

The Gulf Cooperation Council, Saudi Arabia
and a Turbulent Region: Evolving

Counterterrorism Strategies

Dario Cristiani

INTRODUCTION

The revolutions that swept across the Middle East and North Africa
in 2011 created a new political and security environment for the countries
of the Gulf Cooperation Council (GCC).1 They were called to confront
a number of challenges to the stability of some of its member states
(Bahrain), as well as the rising instability in their immediate (Yemen)
and not so direct (Syria) neighbourhood. Moreover, the emergence of
the Islamic State (IS) in Iraq and Syria posed a number of new security
and political challenges to all the countries in the region. From their
citizens fleeing to these two countries to join the ranks of IS or other
radical organisations to the problem in terms of narratives and Islamic
legitimacy that IS poses to the Gulf versions of Islam; from the emergence
of a new player able to respond to the Iraqi Sunni necessity of avoiding
marginalisation to the deepening of the sectarian characterisation of the
geopolitical rivalries characterising the Middle East, all these elements
have shaped a new, and in a sense much more complex, geopolitical
environment in which these countries have to operate. In this context,
the counterterrorism approach of the GCC and, particularly, of its most
important state, Saudi Arabia, had to adapt and evolve to cope with these
new circumstances. This chapter aims at highlighting the features of the
new geopolitical environment in which Gulf countries had to work, the
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evolution of the collective GCC approach to counterterrorism and the
major moves taken by Saudi Arabia to respond to these challenges.

As for the collective approach, the GCC adopted a joint plan for counter-
terrorism strategy in 2002 when they issued the Muscat Declaration on
Fighting Terrorism. In the following years, the GCC also took further steps
forward. In 2004, they signed the GCC Counterterrorism Agreement while
they established a Permanent Anti-Terrorism Committee in 2006. The
rising of new threats across the wider region pushed the council to step
up their efforts on these issues, and a new strategy to counterterrorism was
at the top of the agenda of the 36th summit held in December 2015.
Moreover, as terrorist attacks in 2015 increasingly hit the GCC countries,
five out of six of their members (Saudi Arabia, the UAE, Kuwait, Qatar and
Bahrain) joined the American anti-IS coalition, although international part-
ners remain concerned with some shortcomings in tackling issues such as
radicalisation and private funds to radical organisations.

In this context, Saudi Arabia plays a central role. Being indisputably the
heavyweight and the leading power of the organisation – the GCC
emerged as a Saudi-led initiative in the early 1980 to cope with the
regional consequences of the Iranian revolution – the analysis of Saudi
counterterrorism efforts remain central. The Saudi leadership has been
already very proactive in promoting a comprehensive and rather sophisti-
cated counterterrorism strategy. Particularly following the attacks in
Riyadh of 2003, the Kingdom launched a wide-ranging campaign aimed
at “Prevention, Rehabilitation, and Aftercare”, also known as PRAC. In
this view, the authorities focused on a number of soft measures to tackle
the spread of radicalism and stressed the idea that using violence to carry
out change within the borders of the Kingdom was not legitimate. This
relied on those aspects of the Wahhabi ideology focused on the accep-
tance of a recognised authority, the sole authorised to call for Jihad. The
authorities’ promotion of this rather conservative version of Islam is
historically one of the most controversial issues regarding counterterror-
ism efforts, especially since they also used this particular version of Islam
as a tool to spread Saudi influence across Islamic countries. According to
some accounts, the rise of IS is one of the unintended consequences of the
spread of this ideology. The chapter will then outline some of the potential
trajectories along which the collective GCC and the Saudi approaches will
move in the future.

A CHANGING REGIONAL ENVIRONMENT

On the 17 December 2010, a street vendor in the town of Sidi Bouzid, in the
interior part of Tunisia, Mohamed Bouazizi set himself on fire in an extreme
protest for the confiscation of his wares and the harassment and humiliation
suffered by local Tunisian police forces. What was a radical act of protest, but
that was not particularly new as there have been several similar protests in
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Tunisia and other countries of the region in the previous years, became all of a
sudden the catalyst for a wider geopolitical revolution. Although the achieve-
ments, five years later, have somehow not matched the enormous expectations
created at that time, this wave of protests labelled as “Arab Spring”2 triggered a
number of similar events in other countries of the wider Middle East and North
Africa (MENA) region. Egypt, historically the geopolitical, economic and cul-
tural heavyweight of the Arab World, followed shortly. In a couple of months,
Zine El Abidine Ben Ali and Hosni Mubarak, who were among the key Western
allies in the region until a few weeks earlier, had to step down, and protests
erupted in almost every country in the area. In some of them, protests moved
further and triggered a number of fully-fledged conflicts, such as in the case of
Libya, Yemen and Syria.

Narrowing down the focus to the Gulf region,3 the Arab Spring represented
a challenge and an opportunity, at the same time. According to some scholars,
the Arab Spring provided the opportunity for the countries of the GCC,
particularly Saudi Arabia, to try to expand their regional influence, and boost
their global profile, leading a sort of counter-revolution also aimed at contain-
ing the impact of these revolutions on the stability of their domestic regimes
(Kamrava 2012). The case of Bahrain provides a good example of these
dynamics: sectarian tones soon characterised these protests and the Sunni rulers
of other countries of the region feared Iran was ready to exploit the situation.

Bahrain had a long story of widespread opposition to the ruling elite of the
Al-Khalifa. Mobilisations occurred until the mid-1970s and often were marked
by sectarian tones, as Shia protesters were the majority.4 However, the Iranian
revolution and the alleged role that Khomeneist Iran played in a coup attempt
in 1981 cast a shadow over these protests, which later regained some momen-
tum only in the 1990s. The rise to power of Hamad bin Isa, the son of Sheik Isa
bin Salman Al-Khalifa, opened up space for a number of political reforms that
remained nevertheless mostly on paper, and rising social tension and political
strains were already emerging before the full eruption of the Arab Spring
(Coates Ulrichen 2014). The other GCC countries stepped in to boost
the stability of the ruling elite, for the first time since the organisation was
established, and the GCC responded to the Bahraini request by sending its
Peninsula Shield Force.

Regarding the more specific topic of this work, the Arab Spring had a
number of unintended consequences that led to a rising fragmentation,
which was nevertheless also characterised by an increasing radicalisation,
of the regional Jihadist movement (S. G. Jones 2013). Notably, the Syrian
uprising – that soon became a fully-fledged civil war – provided the strategic
context for the emergence of the so-called Islamic State (IS). From being
originally an offshoot of al-Qaeda in Iraq, it soon distanced itself from
al-Qaeda and became an autonomous actor who had the capacity to grow
rather rapidly, turning into a wider regional threat (Lister 2016). This is
now one of the key risks that GCC countries has to face in the realm of
terrorism.
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THE GCC: SECURITY AND COUNTERTERRORISM COOPERATION

As explained in the introduction, the GCC is a regional organisation made by the
Arab countries of the Gulf region: Bahrain, Kuwait, Oman, Qatar, Saudi Arabia
and the United Arab Emirates (UAE). These countries launched this integration
ventures in May 1981, although talks on this project were already taking place
during the 1970s, also involving Iraq and Iran. According to Prince Saud al-
Faysal, this process of integration was based on the special relations, joint
characteristics, collective creed, similarities of regimes and the shared heritage
among its member states (Ramazani 1988, p. 1). The existence of a number of
significant similarities is indisputable, and only a few other equivalent groups of
states have more in common than the six Arab Gulf countries, sharing common
historical, cultural and political features. The conceptual roots of this community
should be found in the concepts of Islamic community or Arab community,
respectively ummah and qawmiyyah and, rhetorically, the reliance on this
heritage of shared features (Ramazani 1988, pp. 3–10).

That said, a number of regional and international dynamics of the late
1970s and the early 1980s and the significant geopolitical changes occur-
ring in the region at that time were the actual triggers of this integration
process. Indeed, the GCC was a response to the concerns caused by the
emergence of a Marxist state in Ethiopia, the Soviet invasion of Afghanistan,
the problems of the oil markets, the Iranian revolution and following 1980–
1988 Iran–Iraq war (Alasfoor 2007, p. 33). In this context, the fall of the
Shia in Iran, the rise of Khomeini to power and the outbreak of the Iran–Iraq
war had an overwhelming impact on Gulf countries, particularly in Saudi
Arabia (Abdulla 1999).

The process of integration has proved to be harder than the brotherly rhetoric
among the members states has suggested and, although its durability has been
remarkable, strains among members states were anything but absent. Their
different orientations and short-term and long-term strategies and aims have
often emerged and collided. Indeed, as noted by Christian Koch (2009),
30 years after its inception, the GCC had failed to develop institutionally, despite
the frequent lofty statements about common challenges, the need for mutual
trust and good neighbourliness and this stands in sharp contrast to the actual
achievements that the organisation recorded.5 This is one of the results of the
particular institutional arrangements that underlie its structure. The GCC deci-
sion-making is carried out through consensus and incrementalism, so has it been
constructed to grant member states the options of working either collectively or
individually, keeping a certain freedom of action, particularly in the foreign and
security policy domains (Babood 2005).

Security and counterterrorism cooperation was no exception, and it often
remained limited to bold rhetoric statements which had little practical effect
and relevance, as all the countries remained commitment to preserve their
freedom of action. In the field of security cooperation, the main framework
to carry out these collaboration projects was the Comprehensive Security
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Strategy of the GCC States adopted in 1987, at the meeting of the Interior
Ministers held in Muscat on 15 February 1987, and approved later by the GCC
Supreme Council at the eighth session in Riyadh. The Strategy is a general
framework for comprehensive security cooperation among the Member States.
It outlines the general objectives, as well as the tools of implementation.
Narrowing down the focus on terrorism, the GCC adopted a particular coun-
terterrorism strategy in 2002 when they issued the Muscat Declaration on
Fighting Terrorism. In the words of the fourth GCC Secretary-General, in
charge at that time, Abdulrahman bin Hamad al-Atiyyah:

[T]he GCC states, in accordance with their Islamic beliefs that reject terrorism
whatever its form or source, have long been aware of the danger of the phenom-
enon of terrorism, and have called for concerted international efforts to combat it.
Given the current developments in the world today in the aftermath of the
September 11 attacks on the United States, denounced by the GCC at that
time, the GCC states confirm their firm stance of denunciation of terrorism and
their pledge to combat it at all levels. It was in accordance with this stance that
they signed the Arab agreement against terrorism and endorsed the strategy on
combating extremism.6

In the following years, the GCC also took further steps forward. In 2004,
they signed the GCC Counterterrorism Agreement while they established a
Permanent Anti-Terrorism Committee in 2006, with joint meetings held
on a regular basis (‘GCC – Security Cooperation’ n.d.). These steps, while
showing the rhetoric ambition of moving forward in strengthening security
cooperation among GCC members, at the same time had little practical
relevance and were very much in line with the ambitious rhetoric described
above using Koch’s words. Counterterrorism remained mainly a national
issue, and each GCC member had its own specific agenda and priorities.
In this context, Saudi Arabia has developed the most comprehensive and
sophisticated approach, as explained in the following paragraph, also
because it was the country that had to face the rise of a significant terrorist
threats.

SAUDI ARABIA AND COUNTERTERRORISM: THE GCC
HEAVYWEIGHT BETWEEN DOMESTIC PARADOXES

AND REGIONAL AMBITIONS

In the narrower GCC context, Saudi Arabia7 plays indisputably a central role,
being by all means the largest, strongest, and most important member of the
GCC, and this role has increased over the past years, with Riyadh also playing a
much greater role in the wider MENA region (Depetris Chauvin 2010). Its
superiority in both territorial size and material resources has enabled Saudi
Arabia to provide a core area for the development of the GCC (Alasfoor 2007,
p. 34), and the GCC has often resembled Saudi interests and priorities,
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although this has not prevented the other members from expressing their
diverging views and adopting different policy positions.

In the narrower field of counterterrorism policy, Saudi Arabia is possibly
the GCC country that has developed the most comprehensive, and sophis-
ticated, strategy. This was due to the particular challenges that the country
had to face, particularly following 9/11 and the attacks in Riyadh of 2003
carried out by al-Qaeda in the Arabian Peninsula (AQAP). This was the
moment in which the Saudis decided to adopt a new and more explicit
strategy to manage a threat that nevertheless was already growing, signalling
the end of that paradox that had characterised Saudi Islamism in the 1980s
and the 1990s as described by Thomas Hegghammer: the existence of a
peculiar discrepancy between the significant number of Saudis involved in
militancy abroad and absence of Islamist violence at home (Hegghammer
2010, p. 1).

In those years, particularly during the 1980s, Saudi Arabia was considered to
be one of the patron of the radical Islamic movements that were fighting
against the Soviets in Afghanistan, with thousands of young Saudis leaving
their comfortable lives within the Kingdom to join fighters in Afghanistan.
Two peculiar events triggered this dynamic. On the one hand, the emergence
of revolutionary Iran, and on the other, the economic crisis due to declining oil
prices. These two dynamics challenged the two key pillars of Saudi regime
legitimacy, namely its religious integrity and the capacity to deliver economic
welfare. Thus, the government seized the opportunity to promote a more
active pan-Islamist policy8 as a tool to deflect some of the internal domestic
dissents (Hegghammer 2010, pp. 17–23).

Following the defeat of the Red Army, the end of the Cold War and the
collapse of the bipolar order, Saudi Arabia’s security was challenged primarily
by regional security dynamics. From this point of view, the 1990/1991 Gulf
War represented a watershed. It demonstrated that Saudi security remained
dependent on the West, particularly the United States, since they removed the
direct threat posed by the Ba’athist regime of Saddam Hussein. At the same
time, this crisis exacerbated a number of domestic cleavages. Religious, eco-
nomic, ethnic and social tensions were thus emerging, challenging the con-
sensual base of popular support that the House of Saud had been able to build
in the previous decades (C. Jones 1995). The presence of American troops on
the Saudi soil triggered a number of criticisms, which were used by radical
leaders against the regime and was at the very core of the ideological shift that
created the global Jihadist movement centred on Al-Qaeda (Hegghammer
2010, pp. 99–129).

The 20039 attacks carried out in Riyadh by AQAP represented the alarm bell
that pushed authorities to take a much resolute stance against this rising threat.
After that the group conducted several terrorist attacks in the Kingdom and
against the Saudi security forces, the Saudi government cracked down on them,
killing or arresting most of the group’s members (Byman 2016, p. 84). Indeed,
this was the very moment in which the Kingdom decided to adopt a wide-ranging
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campaign aimed at “Prevention, Rehabilitation, and Aftercare”, also known as
PRAC. It is composed of three separate yet interrelated programmes whose aims
are to prevent individuals from radicalising, promoting the rehabilitation of those
already involved with radical groups and organisation and providing a number of
measures to support the full return within the society of these people (Boucek
2008). The Ministry of Interior organised the plan, and the mastermind behind
this plan was Prince Muhammad bin Nayef, the current minister of interior affairs
(from 2012), who at that time was the assistant minister of interior for security
affairs. However, being comprehensive in nature, this programme also had the
support of a number of other governmental ministries and agencies, such as the
Ministries of Islamic Affairs, Endowment, Da’wah and Guidance; Education;
Higher Education; Culture and Information; Labour; and Social Affairs
(Boucek 2008). A strong emphasis was placed on the activities of counselling,
in line with the Saudi tradition of co-optation and persuasion, mostly using
religious figures who were not directly associated with the regime to provide
care and advice once people are in jail, but also to persuade those suspected of
Islamist militancy to confess eventual plots and cooperate with authorities
(Boucek 2008).

The Saudi authorities realised that responding to this challenge required
a broader approach than a sole reliance on hard measures. Thus, they
promoted these soft measures to tackle the spread of radicalism, stressing
the idea that using violence to carry out change within the borders of the
Kingdom was not legitimate (Boucek 2008). This latest aspect is of parti-
cular importance, also in the wake of what is described on the following
pages. This relied on specific aspects of the Islamic doctrines that focused
on the acceptance of a recognised authority, the only authorised to sanction
a legal Jihad. This approach is based on the Quranic concept associated with
the theory of obedience to the ruler (wali al-amr) (Meijer 2012). This is
substantially based on the idea of a hierarchy of authority. Its roots can also
be found in the traditional and conservative dimension of the Saudi society
(Meijer 2012), as this concept is well-established in the tribal customs
related to patriarchy and patronage, practices of wisdom and generosity,
all elements that represent the pillars of the counselling programme. In
a sense, this was a paternalistic approach to the issues of discontent and
resistance within the Saudi society. Radical militants who challenge the
stability of the state were seen as young persons on a deviating path and
the rejection of this patronage is not only perceived as a legal crime but also
as a break to established social customs and rules (Meijer 2012, p. 120).

THE EMERGENCE OF THE IS THREAT AND SAUDI

AND GCC RESPONSES

These social customs are also linked to the peculiar, and rather conservative,
version of Islam promoted by the Saudi authorities – which is at the very core of
the establishment and the legitimacy of the Saudi state.10 Historically, this is
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one of the most controversial issues regarding counterterrorism efforts, espe-
cially since they also used this particular version of Islam as a tool to spread
Saudi influence across Islamic countries. As explained below, according to
some accounts, the rise of IS is one of the unintended consequences of the
proliferation of this ideology. Although Saudi authorities have denied the
existence of any link between Wahhabism and the rise of terrorism,11 at
the same time it is sensible to note that this relationship is much more
complicated than many in the Saudi establishment are keen to admit (Meijer
2012, p. 120).

Some scholars have stressed the influence of Wahhabism in the ideologi-
cal development of al-Qaeda.12 This Wahhabi influence is, in a sense, even
greater, in the ideological foundations of the Islamic State (IS)13: the
speeches of first leaders of the Islamic State, Abu ‘Umar al-Baghdadi and
Abu Hamza al-Muhajir, drew extensively on established Salafi authorities,
with a significant number of these sources coming from the Wahhabi
tradition (Bunzel 2015), while the spokesman of the Islamic State, Abu
Muhammad al-‘Adnani, taught the writings of Muhammad ibn ‘Abd al
Wahhab to fellow IS jihadis (Bunzel 2015). Moreover, the younger gen-
eration of intellectual leaders and scholars that represent the theological and
doctrinal backbone of the Islamic State have criticised al-Qaeda Wahhabi
credentials. For instance, Bahraini Turki al-Bin’ali, a former student of Abu
Muhammad al-Maqdisi and now one of the key IS ideologues, at the time
of the split of his former mentor over the Islamic State’s feud with al-Qaeda
in mid-2014, Bin’ali, authored a harsh repudiation of his teacher, as he
compared Maqdisi’s rejection of the Islamic State to a famous eighteenth-
century Yemeni scholar’s rejection of the early Wahhabi movement in
Arabia (Bunzel 2015, p. 11). However, while the ideological connections
between Wahhabism and the IS are rather significant, the organisation fights
against the Saudi state and represents one of the most pressing domestic
and regional problems for the house of the Saud, at a time characterised by
the interlocking of mounting regional crisis that have a direct impact on
Saudi security – Yemen, Iraq, Syria – and declining oil prices that put the
stability of the regime in danger (Riedel 2015).

The IS is active in Saudi Arabia through the so-called Wilayat Najd. The
group started its activities in Saudi Arabia in 2015, first claiming responsibility
for an attack in May 2015, when it bombed a Shiite mosque in al-Qudaih,
near Qatif, in which 21 people were killed and more than 100 injured. A week
after this attack, the group claimed another bombing, in which another
suicide bomber detonated a device, killing four people near a Shiite mosque
in Dammam (‘In Saudi Arabia, Sunni Militancy Claims Another Victim’,
2016). In April 2016, IS claimed responsibility for the killing of Col.
Kitab Majid Al-Hammadi, who was shot dead on 5 April, in the area of
Al-Dawadmi, located 124 miles west of Riyadh (‘Islamic State says it is
behind killing of Saudi policeman’ 2016). A few days earlier, the IS local
affiliate also claimed responsibility for an explosives attack outside a police
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station that set fire to police vehicles in al-Dalam, located 62 miles south-east
of Riyadh, and in which one person was killed (‘Islamic State says it is behind
killing of Saudi policeman’ 2016).

As Wilayat Najd carried out attacks against Shia targets in other GCC
countries as well, for instance in Kuwait, and given the rising concerns
among Gulf countries for eventual return of foreign fighters and the increasing
appeal that IS propaganda has on a number of social groups, in the region, the
countries of the GCC tried to adopt a number of counter-measures to deal
with this issue. Saudi Arabia declared IS a terrorist organisation as far back as
March 2014 (Suleiman Ali 2014) and, in December 2015, announced the
establishment of a coalition of Islamic states keen to fight militancy (‘Saudi
Arabia forms Muslim “anti-terrorism” coalition’ 2015). A new strategy to
counterterrorism was at the top of the agenda of the 36th summit held in
December 2015. Moreover, as terrorist attacks in 2015 increasingly hit the
GCC countries, five out of six of their members (Saudi Arabia, the UAE,
Kuwait, Qatar and Bahrain) joined the American anti-IS coalition, although
international partners remain concerned with some shortcomings in tackling
issues such as radicalisation and private funds to radical organisations.14

For Saudi Arabia, IS represents a multifaceted threat. In Syria, it is a military
threat to Saudi-back groups. In that specific theatre, Saudi Arabia does not
have any of its own troops on the group. It rather supports a number of local
Syrian rebel factions, but it continues to consider Iran, more than IS, the main
threat in that context (Ryan 2015). However, IS also represents an ideological
menace to Saudi Arabia. As noted by Cole Bunzel, the IS-Saudi struggle is also
a contest for the soul of Wahhabism, and IS rise has indeed reignited a latent
internal debate over some of the most aggressive aspects of this ideology, with
liberals becoming more vocal about removing certain doctrines from
Wahhabism (Bunzel 2016).

CONCLUSION

The GCC represents an attempt by the countries of the Gulf region to provide a
collective response to the major security challenges they had to face over the past
35 years. While the integration process has been rather slow and complicated, at
the same time the GCC has proved to be rather resilient and, particularly in the
aftermath of the Arab Spring, has increasingly played a a more pro-active role in
the wider MENA region. GCC countries have also tried to cooperate in the field
of counterterrorism policy, although this cooperation remained mostly confined
to the macro-level, with general statements about the aims and the achievements
about what the six countries wanted to achieve but with no in-depth provisions
about how to do so. Among GCC countries, Saudi Arabia – for a number of
historical and political reasons – has produced the most sophisticated counter-
terrorism strategy, essentially focused on a number of soft measures to tackle the
rise of domestic extremism. However, the structural link between Saudi Arabia
and the Wahhabi ideology has raised more than a concern about the efficacy of
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this strategy without a doctrinal revision of this ideology, which is at the very
core of the establishment of the Saudi state. The rise of IS has reignited this
debate, as the group has drawn primarily on the purest Wahhabi doctrine and has
taken some its prescriptions – for instance, the approach towards the Shia, but
also the literal interpretation of texts – to new extremes. In this sense, while IS
can still appeal to some sectors of the Saudi society, it nevertheless represents a
direct strategic and ideological threat for the Saudis, and its rise is also a major
test of the efficacy of the Saudi soft counterterrorismmeasures and the traditional
version of Wahhabish, which stresses the acquiescence towards the legitimate
religious and socio-political authority.

NOTES

1. Formally the Cooperation Council for the Arab States (Majlis al-Taʿāwun li-duwal
al-Khalīj) but still largely known through its formal name of Gulf Cooperation
Council (GCC) (Majlis al-Taʿāwun al-Khalījī), the GCC is a regional organisation
made by the Arab countries of the Gulf region: Bahrain, Kuwait, Oman, Qatar,
Saudi Arabia and the United Arab Emirates (UAE). Its website (the English
version) is https://www.gcc-sg.org/eng/index.html.

2. In the beginning, there were hopes that these revolutions were the beginning of
a new phase of democratisation and reform in the region. However, apart from
the notable exception of Tunisia, these hopes went largely unfulfilled. The
amount of works published on the Arab Spring is extremely broad, as such
here we will provide only a very few references that can help the reader. See
Dalacoura 2012; Joffé 2011; Lynch 2014; Salloukh 2013; Springborg 2011;
Zubaida 2012.

3. For a general introduction to the international politics of the Gulf region, see
Gause III 2009.

4. The Shia population in Bahrain makes up to about 70% of the overall population
of 1.4m people.

5. Although Koch recognises that the GCC took up a number of important steps to
further this cooperation – implementation of a GCC customs union, a common
market, a common currency, a Gulf Defence Pact, and an agreement on counter-
terrorism cooperation just to mention a few – at the same time he stressed that
these did not follow up the ambitious rhetoric that has characterised the organi-
sation since its emergence.

6. Press Release (‘GCC interior ministers issue Muscat declaration on terrorism’

2002).
7. For a broad overview on the strategic regional context for Saudi Arabia, see

Cordesman 2009.
8. According to Hegghammer, Pan-Islamism was a policy promoted by King Faisal

to counterweight Nasser’s secular Arab nationalism. It called for coordination
and mutual aid between Muslim countries, and was based upon the concept of
‘Muslim solidarity’ (al-tadamun al-islami). More than an actual unification
project similar to other Pan-Islamist ideas and utopias proposed in the past, this
was more the definition of a foreign policy doctrine, which had the double aim to
build up an alliance against radical Middle Eastern regimes and strengthen the
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Saudi regime’s religious credentials. For a general overview of the history of Pan-
Islamism see: Landau 2015.

9. On 12 May 2003, a triple suicide attack at three compounds in Riyadh – Dorrat
Al Jadawel, Al Hamra Oasis Village, and the Vinnell Corporation Compound –

killed 35 people, with 160 also wounded. A few months later, on November 8,
another bomb exploded just outside the Al-Mohaya compound, killed 17 people,
with about 120 people wounded (Hegghammer 2010, pp. 181–185).

10. For a more in-depth approach on this, see Al-Rasheed 2002; Vassiliev 2013;
Commins 2006.

11. For instance, Charles Allen described the spread of Wahhabism across the Islamic
world as the result of the return of pilgrims from Mecca. This allowed this radical
and puritan message to take root in many parts of the Islamic world, particularly
in the Indian subcontinent, and it also provided fuel for the emergence of the
Deobandi movement. See: Allen 2006.

12. This view is shared by Schwartz 2003; Choksy and Choksy 2015. However,
other scholars have adopted a more critical approach, questioning this connec-
tion and stressing the need for a more comprehensive view to understand the
ideology of Al Qaeda. See for instance: Azzam 2003; Gause III 2004; Hellmich
2008.

13. Although being an offshoot of Al-Qaeda in Iraq, the Islamic State has now
established itself as an autonomous organisation, with a peculiar and, for many
aspects, much more radical ideology than Al-Qaeda. On this see: Holbrook 2015;
International Crisis Group 2016; Turner 2015.

14. Concerns were raised particularly in the US. See Plotkin Boghardt 2014;
Windrem 2014.
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CHAPTER 39

Ne Mutlu Turkum Diyene: The Turkish
Dilemma and the Rise of Terrorism

Kawser Ahmed

INTRODUCTION

The words of Mustafa Kemal Ataturk (sozleri) are hung all around the entry-
ways of Turkish military establishments, especially the saying, What Happiness
to say, “I am a Turk”. To an outsider, these might appear at first glance to be an
ostentatious display of authoritarianism, yet they capture the very essence of
Turkish nationalism during the republic’s formative years in the 1920s and
1930s when Turkey decided to break away from the past and embrace Western
secular modernity. Historically, Turkey has witnessed much turmoil given its
role as a bridge between the Oriental and Occidental worlds, but it has never
experienced the magnitude of turmoil that it currently faces. Consequently, it is
pertinent to ask whether the Turks are genuinely happy in light of the string of
suicide bombings that are taking place not only in its border towns but also in
Turkey’s ancient (i.e. Bursa) and present (i.e. Ankara) seats of power.1

Historians have observed that three consecutive sociopolitical trends have
dominated Turkey: Ottomanism (in the first half of the nineteenth century),
Islamism (in the second half of the nineteenth century), and Turkish
nationalism (the very end of the nineteenth century and early twentieth
century) (Akçura 1987; Zürcher 2000: 153 cited in Saraçoglu 2010, 40).
However, in the recent past Turkey has experienced several types of govern-
ance. Although, its ruling parties were staunchly secular in nature, a strong
military (Turk Silahli Kuvvetleri—TSK) has always acted as a guarantor
of secularism and independence. The landscape changed definitively after
2002 as the pro-Islam Justice and Development Party (Adalet ve Kalkınma
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Partisi-AKP) took power and a rift between ruling party and TSK became
evident. Additionally, Turkey faced a major domestic security-related
challenge in 1978 when the Kurdistan Workers Party (Partiya Karkaren
Kurdistan—PKK) started its campaign to secede and demanded a separate
homeland in the southeastern part of Turkey. Nevertheless, the security threats
were mostly localized (i.e. centered on the South Eastern part of Turkey).
Indeed, one scholar has noted a distinct dualism regarding the PKK question,
namely, the “problematic political relationship between the rights of the Kurds
and the Turkish state” (Saraçoglu 2010, 2).

Immediately following the birth of the Turkish Republic, politicians advo-
cated for the distinctness of Turkish Kurds, but this soon waned as is evidenced
by the increasingly toughened stances taken by successive Turkish governments
in subduing Kurdish demands. As a result, a low-level insurgency has gripped
the South Eastern part of the country, with both the state and PKK rebels
engaging in a cycle of violence that has wrought death and destruction.
Although the PKK has never wavered in its objectives over the years,
the 2003 invasion of Iraq and the emergence of the Kurdistan Regional
Government (KRG) in Northern Iraq have reinvigorated the PKK and its
followers in reasserting their demands.

Coupled with the post-Iraq war situation, the Syrian conflict gave birth to the
Islamic State (IS) and created a unique situation for Turkey that is demarcated by
five features. First, it appears that the KRG is a reality and that Western powers
are supporting it in order to counter IS’s rapid expansion, which in turn has
emboldened the PKK’s resistance in Turkey. Second, this situation has presented
Turkey with a dilemma: on the one hand, as a NATO member it is expected to
join the Western coalition effort against the IS; on the other, however, it initially
considered the IS to be a counter force against the Kurdish rise in the region.
Third, the internal security situation rapidly deteriorated beginning in 2015 and
Turkey now faces a two-pronged security challenge: a re-energized PKK (or at
least a faction of it) and IS operatives who have launched a series of suicide
bombings in major Turkish town centers.2 Fourth, Recep Tayyip Erdogan’s pro-
Islamist government has reportedly used the crisis as leverage to adopt stronger
security measures for stopping terrorist attacks. However, this has also resulted in
the curtailing of civil liberties, most notably the press and citizenry’s freedom of
expression. Finally, millions of Syrian refugees have taken shelter in Turkey,
which has created a security nightmare for Turkish law enforcement agencies
not only in terms of the logistics of managing this influx of people but also in
trying to keep extremists out of the country. In this complex milieu, observers
contend that Turkey is now at a crossroads; while the reality of growing terrorist
activity within Turkey’s borders cannot be underestimated, the government’s
intended strategy for dealing with it has become compounded by various local,
regional, and international factors.

Against this backdrop, this chapter elaborates answers to three research ques-
tions. First, given the end of the peace treaty between the PKK and the Turkish
state, what are the associated causes of the rise of PKK-related terrorism? Second,
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what is Turkey’s counterterrorism strategy, and is it able to deal with dual threats
(IS and PKK)? Third, is Turkey becoming an authoritarian state, and will this
damage its global and regional reputation in the future? Data for this research were
collected from media (print and electronic), government documents, and from
some contacts on ground in Turkey. Media data were analyzed using qualitative
data analysis software nVivo 10. This chapter is organized around three
main themes: the history of terrorism in Turkey; the Turkish domestic political
environment, including the civil–military relationship; and Turkey’s three-pronged
counterterrorism strategy. This approach allows for the detailed elaboration of
PKK-related terrorism within past and present Turkish political discourses, which
is significant as the author believes that successful counterterrorism strategies in
Turkey depend upon dealing with the historic Kurdish issues.

HISTORY OF TERRORISM IN TURKEY

AND THE “KURDISH QUESTION”

Terrorism and the history of Kurdish struggle are intertwined in Turkey. Thus,
one must examine both Turkey’s history and its present sociopolitical condi-
tions in order to better comprehend the current situation. Turkey spent the
relatively calm period during the late 1920s and 1930s consolidating territorial
integrity and forging an ideological identity (i.e. secular nationalism).
Historically, Turkey has been home to a mix of ethnic groups, and today it is
a (Muslim) multicultural nation of 80 million people.3 However, one survey
shows that two phases of “demographic engineering” took place (the first
occurring between 1876 and 1909 and the second in 1945), which resulted
in Turkey’s non-Muslim population going from 20 percent in 1914 to roughly
1 percent at present (Chronicle 2009).4 Interestingly, while the Ottomans did
not officially recognize an ethno-linguistic social hierarchy within the millet
system, they did establish a religious, sect-based stratification that enabled
Sunni Muslims to obtain administrative or military positions in the Ottoman
bureaucracy regardless of their ethnic background. Thus, “being a Sunni
Muslim in the Ottoman Empire functioned as a unifying identity that involved
Circassians, Bosnians, Turks, Slavs, Arabs and Kurds. As long as different ethnic
groups belonged to the Muslim community, they were treated equally as the
‘subjects’ of the Sultan” (Saraçoglu 2010, 38). However, when it comes to the
question of minorities living in Turkey, the Treaty of Lausanne (1923) states
that Muslims are generally considered Turks regardless of their origin or
language (especially mentionable are the articles VI and IX) (Ministry of
Foreign Affairs 2016). Given this, the question as to why Turkish Kurds
(roughly comprising eighteen percent of the total population) have not been
acknowledged as a distinct minority group and endowed with their own
language and educational rights is one that cannot be easily understood (The
New Arab 2015; Danforth 2015).

The Turkish government and the Kurds began to develop an uneasy
relationship in the 1920s. This “uneasiness” is often referred to as the
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“Kurdish question” in the media, political circles, and academia, and this
question concerns “the status of the Kurds in the social and political life of
Turkey” (Saraçoglu 2010, 10). Nevertheless, scholars have opined that
this “uneasy” relationship is rooted in the process of nation making, as
nation-states actively construct an image of “others” (i.e. both linguisti-
cally or ethnically) living within its territory to establish its nationalist
ideologies and “to build a coherent image of ‘nation’” (ibid, 36). In so
doing, “ nationalist states have endeavoured to shape their citizens’ per-
ceptions of ‘outsider’ ethnic groups and nations. These ‘outsiders’ have
been minority groups that live within the borders of the nation-state, as
well as other ‘rival’ nations that are perceived to be enemies” (Alonso
1994, 228 cited in Saraçoglu 2010, 36). The “Kurdish question”—which
arose in the midst of an “othering” process—is no exception here, and it was a
key factor in the rise of the PKK in the late 1970s. The PKK’s original
intention was to remind (and to some extent to coerce) the Turkish state
into acknowledging the rights of Kurds as a separate ethno-linguistic group.5

THE BACKGROUND OF PKK-LINKED TERRORISM

IN THE PRE- AND POST-1984 PERIODS

The “Kurdish question” arose as the result of the Kurdish response to a
government “assimilation project” (i.e., “homogenization attempt”) under-
taken in 1923. This came on the heels of the abolition of the Caliphate and
other subsequent radical “secularist reforms”, and the consolidation of power
by pro-secularist groups in all the three domains (political, military, and ideol-
ogy) (ibid). For the purposes of delineating the beginning of a violent episode
in Turkish history, the year 1984 is considered here as a starting point for the
PKK’s terrorist activities.

THE PRE-1984 PERIOD

There are two subtle, yet opposing, ideological currents that flow through
Turkish society: one current reflects the nation’s conservative (although nowadays
it is claimed to be much reformed) Islamic faith and the other reflects its pro-
secular pro-western ideology. This condition has resulted in two paradigmatic
shifts in Turkish society after 1950, and these shifts have had a profound impact in
shaping current domestic politics. One shift occurred when a group of right-wing
conservative Turks (i.e. cultural-nationalists) who “viewed common Islamic
values and beliefs as the basic ingredients of national identity” began to dominate
the political landscape (Saraçoglu 2010, 52). The second group was overtly
radical-secularist and opposed the integration of Islam into the body politic,
promoting ethnic nationalism instead (however, this particular trend has been
episodic in Turkish history since 1930). Such a notion has its roots in Ataturk’s
official decision to distinguish Turkey as a unique place where a historical ethnic
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race first emerged in Anatolia (Saraçoglu 2010). Importantly enough, the secu-
larists’ consistent determination not to distinguish between Turkish and Kurdish
languages and to subdue other distinctive Kurdish cultural identities actually
provided justification for the PKK’s secession demands. Following the 1980
military coup, the secularists advocating for “ethnicist forms of Turkish national-
ism” became even more dominant in Turkish politics (ibid).

The “ethnicist” camp attempted to assimilate Kurds within the greater
Turkish nationalist scheme, but such efforts faced stiff resistance. As one
scholar noted, “of the 18 rebellions that took place between 1924 and
1928, the 1925 Sheikh Said Rebellion (Şeyh Said İsyanı) was the first
large-scale Kurdish nationalist uprising. This rebellion was instituted
by Kurdish religious leaders who were discontented with the Turkish
state’s radical secularist reforms” (Kirisci and Winrow, 1997, 100 cited in
Saraçoglu 2010, 57). Consequently, the Kurds and Turks found themselves
locked in a conflict over the advancement and securing of their respective
ethnic identities, with the Kurds ultimately finding themselves on the losing
side. It was at this point that the PKK emerged. Originally a Marxist
nationalist organization, the PKK announced its presence in 1974 (ibid
58), capitalizing on the simmering discontent of the Kurdish population
in the region (Turkey, Iraq, Iran, and Syria). Although the PKK operated as
a small, urban-based guerrilla group that relied on hit and run tactics, it
gradually gained momentum due to its ability to successfully garner support
in urban areas in general, and the rural areas of South Eastern Turkey in
particular (especially in Diyarbakir and Sanli Urfa). Led by Abdullah Ocalan,
the PKK began frequently attacking Turkish military targets in the early
1980s, the most fatal of which taking place in August of 1984 when they
attacked police and gendarmerie bases in Hakkari and Sirt provinces. It was
a classic show of force, and it marked the start the PKK’s asymmetric
struggle to achieve its goal: secession from Turkey and the formation of a
new Kurdish state in southern Anatolia. However, since 1997 the PKK has
been listed as a foreign terrorist organization by Turkey and other Western
nations, and an estimated 40,000 lives have been lost in the PKK’s conflict
with the Turkish state (Phillips 2013).

THE POST-1984 PERIOD

The post-1984 period was characterized by the government’s adoption of a
military approach in dealing with the “Kurdish question” (i.e. Kurdish separ-
atism). The armed conflict between the PKK and TSK peaked in the early
1990s when the PKK resorted to a highly agile “hit and run” technique that
used groups of seven to nine lightly armed guerrillas (manga). This activity
increased in the late 1990s with the PKK’s force growing to 27 guerrilla
groups (takim) carrying out attacks on TSK, police, and Turkish gendarm-
erie units (Aydin and Emrence 2015). However, one scholar has observed
that the armed conflicts between the TSK and PKK were largely confined to
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southern Turkey and therefore cannot be classified as a widespread ethnic
conflict between (regular) Turks and (regular) Kurds within Turkey
(Saraçoglu 2010, 3). Nevertheless, he also observed that the Kurds had
experienced alienation as a result of the PKK’s ongoing campaign, which
led Kurds to be stereotyped more than other minority groups in Turkey
(Saraçoglu 2010). Additionally, in the post-1984 period, PKK activities were
also impacted by the founding of a Kurdish government in Northern Iraq in
1992 as it presented an opportunity for a strategic alliance between the
region’s two embattled Kurdish groups (i.e. Iraqi and Turkish Kurds).
Awkwardly, Iraqi Kurds preferred to establish a strategic relationship with
Ankara, “as a way of maintaining relief supply routes and the allied military
protective cover over Iraqi Kurdistan” (Kutschera 1994, 14), which upset
PKK leadership to a great extent. The year 1999 was a momentous time for
Turkish authority, as the leader of the PKK, Abdullah Ocalan, was captured,
officially ending the PKK-led separatist movement (Marcus 2007, 75).
However, even in captivity, Abdullah Ocalan remained a figurehead for the
PKK, only now his rhetoric changed from placing emphasis “cessation” to
instead advocating for a “democratic republic” with more Kurdish self-rule
and guaranteed cultural rights (Marcus 2007, 79).

The ceasefire that started in 1999 broke down in 2004, and armed
clashes erupted between the TSK and PKK in 2006. One scholar observed
that there were three reasons why the PKK returned to armed conflict: “it
was a response to Ankara’s political inaction; it was a way to ensure that the
PKK remained relevant and in control; and finally, there was Iraq to con-
sider” (ibid, 79). The changing geopolitical scenario in the aftermath of the
Iraq invasion paved the way for the establishment of Kurdistan in Northern
Iraq in 2005. This raised hope for Kurds who wanted a Kurdish state inside
Turkey, although the PKK feared losing its monopoly in dictating terms for
a Kurdish homeland in the region. A fragile peace treaty was again secured
between Turkey and the PKK in the beginning of 2013, but this ended
abruptly in July 2015 when an IS suicide bomber (it was also alleged that
Turkish authorities were aware of the attack beforehand) killed 35 Kurdish
activists (Library of Congress 2015).

Since the 1990s, Turkish Kurds have found eight political parties,6 but
each has been banned by the Turkish Constitutional Court (HDP Europe
2016). Nevertheless, scholars have argued that there is deep divisiveness
among Turkish Kurds (Guney 2002, 135), and that they are incapable of
uniting under one political banner even if they were given opportunity
to do so. However, in recent elections, the People’s Democratic Party
(HDP)—which is the current legitimate Kurdish party—obtained the neces-
sary percentage of votes (ten percent) to be recognized as an official
political party under the Turkish constitution for the first time in its history
(Stevenson 2016). This presents a momentous opportunity for the Turkish
state to demonstrate that it is genuinely concerned about Kurdish issues, an
act that would further bolster Erdogan’s political status within the country.
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However, if Turkey repeats history and moves to ban the HDP, an historic
opportunity to resolve the conflict with the Kurds would be lost.

The post-1984 period has also seen the rise of splinter groups such as the
Kurdistan Freedom Falcons (Teyrenbazen Azadiya Kurdistan-TAK). This is
a small breakaway faction of the PKK that made its presence known in 2004
by arguing that its methods were more effective than those of the PKK and
the Kurdistan People’s Congress (i.e. political front of Kurdish groups in
Turkey) (Porter 2016). Its signature moment came on March 13, 2016,
when it conducted a suicide attack in a bus stop in Ankara. This attack made
it clear that the TAK had chosen to adopt a much different fighting tactic
than those used by the PKK; while PKK attacked soldiers, police, and
government officials—mostly in Southern Turkey—the TAK co-opted the
classic terror tactic of attacking civilians. The TAK existed well before March
13, 2016, beginning its campaign of terror attacks in Kusadasi, Turkey, in
2005, and carrying out subsequent attacks in Istanbul, Marmaris, and in
Antalya. The TAK seems to focus on attacking civilians and foreign nationals,
and some terrorism experts have linked them to the March 13, 2015 attack in
Turkey because it came immediately after Turkey’s announcement that they
would be cracking down on PKK militants. Although there is no clear link
between the TAK and PKK, experts suggest that it would be unusual for
the PKK to accommodate a violent extremist group like the TAK because the
TAK’s attacks undermine its political legitimacy (Porter 2016). However,
the TAK’s allegiance to Abudullah Ocalan as its leader is well-documented
(Aydin and Emrence 2015).

TURKISH DOMESTIC POLITICAL AND COUNTERTERROR

ENVIRONMENTS

Domestic Turkish politics has also undergone some intriguing developments
during the post-1984 period, particularly the ascension to power of President
Recep Tayyip Erdogan and his pro-Islamic AKP.

When the Turkish people handed the AKP a fourth consecutive mandate
in November 2015, it was a foregone conclusion that the AKP would move
quickly and authoritatively to consolidate its power. Although rooted in
Islamist ideologies, observers contended that its mode of Islamic politics was
reformed and that its success was the result of its shrewd management of fiscal
and sociopolitical conditions in Turkey (Aydin and Emrence 2015). The AKP
not only garnered a broad base of popular support but it is also the only party
since the introduction of multiparty democracy in 1946 to consolidate its
support successively in each election since 2002. Although Turkey has a bad
reputation for closing down Islamist parties (four of them were closed since
1970) (Aydin and Emrence), the AKP is an exception. Therefore, Erdogan
prefers to call the party “conservative democratic” rather than Islamist
(Özbudun 2006). The AKP has achieved a remarkable feat in steering
Turkey because “despite the political turbulence, Turkey weathered the global
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financial crisis of 2008 with remarkable success. The economy continued
double-digit growth rates in 2009, after a brief recession. By 2012, Turkey’s
unemployment rate and budget deficit were at record lows” (Taşpınar 2012).
The 2015 election re-affirmed that Turks preferred the stability offered by the
AKP more than they cared about its alleged corruption and authoritarian
tendencies, mandating them to continue ruling and to address the rising level
of terrorist threats from both the PKK and the IS (Akyol 2015).

Both the West and the East have praised the AKP for its economic and
democratic agenda that eventually propelled Turkey onto the global scene and
firmly established its bargaining position with the European Union (EU).
Nevertheless, the AKP’s success has been tainted because it seems that the
party is gradually shifting toward authoritarianism, which was evidenced in its
heavy-handed attempt to control a mass protest in Istanbul Gezi Park in 2013
(Schmitt and Mirjam 2013). Additionally, scholars have observed that, as the
party became more popular, it increasingly ignored “the centrist consensual
politics and the liberal vision for EU membership” (Cagaptay 2014, 113).
Moreover, the AKP has appeared to stifle freedom of expression and free
press in Turkey: “according to a 2012 report from the international advocacy
group the Committee to Protect journalists, with 49 journalists in jail, Turkey
is the country with the highest number of journalists in prison—more than
either China or Iran” (ibid, 113). The AKP also amended the country’s
constitution in 2010, and it now appoints most of the high court judges
unilaterally without a confirmation process. Its heavy handedness is also obser-
vable in how it deals with secular business and media (such as Dogan group)
organizations (Newsweek 2008; Krajeski 2014) (ibid).7 Additionally, although
Erdogan adopted a nuanced conciliatory approach with the PKK, resulting in a
ceasefire in 2013, this ceasefire has since broken down as the result of an IS
attack in August 2015. The breakdown of the ceasefire and Erdogan’s 2015
commitment to treat IS and PKK as terrorist organizations has undermined the
PKKs political cause. Some have argued that Erdogan’s earlier comment had in
fact enhanced the HDP’s success (The Guardian 2015). Most importantly, the
AKP is the only political party in Turkish history to successfully curb the TSK’s
political interventionism.

CIVIL–MILITARY RELATIONSHIP

Traditionally, the TSK has played an influential role in national security and
in national politics in general. Tracing its roots to the 1961 Internal Service
Act, an EU report shows that the TSK has often intervened in domestic
politics and has forced elected governments out of power, which is not
viewed favorably by the EU and other Western nations (The Journal of
Turkish Weekly 2005). Nevertheless, one should be aware that the Turkish
national psyche is deeply influenced by the heroism of its armed forces
for several reasons. First, much of Turkey’s national pride stems from its
self-conception as a warrior nation, which can be traced back to the first
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Ottoman ruler who conquered Constantinople in the fifteenth century.
Since then, Turkey has remained a formidable global military power and
has maintained an armed force to carry out its missions. Second, although
Ottoman power declined during the period of Western imperial rule, the
armed forces remained an important and necessary tool of national power
during the war of independence in 1923. During this conflict, the TSK
warded off Greek and Russian invasions, and its military leader, Mustafa
Kemal Ataturk, unified the nation using his military prowess and leadership.
In fact, many Turks believe that Turkish independence was not only won
but also guaranteed by its military. The admiration for the heroics of the
Turkish military can be seen in the crowds of people who gather at the
Gallipoli war monument (Gelibolu) to celebrate the heroism of the Turkish
soldiers who fought to protect the Turkish independence in the Dardanelles
Campaign. Third, while the TSK has often intervened in domestic politics,
the Turkish people believe that it is the only stable and corruption-free
institution that can be relied on in times of national crisis. This perception
became even more relevant during the armed conflict with the PKK in the
late 1980s. Fourth, the TSK plays a pivotal role in international forums,
such as NATO and the UN, by contributing troops and by providing the
use of its air and naval bases to support Western military invasions (such as
Iraq and Bosnia). Turkey is thus considered NATO’s balancing force against
Russia in central Asia.

Although, the TSK’s general approval in Turkish society is unwavering, it has
a checkered past marked by numerous interventions in domestic politics. A
number of military coups (1960, 1980) coupled with direct intervention
(1971, 1997) to oust governments have created problems, yet it justifies these
interventions as being for the purpose of preventing the Islamization of Turkish
society. The TSK’s indelicate response to the PKK insurgency in the late 1980s
was even more controversial as it raised the question as to whether the excessive
use of force really helped to deter the PKK’s terrorist campaign. Some even
opined that the TSK’s approach had backfired and had served to substantiate the
accusation that the Turkish government was not sincere in dealing with PKK
issues politically (Jones 2016). Constitutionally, the TSK is only answerable to
the head of state and has therefore it enjoyed a certain degree of impunity in
terms of justifying its actions. However, this started to change when the AKP
came to power; since 2002, the TSK’s influence in the political domain has
gradually diminished. The AKP launched a number of probes in the late 2000s,
most significantly the Ergenekon inquiry in 2007, and “Sledgehammer” in
2010, which resulted in hundreds of military officers, including top generals,
losing their jobs and others being given jail sentences for being implicated in a
coup against the state (Daily News 2009; Gürsoy 2015). It was an unprece-
dented event in Turkish society and further dissent between the head of the state
and Turkish Chief of General Staff and Air and Navy chiefs came to light in 2012
as they sought early retirement (Bektas 2011). At present, there remains a clear
tension between the state and the TSK, and the results of a recent national survey
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suggest that this tension is not conducive to the overall wellness of the national
political environment (Gürsoy 2015). Nevertheless, the ruling political regime’s
confidence with TSK’s capability in countering PKK and IS-related domestic and
trans-frontier terrorism cannot be overstated at this point.

TURKISH THREE-PRONGED COUNTERTERRORISM STRATEGY

AND ITS IMPLICATIONS

Prior to 2013, the PKK was Turkey’s only internal security threat, but it has
now been joined by IS. Compared to the PKK’s operations, IS-induced terror-
ism is less significant because the PKK and its splinter organizations have both
the capacity and popular support necessary to undermine the Turkish state and
its interests at home and abroad. Since 2005, Iraq’s Kurdistan gradually
became a stable, coherent reality while rest of the Iraq descended in chaos
and uncertainty. In the midst of this chaos, IS was born. As IS quickly
expanded its sphere of control in Syria and Iraq throughout 2013–2014, the
Iraqi Kurds were the first faction to pose a credible resistance against IS. The
Peshmarga—as Iraqi Kurdistan’s armed forces are now known—not only
fought vigorously but was also able to defend its territory from falling into
IS’s hands for nearly two years. Although a lukewarm political and military
relationship existed between the PKK and Iraqi Kurds, a success in the armed
conflict against IS and Iraqi Kurdistan’s emerging relevance in international
and regional politics inspired hope for the future among the PKK’s rank and
file. Given its turbulent relationship with the PKK, Turkey observed the
success of Peshmarga forces with caution and held out on joining the
Western and NATO air attacks on IS locations close to its border areas near
Syria until July 2015. Indeed, since the beginning of the Syrian conflict,
Turkey had supported the Free Syrian Army, maintained military presence
to support groups fighting against the Syrian government, and it had also
helped IS fighters to keep the pressure on Syrian and Iraqi Kurds (Graeber
2015). Turkey’s predicament with regards to Kurds in the region is perhaps
best illustrated as follows:

The Turkish establishment has been alarmed by the existence of an autonomous
Kurdish region in Iraq since the day it was founded and has repeatedly threatened
to invade if it declares independence from Baghdad. (That may be the only reason
the Iraqi Kurds haven’t yet done it.) And it’s doubly alarmed now that the Kurds of
Syria have cobbled together their own autonomous region, which they call Rojava,
while the Arabs of Syria fight a devastating civil war with each other. And the
Turkish establishment is triply alarmed because the Kurdish militias in Syria—the
YPG, or People’s Protection Units—are aligned with the PKK. Turkey’s President
Recep Tayyip Erdogan—like most of his ethnic Turkish countrymen—is terrified
that an independent Syrian Kurdistan will help Turkish Kurdistan wage a revolu-
tionary war against Ankara. Fairly or not, Erdogan sees Rojava much the way the
Israelis see Hezbollah-occupied southern Lebanon (Totten 2015).
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However, Turkey’s ambivalent stance on IS has changed and, as a result, IS
retaliated with suicide bombings that killed Turkish citizens as well as soldiers in
July 2015. It appears that Turkey has adopted a three-pronged counterterrorism
strategy to deal with the current terrorist incidents. The three aspects of
this strategy and their implications are elaborated accordingly in the following
paragraphs.

First, the main focus of Turkey’s strategy is to destroy IS sleeper cells and its
operatives within Turkish territory. With this objective in mind, the govern-
ment unleashed its law enforcement agencies, including members of the TSK,
in July 2015 in 19 different Turkish cities. It also deployed the TSK to monitor
transit routes used by IS as well as foreign fighters travelling to and from Syria
(Stein 2015). Turkey decided to cooperate with the coalition forces by allow-
ing them to use its air base in Incirlik to launch air strikes in IS targets in Syria
and Iraq. Turkey’s recent posture is a paradigmatic shift because it had pre-
viously been indifferent about its approach, and to a great extent has supported
the anti-Assad forces, since the beginning of the Syrian conflict. Furthermore,
Turkey has also used the TSK to try to create a buffer zone between itself and
Syria. Turkey’s previous counterterrorism strategy drew harsh criticism from
counterterror experts because it was believed that Turkey intentionally created
a “jihadist highway” close to its border not only to support IS and other
anti-Assad groups but also to maintain pressure on the PKK (Gursel 2014).
However, Turkey’s reformed counterterrorism strategy against IS and its nar-
rowing of the “jihadist highway” helped it garner confidence from its NATO
allies. In the future, Turkey might find itself in an advantageous position to
negotiate with the allies with regards to dealing with the PKK should the Syrian
and Iraqi Kurds become powerful players in the region and decide to help their
Turkish brothers. Nevertheless, it would be difficult to hunt down every IS
supporter in Turkey and neutralize them, and the continuous inflow of Syrian
and Iraqi refugees further complicates the surveillance efforts to stop terror
attacks. Moreover, Erdogan has to rely on the TSK to achieve these strategic
objectives and the currently tense civil–military relationship might prove to be
an obstacle in the short term, at the least.

Second, Erdogan changed his erstwhile intention to reconcile with the
PKK and retracted from the peace process, declaring that there were no
difference between PKK and IS since both indiscriminately targeted Turkish
citizens. As such, the counterterrorism force will be equally directed toward
destroying these groups. It is worthwhile to point out that, aside from the
TAK, there are at least three more terrorist groups operating within Turkey
(Library of Congress 2015).8 Thus, experts suggest that these groups have
at least some sort of cooperation at the tactical level with the PKK, although
their objectives and methods might be different than the PKK’s. Given this
situation, going head on with the PKK and all these groups might not be a
prudent policy alternative for Erdogan. Consequently, Erdogan’s policy
shift from mutually resolving conflict with regards to the “Kurdish ques-
tion” to using only hard power might also not yield a desired long-term
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outcome. In as much as the PKK cannot and will not abandon their armed
struggle, the TSK cannot clear them from the mountains; the sooner that
the Turkish government understands this reality, the quicker the road to
reconciliation will open up. At this point, it is an (in)convenient fact for
many Turkish nationalists that the Turkish Kurds are going to stay, but a
force-based counterterrorism policy will only serve to harden the PKK
fighters and, in the event of a possible help from their neighboring brothers,
will only complicate the situation further in the future.

Third, Turkey passed its national counterterrorism legislation in 2014,
which accommodated the EU’s freedom of expression standards by narrowing
the definition of terrorist propaganda. However, the legislation has broader
reach which has been used to detain and prosecute thousands of opposition
political activists, journalists, and reporters. It seems inevitable that the esca-
lating rate of terrorist attacks will compel Turkey to strengthen its law enforce-
ment agencies by revising its national security provisions (Library of Congress
2015). In this regard, the Turkish counterterrorism strategy will continue to
be scrutinized closely by EU policymakers since they believe that not only
cooperation between Western states is adequate enough to stave off IS but also
a close intelligence and military cooperation with Turkey is rather crucial
(Pierini 2015). For many years, the EU has wanted Turkey to improve its
human rights violation record, but with the consolidation of AKP’s power
after the recent election and the recent spate of terrorist attacks, Erdogan may
have no other option than to use hard power to counter terrorism. In his
defense, Erdogan would justifiably proclaim that he has a mandate from his
people to do so.

In 2014, the Turkish government adopted two important counterviolence
and counterradicalization programs that mostly focus on engaging with com-
munities at the grassroots level using theological as well as sociological appeal.
The first program is administered by the National Police fashioned in line with
anti-gang activities commonly seen in the US, while the second program is run
by the Turkish government’s Religious Affairs Office (Diyanet İşleri Başkanlığı,
or Diyanet), and both programs target local communities and youth in a similar
manner to the gang violence intervention models that have been applied in the
western countries. The Turkish Hurriyet Daily News reported on August 9,
2015, that “the Diyanet had released a report critical of ISIL that for the first
time defined it as a terrorist group. The Diyanet report condemned ISIL’s
actions and its “twisted portrayal of Islam and the Quran,” and quoted the
Head of the Diyanet Mehmet Görmez, as saying on August 8 that “the new
research was aimed at informing the public about ISIL’s tactics, slogans,
operations and interpretation of Islam”(Library of Congress 2015). While
these programs are necessary steps toward curbing violent extremism at the
grassroots level, their potential impact in mitigating PKK-related terrorism is
not very clear. Dealing with the PKK requires a broad-based socio-political-
cultural intervention; however, this does not mean that security operations
against the terrorists should not be carried out as terrorist attacks
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disproportionately affect civilians. Thus, Turkey faces a dilemma, and the main
point of interest for outside observers will be to see whether Erdogan’s regime
deals with the “Kurdish question” holistically or if it attempts to combat PKK-
induced terrorism on an act-to-act basis.

CONCLUSION

Many observers believe that Turkey is now at a crossroads. While suicide
bombers are indiscriminately attacking civilians on Turkish soil, it is engaged
in fighting IS installations and its fighters across the border. In addition,
mobilizing all national resources including the TSK to counter domestic and
transborder terrorism given the push and pull of numerous external and inter-
nal actors, Turkey need to clearly strategize its priorities for the future. Further,
military solution to PKK issue cannot be achieved rather it would embolden
PKK and its splinter groups to continue wage asymmetric response (i.e. terror-
ism) to Turkish state. Consequently, the key to conflict resolution lies in
dealing with the “Kurdish question” sincerely. In this chapter, an effort has
been made to explain current Turkish terrorist incidents within Turkey’s
sociopolitical context. Consequently, an absence of political and international
will in dealing with the “Kurdish question” exacerbates the situation.
Additionally, the current regime’s shift toward authoritarianism, coupled with
a thorny civil–military relationship in recent years, has diminished Turkey’s
spirit (i.e., mutluluk) to deal with conflicts brewing all around.

NOTES

1. I have a fond memory about Turkey. I moved into the Turkish Armed Forces
(TSK) to undergo a military course in 1995–1996. It was a period when Tancu
Ciller’s government was in power and TSK was engaged in armed struggle with
PKK. Often I used to hear the stories of officers and soldiers those who fought in
the battles to subdue the Kurds in the South Eastern Turkey. Prior to my
graduation, when one of my course mates was assigned to Sanli Urfa (a PKK
stronghold), I saw trepidation as well as enthusiasm in him as a young officer.

2. A member of IS carried out a suicide attack on January 12, 2016, in Istanbul that
killed 10 people. A splinter Kurdish separatist group (aka Kurdistan Freedom
Falcon—TAK) claimed responsibility of a car bomb that killed 37 people in
Ankara on March 14, 2016; it also launched mortar attacks inside Sabiha
Gokcen international airport in Istanbul in December, 2015, killing one.
Although PKK did not take direct responsibility for these attacks, analysts suggest
that TAK received instructions from PKK as it does not want to associate its name
with terror attacks for political reason (BBC News 2016). Another suicide attack
on March 19 in Istanbul that killed five people (AP stated that the attacker may
have ties to IS); another suicide attack (carried out by a female) in Bursa on April
27, 2016, wounding 13 people. The trend shows two things; both PKK and IS
are directly involved in carrying out these attacks and these are targeted to cause
deaths to foreign nationals in Turkey.
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3. “[T]here are estimated to be around 55 million ethnic Turks, 12.5 million Kurds,
2.5 million people of Circassian origin, 2 million Bosnians, and Albanian,
Georgian and Arab origin populations of around 1 million each”(The New
Arab 2015).

4. Among the Muslims, Sunni Muslims are pre-dominant (80–85%) and Alevis (a
branch of Shii Muslims and mostly Kurds) comprised of 15–20% and among the
non-Muslims, Armenians constitutes 50% of population (The New Arab 2015).

5. During the resistance movement led by Mustafa Kemal Ataturk in 1920s, it was
even acknowledged that Kurds-dominated areas would have administered its
areas autonomously.

6. They are the parties such as People’s Labor Party (Halkin Emek Partisi, HEP),
Freedom and Democracy Party (OZDEP), Democracy Party (DEP), and The
People’s Democracy Party (HADEP), the Democratic People’s Party (DEHAP),
Democratic Society Party (DTP), The Peace and Democracy Party (BDP))

7. One scholar noted that,“large businesses are disheartened by heavy-handed
treatment of secular companies by the AKP, who attempt to force these secular
businesses to toe the party line. In a recent case, the AKP slapped Dogan Media
Group—the country’s biggest media conglomerate—with a record $3.5 billion
fine, which combined with earlier fine of $500 million, exceeded Dogan’s net
worth”, source: Cagaptay, Soner. 2014. The Rise of Turkey: The Twenty-first
Century’s First Muslim Power: Potomac Books, Inc., p 113.

8. These are: The Marxist-Leninist Revolutionary People’s Liberation Party-Front
(DHKP/C), the Urgent Ones (Acilciler), formed in 1975, a splinter group from
the Turkish People’s Liberation Party/Front (THKP/C) led by Mihrac Ural, and
a small leftist group, the People’s Defense Union (Halkların Savunması Birliği).
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CHAPTER 40

Diving For Pearls: Shia Insurgency
and Counterterrorism Measures

in Bahrain

Martin Scott Catino

INTRODUCTION

The Pearl Monument in Manama, Bahrain, has been a cherished symbol of that
country’s past, when pearl merchants sent their fisherman to dive deeply into the
oyster banks to the east of the island hoping to find these rare aquatic treasures.
Even though the rise of the oil industry in the early twentieth century, along with
the manufacture of synthetic pearls, eclipsed that lucrative trade, pushing it into
the nostalgic memories of a proud Arab people, the elevated pearl remained a
treasured symbol of Bahrain’s search for prosperity—and with it the political and
social freedoms equally esteemed on this Gulf island.

On February 14, 2011, a largely Shia gathering proclaiming these rights
engulfed the Pearl Monument (also called the Pearl Roundabout) and ignited a
protest that already had begun to spread throughout Bahrain. Contrary to
media reporting the crowd behavior was neither spontaneous nor erratic but
followed a well-contrived plan of crowd manipulation by the leadership of the
Shia opposition—which targeted strategically the international support of the
Government of Bahrain (GoB), the financial center (financial district in
Manama), the National Assembly (parliament), and the Bahrain security
forces—the latter being overwhelmed by the sheer number of security incidents
and thinned by the dispersal of forces used to quell the widespread unrest
(Molnar 1965, p. 187).

This chapter asserts that in January 2012 Al Wefaq, the most prominent Shia
opposition party, undertook a marked tactical shift away from relying on mass
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crowd manipulation punctuated by tactical violence. Since January 2012 when
Ayatollah Isa Qassim, the leading voice of Al Wefaq, delivered an impassioned
speech calling for the assembled youth and their counterparts to “crush” the
police because they allegedly verbally degraded Shia women and girls, the
Shia opposition has relied primarily on its youth to execute small unit terrorist
attacks on local security forces. The strategic aims of the Shia opposition have
remained the same. But the reliance on small unit and swarming tactics using
Molotov cocktails, explosives, and crude weaponry against security forces,
which are drawn into Shia areas obstructed by road blocks and large plumes of
smoke emanating from burning tires, has emerged as the dominant charac-
teristic of the current unrest—a phenomenon not limited to this conflict area
alone (John Arquilla and David Ronfeldt 2000).

Although mass gatherings remain a frequent occurrence in Bahrain,
their sheer number, potency, and use on strategic targets of the govern-
ment have declined significantly in large part because of effective counter-
terrorism and crowd control measures. As importantly, the current use of
terrorist attacks, which are occurring daily and throughout the island,
portent a return to the opposition’s prolonged and violent strategy of
the 1990s, which lasted throughout much of that decade in an effort
to destabilize the Al Khalifa monarchy and gain political and economic
concessions.

DEMOGRAPHIC DIFFERENCES AND POWER DYNAMICS

OF A SHIA INSURGENCY

The poverty and ethnic marginalization of the Shia class are indeed critical
socioeconomic aspects of the ongoing sectarian strife in Bahrain, and constitute
the primary narrative currently dominating both scholarly and popular litera-
ture in the West regarding the reasons for the unrest (Ulrichsen 2012). The
fact that the Shia number approximately 60–70 percent of the citizenship of
the country is a relevant statistic bolstering the Shia opposition’s calls for
“democracy” and their drive to gain increased political power. Yet, these
demographics and basic facts neither explain the power structures that have
shaped the current struggles on the Gulf Island nor the ability of the Sunni
monarchy to retain control and affect the Shia opposition’s shift from crowd
manipulation tactics to small unit terrorist attacks.

The 2010 census in Bahrain revealed that 54 percent of the population of
Bahrain are non-citizens (Bahrain Independent Commission of Inquiry [BICI]
2011b). The “non-Bahrainis,” so often overlooked by outside observers, are a
significant part of the island’s economy, security, and international relations,
which the Al Khalifa monarchy has utilized effectively to maintain power.
Bahrain’s security forces recruit and integrate Sunni from Iraq, Saudi Arabia,
Yemen, Syria, Jordan, and Pakistan, and various parts of the Gulf and Levant,
providing the monarchy with much needed manpower against a proportionally
growing Shia population. Likewise affecting security, migrant laborers from
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India, Pakistan, Nepal, and Bangladesh join Southeast Asians like Filipinos,
and comprise 83 percent of the workforce, an apolitical bloc that resists the
opposition’s calls for a general strike, and thus have suffered the wrath of
Shia insurgents for complying with the government (Bahrain Independent
Commission of Inquiry 2011a, pp. 12–15, 73).

Adding to these demographic groups are Western expatriates from the
United Kingdom, United States, Australia, New Zealand, and South Africa
(among other countries) that hold prominent positions in the industrial,
business, financial, and service sectors. These “expats” have voiced mild
criticism of the GoB’s handling of the protests but have become increas-
ingly supportive of the GoB’s policies of economic stability and peaceful
reform (Law 2013). Furthermore, the Ajam, the Persian Shia of Bahrain,
play a significant role in Bahrain’s economy, and have avoided political
issues outside those which affect their business interests. This business
class further dilutes the Shia population’s support of the opposition, making
that population a minority of Bahrain’s inhabitants and primarily a move-
ment of Baharna Shia, who have a long history of unrest beginning in the
1920s (Louer 2008, pp. 23–44).

But the Shia of Bahrain who took to the streets in 2011 were no mere minority
groupgroping for political power. Althoughonly a third of the population, the Shia
possess a highly motivated and Iranian-trained leadership that excels at low-inten-
sity warfare; a strong social and political identity distinct and detached from the
Sunni population and its king; deep andwidespread linkage to the Shia community
in the region and around the globe; and a large class of alienated youth who often
serve as the opposition’s operational vanguard, sustainment, and critical linkage in
tactical communications through the use of social media (Laurence Louer 2008,
pp. 201–204; BICI 2011a, pp. 78, 81, 147; Alfoneh 2012).

Al Wefaq has provided the leadership, organization, and direction of the
Shia opposition, demonstrating a high degree of expertise in political-military
warfare. Both Isa Qassim and Ali Salman, the spiritual and political leaders of
Al Wefaq, respectively, were trained in Iran, and spent extended periods of
time in that country where the Iranian Constitution mandates the exporta-
tion of revolution; religion and politics are intertwined under mandate of
law; government institutions support this mission with military and
intelligence assets, and training camps; and Iranian Revolutionary Guard
Corps-Quds Force (IRQG-QF) deploy to areas both near to Iran (Iraq,
Afghanistan, Lebanon, Palestine) and more distant (Latin America and
Europe) to foment “resistance” and other subversive activities. Qassim and
Salman learned in Iran the very tactics used so effectively in Bahrain and that
have been used extensively during other Shia revolutions, thereby leaving an
indelible Iranian fingerprint on the Gulf Island (Laurence Louer 2008,
pp. 201–204; Alfoneh 2012).

Moreover, Qassim and Salman have organized the opposition into two
mutually supportive wings: political and military. Al Wefaq directly leads the
political wing, using crowd manipulation, information operations, international
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diplomacy (meeting with foreign dignitaries and directly petitioning the inter-
national community) to subvert the monarchy, while using covert violence
mainly through use of its militant wing and partners (operated by Hezbollah,
and the IRGC-QF) which it distances from through calls for non-violence, use of
front groups and intermediaries, and joint actions with other violent groups
under the pretense of Shia unity. The IRGC-QF, Hezbollah, and home-grown
terrorist organizations in Bahrain such as al Haq have all participated directly and
indirectly with Al Wefaq (Kaye et al. 2008, pp. 90–91).

THE PEARL OF TOO GREAT A PRICE: INITIAL PHASES

OF THE SHIA INSURGENCY IN BAHRAIN

The manipulation of crowds to overthrow a government is certainly not a new
phenomenon inmodern history. The Shia gatherings that exploded across Bahrain
in February and March 2011 followed a similar pattern of objectives, activity, and
tactics that have occurred in Columbia (1948, 1965), Venezuela (1960–1962),
South Vietnam (1964), Peru (1964), Iran (1979), Palestine during the First
Intifada (1987–1991) and Second Intifada (2000–2005) and more recently in
Iraq and Afghanistan, where insurgents have used crowds to carry out operations
to degrade the authority and security of the government (Molnar 1965, chap. 2).

The key difference between the use of crowds by insurgents and by refor-
mists is that the former seeks the overthrow of the government through the
use of sophisticated tactics while the latter focuses on reforming the system
through pressuring legal changes and attention to public issues. Andrew
Molnar, Human Factors Considerations of Underground Insurgencies (1965),
aptly sums the differences:

The difference between the civil disturbances which are subversively manipulated
and those which are not can be expressed in terms of objectives. Strikes, riots, and
demonstrations usually have limited goals such as better working conditions or
social changes. The aims of the underground movement are the overthrow of the
government and the seizure of power (p. 187).

The crowds that initially gathered around the Pearl Roundabout on February
14–17, 2011 included many Shia Bahrainis who had no plans to carry out violent
activities, which is in itself a common characteristic of crowd manipulation as it
relies on using these protesters for cover, legitimacy, and potency of numbers.
Despite Al Wefaq’s repeated pledges of “peaceful protest,” that very same crowd
contained an armed element, agitators, and highly skilled street insurgents like
Hezbollah. The Bahrain Independent Commission of Inquiry report (BICI)
noted about the police clearing operations on February 17:

Some protesters refused to leave and began resisting and assaulting the police,
using stones, rocks, metal rods, swords, and other sharp objects. Reports also
indicate that a number of protestors attempted to run over police officers with
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their cars. The police responded by firing tear gas, rubber bullets and shotgun
rounds. The operation lasted 20–30 minutes, after which all protesters had been
evacuated and dispersed to neighbouring streets and alleys (p. 71).

Large amounts of weaponry including “knives, daggers, swords and other
sharp objects” were found in the area after the protesters dispersed (Bahrain
Independent Commission of Inquiry 2011a, 71). The incident was no anomaly:
the Shia protests that followed in 2011 often were violent and used mass
violence, contained these tactical combat units, and were associated with,
tolerated by, and partnered with Al Wefaq activities. In fact, Al Wefaq, when
bargaining with the GoB, candidly admitted that it controlled the protests
occurring in Bahrain (BICI, 91). Therefore peaceful crowds manipulated to
create disorder and chaos; crowd or mass violence; and crowds used to conceal
embedded armed assault units remained the threefold tactical application used
by Al Wefaq.

Moreover, the patterns of crowd behavior and activity immediately revealed
the strategic aims and targets of the Shia opposition. After the initial protests of
February 14, the mass protests repeatedly attacked in phased and complex
operations the key centers of Al Khalifa support: diplomatic, political, economic,
and security. The February 14 Revolution (youth) created the initiative, energy,
and structure of the protests as well as much of the unrest necessary for gaining
the attention of the international media (Fakhro 2013). The Pearl Roundabout
protests created the high visibility and centrality of operations needed to attract
and engage foreign media, which the opposition courted and engaged energe-
tically with their message of the illegitimacy of the Al Khalifa regime. For
instance, such renowned journalists as Nicholas Kristof, the Pulitzer Prize-
winning reporter of the New York Times who covered the Tiananmen Square
protests in 1989, entered the fray and embraced the narrative of the Shia
opposition and its allegations of victimization by the GoB (Kristof 2012).

As the Shia opposition quickly achieved media attention in February (and
later dominance), it pressured both the international and the domestic political
support that underpinned the Al Khalifa monarchy. Hoping to gain Western and
international support as the protestors in Egypt had, the opposition petitioned
the international community, and later the United States, the United Kingdom,
and the United Nations, specifically. Al Wefaq also moved aggressively against
the authority and legitimacy of the GoB when Ali Salman threatened that the
present course of the GoB and its “massacre” of Shia (two protesters were killed
by that time) would lead to a “bloodbath,” and that a national salvation cabinet
should be formed to draft a new constitution (BICI, p. 72). Salman also denied
that the Shia protesters had committed any acts of violence.

In March, the Shia opposition elevated its attacks on strategic targets of
the monarchy by directly targeting the Financial District in Manama (also
called the Financial Harbor) and also the security forces by attacking them
directly and stretching their resources as they strained to suppress the many
protests destroying public property using arson attacks throughout the island.
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OnMarch 1, crowds protesting at the Pearl Monument moved to the Financial
District but later retreated after Sheikh Mohamed Habib convinced them to
return to the Pearl Roundabout (BICI, p. 102).

Ali Salman’s agitation of the situation at the Financial Harbor was masterful
in its design and execution. The leader of Al Wefaq revealed documents
claiming “the land on which the Bahrain Financial Harbour was built had
been sold to the Prime Minister for one Bahraini Dinar (currently valued at
$2.65), which he considered a blatant example of government corruption and
nepotism. This claim later became one of the reasons that led to a large
demonstration at the Financial Harbour” (BICI, p. 102). The masses of Shia
converging on the very heart of Bahrain’s economy, threatening to choke its
very life (blocking major roads), had many who waved a Bahrain dinar in
support of Salman’s message.

By March 3, the upheaval in Bahrain was certainly not confined to the
Financial Harbor. Major sectarian clashes erupted in the country, starting in
Hamad Town where “the situation quickly escalated, and by 21:30 a street
battle broke out between Shia and Sunnis wielding sticks, knives, swords and
metal rods,” a struggle fought in streets and allies (BICI, p. 105). By March
13, the sectarian clashes spread to the universities, neighborhoods, and streets
as armed gangs of Shia met their Sunni counterparts amid the general break-
down of order. A friend emailed me during this period:

I don’t know where to start. We are living in fear and chaos. I am scared to death.
My neighborhood was attacked by opposition party and they started to attack all
Sunni houses. Civilians were attacked. Why is it called peaceful protest when
unarmed policemen were deliberately run over by protester’s cars! . . .

Protesters started to violate children’s rights by using them in protesting and
creating chaos at schools. Teachers misled student to attack Sunni students.

Located at the Pearl Roundabout protesters started to provoke the Shia street
by spreading more lies and pretending to be victimized!

The peaceful protesters attacked the University of Bahrain and demolished the
buildings [meaning rooms in the buildings]. They attacked students and stabbed
them with white weapons [a term used for the makeshift weapons used by the
protesters].

We are living in great fear. My cousin was attacked by a sword and lots of
unarmed policemen also were injured by white weapons. We can’t drive around
or leave the house due to the lack of safety. Now protesters started to attack
mosques and houses. The protesters started using Molotov cocktails and auto-
matic weapons in their attacks. They even started to attack expatriates and two
Indian workers were killed. More Asians were injured and toured [sic] by angry
protesters . . . (personal communication, March 15, 2011).

During this period of unrest, and afterward, the activities of the Shia
opposition led by Al Wefaq demonstrated complex preparations, capabil-
ities, and tactics that belied their statements of unorchestrated “peaceful
protests,” which served no other purpose than denial and deception tactics
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and an attempt to preserve their forces from government retribution, a
takeover by more radical elements in the opposition’s leadership, and loss
of political potency on strategic targets. For instance, the Salmaniya
Hospital Center was taken over by the Shia opposition early in the protests
and used for complex operations such as rally and fallback points, bed-down
areas, concealment tactics, staging areas for protests, and weapons storage and
movement (BICI, p. 146). The area was also critical to the opposition’s
information operations and engagement of the international media.

As in Iraq and Afghanistan during the lengthy conflicts there, the opposi-
tion used mosques for staging areas for violent attacks on security forces, bases
for operations, storage of lethal aid and weapons such as Molotov cocktails,
and incitement and provocation tactics. The Nuwaidrat village was particularly
active in this regard, and was considered by officials of the GoB to be “dan-
gerous sites where Shia youth gathered, organised and armed themselves . . .
[and] used as staging grounds to attack government forces stationed nearby
and that incitement and provocation against government forces took place
there” (BICI, p. 138). Many such examples of complex operations and tactics
existed including the use of flotillas from Muharraq, use of decoy and crude
improvised explosive devices, agitation using funeral processions, and martyr-
dom marches on key government sites—sophisticated tactics also used effec-
tively by Hezbollah and other insurgent groups.

FROM THE RUINS OF THE PEARL ROUNDABOUT: THE SHIFTING

TACTICS OF THE SAME STRATEGY

Ali Salman’s sensitivity to the rhythms of street politics was indeed extraordin-
ary, yet even with his keen ear to the ground, he neither anticipated nor
overcame the social (demographic) and political forces working against his
Shia opposition in 2011. The demographic issues have been covered earlier
in this chapter, and the political-military remain the subject of this section.
From mid-March 2011 the balance of power began to shift against Al Wefaq
and its associates leaving the “martyrs of Ali” with few options short of
complete capitulation. On the morning of March 18, 2011, the government
destroyed the Pearl Monument and thus signaled a renewed effort by Bahrain’s
security forces to suppress the opposition. A new period in Bahrain’s history
had arrived.

During the protests Al Wefaq and the opposition made many references to
the Arab Spring and the success of its protesters, but the “revolution” in
Bahrain (as many Bahraini youth called it) did not parallel the effective solicita-
tion of international attention and support by other protesters in the Mideast,
particularly their ability to attract major international players. Unfortunately for
the opposition, the focus of the world’s media on the protests in Libya and
Yemen (and elsewhere) eclipsed the news coverage of Bahrain, making the
island’s unrest mainly a back-page story of the wider upheavals in the Mideast,
a failure acknowledged by few Shia leaders accept Kuwaiti Sheikh Yasser
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Al-Habib who advocated an uprising of the Shia of the Arab Gulf but not at
that time when other nations of the Arab Spring basked in the limelight of
the international media” (TheBahrainPulse’s channel 2012). The focus of the
international community on Libya and Yemen therefore limited the reach,
consistency, and momentum of the opposition’s information operations and
thus their effects. The failure of the opposition to gain international support
was further exacerbated by the refusal of major Gulf media outlets like Qatar-
based Al Jazeera and Saudi-owned Al Arabiya to cover the alleged police
violence occurring in Bahrain, and therefore dampened a human rights appeal,
a message that had brought success in Tunisia, Egypt, and Libya (“Al Jazeera
Exodus: Channel Losing Staff Over Bias,” 2012; Graham 2013).

Despite support by major human rights organizations like Amnesty
International, and Human Rights Watch, the opposition was not able to
use effectively its message of human rights violations to gain significant
international support to end the Al Khalifa monarchy. The Bahrain Center
for Human Rights, and the Bahrain Freedom Movement located in northern
London—two of the opposition’s key partners carrying the human rights
message—did not garner the mass, depth, or potency of audience support
needed to pressure the Al Khalifa monarchy to abdicate. On the contrary,
both organizations have lost wider credibility due to their association with
Iran and with political violence.

However, the governments of the United States and the United Kingdom
did voice concerns over the allegations of human rights violations, the need for
political, economic, and social reform, yet did not call for regime change or
support major efforts to oppose the Al Khalifa monarchy. Even though the
criticisms by the administration of President Barack Obama angered some GoB
officials, the United States remained passively supportive of its major non-
NATO ally, and in May 2012 reversed its hold on the sale of armored vehicles
and anti-tank weapons (Katzman 2013, p. 28).

In June 2012, both the United States and the United Kingdom (and eight
more EU nations) refused to sign a joint declaration from the U.N. Human
Rights Council condemning the GoB for human rights abuses, a decision that
paved the way for Bahrain’s Saeed Mohammad al Faihani to be appointed to an
advisory post on the same council later that September. Moreover, the eco-
nomic ties between the European Union and Bahrain, as well as the United
States and Bahrain, remain strong, and thus the critical link that the opposition
hoped to strain remains intact (Co-Chair’s Statement 23rd GCC-EU Joint
Council and Ministerial Meeting 2013).

Within this stable international context, the Government of Bahrain exer-
cised its superior counterterrorism and crowd control measures that further
weakened the position of the Shia opposition. But an effective security
response only came after early failures and lessons learned. The early weeks
of protest in February and March 2011 found the GoB uncertain about its
choice of security measures. When the Bahrain police cleared the Pearl
Roundabout on February 16, the opposition effectively depicted the event
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as a “heinous massacre,” which significantly increased participation in the
nationwide protests (BICI, p. 72).

Immediately after this event, the government restrained its operations
and use of force, which led not only to an upsurge in protests emboldened
by a perception of victory but also a collapse in security throughout the
island, an outcome that Al Wefaq attributed to the illegitimacy and impo-
tency of the Al Khalifa monarchy. Caught between half measures, the
Al Khalifa monarchy watched its security, as well as its legitimacy, wane in
the eyes of both the Shia community and, more importantly, the Sunni
supporters of the king, who formed large counter-protests demanding more
stringent security measures and the protection of their property and neigh-
borhoods (BICI, p. 100).

On March 14, 2011, the Gulf Cooperation Council (GCC) deployed its
Peninsula Shield Force to support the Al Khalifa monarchy and to free its forces
to deal with local security threats during this period of National Emergency.
The GCC forces protected Bahrain’s static infrastructure while the GoB
upgraded its security from police operations to the operations of the Bahrain
Defense Force (BDF). Subsequently, the GoB carried out effective clearing
operations on the Pearl Roundabout, Salmaniya Medical Complex, and the
road blocks in the Financial Harbor—all critical areas held or exploited by
the opposition. Thus the BDF had reversed the momentum of the struggle
between the government and the opposition (Katzman, p. 8). The BDF also
cleared opposition strong holds like those found in Sitra, and broke up
demonstrations. Using check points and curfews that restricted the movement
of terrorist information, propaganda, and movement, the GoB began to
restore order as well as access valuable intelligence. The GCC intervention
had stabilized Bahrain and allowed the National Emergency to restore order
even though acts of brutality occurred frequently by the government security
apparatus.

Not only had the regime cleared and held the key terrain and economic
infrastructure of the island but also it had effectively curtailed the operational
activities of the opposition (crowd gatherings and movements, mass unrest,
obstruction of major transportation arteries, and logistical lines through the sea
lanes adjacent to Muharraq (accomplished with the assistance of the Kuwaiti
navy)). Terrorist propaganda, finances, and incitement all were checked by the
government during and after the National Emergency, which ended in late
June 2011. Despite its controversy, the government’s control of social media,
internet cafes, and text messaging had limited illegal and violent protests
(“In Bahrain, a Crisis Averted Leaves Long-Term Challenges” 2011).

Simultaneously to the government’s operations curtailing the activities of
the opposition, the security forces of Bahrain moved against the organiza-
tional structures of the Shia protesters, including its leadership, support base,
intelligence network, and tactical ground support found in Hezbollah. The
arrest of the “Bahrain Thirteen” removed key leaders of the Haq Movement,
and the Wafa Movement, two radical Shia groups leading violent protests
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during the unrest. The “crackdown” of 2011, so derided in the international
press, also removed 16 Lebanese Hezbollah operatives, a part of the tactical
ground support of the opposition. Furthermore, the security apparatus
cut deeply into the intelligence network of the opposition, which had
coordinated its operations with Iran (In Bahrain, a Crisis Averted Leaves
Long-Term Challenges 2011). The mass arrests that followed detained
hundreds of protesters and indicated that the regime would hold all illegal
protesters accountable.

Moreover, the release of the Bahrain Independent Commission of Inquiry
report (BICI Report) on November 23, 2011, a report by prominent human
rights experts commissioned by King Hamad al Khalifa earlier that year to
cover the events of early 2011 and its aftermath, set in motion security reforms
of the Government of Bahrain as well as a critical and violent reaction by the
Shia opposition. The 500-page BICI Commission report criticized Bahrain’s
security system for the excessive use of force, torture of detained opposition,
and systemic violence, yet vindicated the regime by asserting that that it was
cooperative in efforts to reform its security sector (Bahrain Independent
Commission of Inquiry 2011b; Posner 2012).

The fact that the report outlined numerous acts of violence by the Shia
opposition, received sharp criticism by Nabeel Rajab, a leading opposition
figure, and indicted the opposition for rejecting the Crown Prince Salman
Al Khalifa’s reform proposals in March 2011, all weakened the opposition’s
position and claims of being a peaceful protest. In August of 2011, months
before the report was completed, Shia protesters further discredited their
movement as they converged on the Commission’s office in Bahrain and
“yelled insults, posted threatening messages on the office walls, sent threats
via text and email, and even physically shoved and spat at a member of staff”
(“Bahrain Rights Body Shuts Doors After Protest Crowd” 2011).

A year after the February 14, 2011, protests, the Shia opposition found itself
isolated both politically and geographically. The map below furnished by the
United States Embassy in Manama, Bahrain, illustrates graphically the areas
where government control and security were established. The main arteries,
financial district, government centers, trade center of Muharraq, and Sunni
neighborhoods were all secure but the Shia neighborhoods remained unstable
with small but frequent protests and acts of violence.

But Al Wefaq still had considerable assets at its disposal: a loyal youth;
influence in the Shia neighborhoods; the ability to conduct low intensity, small
unit terrorist operations; and call large rallies, not as tools of mass unrest to create
instability throughout the island, but as political statements against the regime.
The leading Shia political society used all these and reversed its tactics
from relying on crowd action to relying on youth violence targeting police in
Shia neighborhoods—as well as other high-profile targets like the Gran Prix
(a Formula One championship race) that would create an image of instability and
thereby hurt the regimes international position and economy, discouraging
foreign investment and tourism. The opposition’s strategy of targeting the
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regime’s diplomatic, political, economic, and security assets remained intact, but
the tactics had changed markedly (Moran and Williams 2012).

Isa Qassim’s speech in January 2012 calling for nothing less than “crushing”
the security forces was certainly a turning point in Al Wefaq’s tactics opposing
the Al Khalifa regime. The honored Ayatollah ranted before the assembled
youth and their counterparts: “so when you see them insulting our young
pious girls, crush them! Yes crush them!” (“Ayatollah Sheikh Qassim Calls for
Attack on Police in Bahrain” 2012). The audience of Shia youth responded
energetically: “we are your soldiers oh Hussein.”

The speech effectively mobilized the youth to shift tactics and begin terrorist
operations against the local police. Immediately after Qassim’s call for violence,
many police were injured in Shia villages, and one policeman was killed.
Notably, the February 14 Movement (youth) militarized and carried out
terrorist activities against the police, their stations, government targets, minis-
ters of parliament, the migrant community, and local businesses, while threa-
tening any who opposed its objectives. Stratfor Analysis (2012) noted about
the youth’s activities and threat to foreigners (Westerners):

While the movement has evolved from a non-violent opposition group to a more
organized armed resistance—issuing how-to guides for using Molotov cocktails
on security forces and police stations and explaining how to build a command-
detonated improvised explosive device using nails as shrapnel—the letter is the
only instance in which the group has threatened foreigners (8).

The view from the Shia streets of Bahrain was quite disturbing as the youth
militarized and openly called for violence. Daily attacks against police by small
units of Shia youth occurred using the tactic of drawing police into Shia
neighborhoods through creating roadblocks and large plumes of smoke from
burning tires. The arriving police are then met with swarming tactics where
usually the young converge on the police using Molotov cocktails, crude
weapons, including improvised explosive devices. Lars Hume, a student living
in Bahrain, observed the militancy:

I saw a video the other day that showed the groups of young Shia in a nearby
village in military formation. They were wearing burial shrouds, symbolic of their
willingness to be martyrs for the cause. They awkwardly marched in a goose step
possibly inspired by the Soviets, Nazis, or other totalitarian regimes. Then they
stuck their arm out straight out in some sort of salute. The camera then panned to
a guy struggling to rappel down a three-story building, perhaps intending to
show their ability to carry out paramilitary operations. The groups ended their
march by raising a flag near a large (ten-foot tall) mock-up of the Pearl
Roundabout (Hume 2013, p. 13).

Mass rallies have not disappeared in Bahrain and occur on occasion to
call attention to an event (the anniversary of Feb 14), or in the case of the
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Bahrain Tamarod Movement (literally “Bahrain rebellion”) the anniversary
of Bahrain’s independence. On March 9, 2012, Qassim called together one
of the largest protests that occurred to that date. The elderly ayatollah even
accompanied the more than 100,000 protesters, who were largely peaceful.
But the mood of its leadership was somber: Nabeel Rajeeb stated that it was
unlikely that the march would change the position of the monarchy. The
few hundred protesters who defied the security forces and pressed toward the
Pearl Monument met tear gas and increased security that again prevented
access (“Hundreds of Thousands Protest for Democracy in Bahrain” 2012).
Qassim proved his point that Al Wefaq could raise a huge crowd but little
more than that as the security forces proved that the Al Khalifa monarchy had
established control of key sites, locations, and infrastructure—and even crowd
movements.

The Bahrain Tamarod, a movement seeking to replicate the Egyptian
Tamarod movement which deposed Mohamed Morsi, was neither sup-
ported by its model nor as effective. Comprised mainly of Shia radical
groups in July of 2013 (Yehoshua and Goldberg 2013), the Bahrain
Tamarod planned its August 14, 2013, protest to sever US support of
Bahrain, to close local businesses, defy security forces (the protest was
banned by the Ministry of Interior and thus illegal), and block the main
transit routes of the country. The limited turnout, heavy presence of the
BDF and local security forces, again demonstrated the monarchy’s control
of the island—a story that had become repetitious by then. Security per-
sonnel controlled crowd movements, used tow trucks to remove vehicles
obstructing roads and areas, and reinforced security in neighborhoods and key
landmarks like the Pearl Roundabout. The movement failed in its objective to
achieve support of the United States, regime change, or major disruption of
the economy or security of the country.

During the 1990s, just like the present in Bahrain, the Shia opposition
targeted key infrastructure, executed high-profile attacks on hotels and other
targets, used arson attacks and Molotov cocktails, as well as cylinder bombs,
as the opposition’s terrorist campaign stretched across the larger part of that
decade. The prolonged conflict drove some major businesses from Bahrain and
to relocate in Dubai or other Gulf business communities. The use of low-
intensity terrorism during that time defined a prolonged strategy that even-
tually ended not in the mass arrests and deportations that occurred but in the
promise of major concession by the GoB (Petersen 2004, p. 4). The death of
King Isa bin Salman Al Khalifa in 1999 ushered in the age of his son, the
current king, and his promises of constitutional reform, a promise the opposi-
tion claims has been broken. Not only are the very reasons of the protests of the
1990s being reasserted, as this one, but also the very strategy of that era: a
prolonged campaign of terrorism and pressure to cause the government to
grant major political concessions.

The aftermath of Shia protests in Bahrain is shaped neither by the socio-
economic problems of the Gulf Island nor the Shia opposition’s initial crowd
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manipulation tactics that relied on mass unrest to destabilize the monarchy. The
current unrest in Bahrain is largely the result of the failure of the Shia
opposition’s initial efforts to overthrow the monarchy, and the successful
counterterrorism and security measure of the government of Bahrain, which
has secured the critical infrastructure and areas of the island—in addition to
controlling the crowds of protesters that have brought the monarchy to near
collapse in early March 2011. Isolated to the Shia villages of Bahrain and
removed from the critical economic and government centers, the Shia oppo-
sition relies on these villages and the dedicated Shia youth to carry out small
unit and swarming tactics of attack to destabilize and discredit the govern-
ment of Bahrain.

The Shia opposition’s reliance on small unit attacks conducted by the youth
of Al Wefaq and other opposition groups on local security forces and police
stations—among other high value targets—portents a return to the prolonged
strategy of Al Wefaq and other opposition groups during the 1990s. Short of a
granting of a major political concession by the monarchy, the Kingdom of
Bahrain will most likely experience a persistent occurrence of these low-intensity
tactics in Shia neighborhoods.

Thus far the government’s economic incentives (subsidies), increase in
housing construction in Shia neighborhoods, reconstruction of areas damaged
in protests and attacks, and the National Dialogue seeking to engage the
opposition have all failed to reverse this pessimistic scenario created by a
hardening of sectarian positions of the Shia and the Sunni of the island. If
a solution will be found to the current crisis in Bahrain, both sides will have
to learn from their past when their ancestors dove deeply into the murky depths
of the unknown to find the pearls of such great price.
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CHAPTER 41

Shifting Priorities: Reconstituting Security
Agendas and Security Sector Reforms in Yemen

Joana Cook

INTRODUCTION

Yemen is often labelled a country “on the brink” of collapse, and warnings
that Yemen risks becoming a failed state are not new. Yemen is increasingly
viewed as a safe haven and base for international terrorists, particularly al-
Qaeda in the Arabian Peninsula (AQAP) and more recently the so-called
‘Islamic State’, which has led to regional and international actors taking a
more “hands on” approach in Yemen to deal with the issues that threaten
their security, including the controversial and extensive use of drones. The
country also struggles with a government trying to maintain its legitimacy,
a southern separatist movement and Houthi rebels. Yemen possesses a
number of traits that further impact these factors including severe levels of
poverty, underemployment, a large youth bulge, low gender equality and
key development problems, particularly in the areas of education, food
security and health (UNDP 2013). These points have all been increasingly
linked to comprehensively addressing terrorism by the U.S. In terms of
security engagement, the U.S. has, at the highest policy level, noted the
importance of broadening and deepening its approach to security. This
chapter will consider this shift with a specific focus on Yemen. Spanning
analysis of U.S. engagement from 9/11 to 2015, it will demonstrate how
Yemen has been framed predominantly in terms of counterterrorism con-
siderations and priorities. However, there have been significant changes in
how these practices and priorities have evolved globally since 9/11, includ-
ing how they have viewed and impacted women. Finally, the gendered
impacts of these will be examined in the case of Yemen.
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The U.S. has had a long and diverse interest in Yemen largely predicated
on security. However, certain incidents began to increase focus on Yemen
after its unification in 1990. A dual attack in 1992 on the Gold Mohur and
the Aden Mövenpick Hotels, frequented by U.S. marines based in Aden, is
considered the first al-Qaeda-linked attack against the U.S. The al-Qaeda-
linked attack on the USS Cole in the Port of Aden in October 2000, which
killed 17 crewmembers and injured 39 (CNN 2014), remains the most
deadly attack against U.S. personnel in the country. 9/11 became the
turning point for U.S. engagement in Yemen as numerous al-Qaeda links
to the country emerged.1 Globally, security priorities in terms of counter-
terrorism focus shifted after 9/11 and the subsequent “Global War on
Terror”. It “transformed the grand strategy debate and led to a sweeping
reevaluation of American security policy” (Biddle 2005, p. 1). One way this
was delineated in policy was by expanding the way counterterrorism was
approached to areas not previously emphasized, such as political and eco-
nomic development, education and women’s empowerment.

Contrasting the objectives laid out in central, official U.S. counterterror-
ism policy directives, against practices on the ground sourced from personal
interviews, sociological secondary literature and diplomatic correspondence,
this chapter will analyse how practices on the ground have viewed, engaged
and impacted women. This chapter consists of three sections. The first two
sections explore the evolvement of counterterrorism policy and practice in
Yemen under both the Bush and Obama administrations up to 2015. The
final section will reflect on these to provide an analysis of how women were
impacted by the very policies and practices that were meant to empower
them as part of this strategy.

YEMEN-U.S. RELATIONS: THE BUSH YEARS (2000–2008)
The Bush years were characterized by a new emphasis on a wider approach to
counterterrorism that became increasingly dominated by military priorities.
There was an increased focus on not only elimination of terrorist organizations,
but also the breadth of tools required to do so. Following 9/11, a 2002 U.S.
government report argued that a comprehensive, global U.S. strategy to coun-
ter terrorism should include “economic policies that encourage development,
more open societies, and opportunities for people to improve the lives of their
families and to enhance prospects for their children’s future” (Kean 2011,
p. 379). Programmes were established such as the Middle East Partnership
Initiative (MEPI), which focused on four categories: political reform, eco-
nomic reform, educational reform and women’s empowerment. Yemen was
one of the largest recipients of MEPI funding globally, and MEPI in Yemen
conducted programmes ranging from voter registration to literacy programmes
for women (MEPI 2015).

Alongside such programmes, the 2003 National Strategy for Combatting
Terrorism states that this strategy would cumulatively disrupt, degrade and
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destroy terrorist organizations and “The more frequently and relentlessly we
strike the terrorists across all fronts, using all the tools of statecraft, the more
effective we will be” (Office of the Coordinator for Counterterrorism, 2003,
p. 2). It also emphasizes the increasing reliance on foreign partners to eradicate
terrorism at its roots, where the USA will help states develop “the military, law
enforcement, political, and financial tools” required to do so (Office of the
Coordinator for Counterterrorism 2003, p. 11).

A global counterterrorism strategy was emerging which seemingly broa-
dened the scope and depth of its practices. Areas such as women’s empow-
erment and educational development were seen as tools to address terrorism.
However, it appeared that military focus took prioritization, having consid-
erable implications for how these broader counterterrorism goals, including
women’s empowerment, would develop. This focus was due largely to the
threat al-Qaeda posed—they had continued to carry out attacks in Yemen in
this period, such as the 2001 attack on French oil tanker, reinforcing the
extent to which Yemen could be categorized as a threat. The Bush admin-
istration applied acute pressure on the Yemeni government to cooperate in
counterterrorism efforts. Yemen was viewed as a state that could either be a
partner or a target for the U.S. (Hull 2011, p. 24). U.S. Ambassador to
Yemen from 2001 to 2004, Edmund Hull, stated, “The primary U.S.
interest in Yemen was the interest of counterterrorism, and Yemen had
been identified by Al Qaeda as an important node in their international
network” (Kennedy 2005, p. 123). Saleh, wary of being viewed as terrorist
harbouring, largely supported U.S. efforts. Yemeni-U.S. security cooperation
increased substantially between 2002 and 2004, and economic assistance
and even arms sales, which had been suspended in 1990, were resumed
(Rugh 2010). These efforts focused on training and expanding certain
security forces in the country, economic development and other aid.

A key approach to tackling terrorism in Yemen was addressing governance in
areas such as Ma’rib, Jowf and Shabwa where there was little government
structure and reach. Saleh requested that the U.S. undertake economic assis-
tance, development efforts in these deprived areas (Kennedy 2005, p. 129) to
break up what Hull referred to as a “vicious circle” of “bad governance, insecur-
ity, national and international neglect, lack of development”. It was his intent to
replace this with a “virtuous cycle” of “good governance, enhanced security,
national and international support, [and] local development” (Hull 2011, p. 16).

Early in the 2000s, counterterrorism priorities were directly linked with diverse
areas such asmilitary and intelligence cooperation, economic development, along
with job and service improvement in Yemen. However, Yemeni security forces
were still relatively immature and were a strong focus for U.S. training and
equipping efforts. The Yemeni had “very little surgical counterterrorism capabil-
ity” (Kennedy 2005, p. 130) and some military operations had stoked increasing
local resentment, such as a December 2002 raid that attempted to seize two
primary al-Qaeda targets in Yemen, where 19 Yemeni military personnel were
killed (Kennedy 2005, p. 30). Due to the sensitivity of such operations, Saleh
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constantly had to balance his position between his domestic audience, who were
unsupportive of close relations with the U.S., and the U.S. itself.

By 2003, al-Qaeda had largely been eliminated in Yemen, and most jihadists
from Yemen travelled to Iraq. However, this Yemeni partner still required the
skills and training necessary to become what was perceived to be a “practical”
partner—a counterterrorism force that could operate “agilely and effectively”
(Kennedy 2005, p. 136). Washington began to engage Yemenis seriously in a
dual military and intelligence track, alongside economic assistance in remote
areas. They also began to rebuild public diplomacy capabilities. However, the
core training effort of the Yemeni Special Forces was focused on their desig-
nated counterterrorism unit (Kennedy 2005, p. 137).

This unit was commanded by Ahmed Saleh, the son of the president, and was
accused of acting as an extension of the President’s office rather than one whose
aim was to fight terrorism. The military had become an “indispensable tool of
control for the Saleh regime, playing an essential role in his patronage system and
an increasingly repressive tool used to marginalize potential rivals and others who
might challenge his growing dynastic aspirations” (Seitz 2014, p. 62). The U.S.
had also been working with the Central Security Forces under Colonel Yahia al
Saleh, the president’s nephew, which was viewed more favourably (Kennedy
2005, p. 137). The use of drones had also increased in this period across
Afghanistan, Pakistan and Yemen. However, there was only a single drone strike
carried out in 2002 in Yemen under the Bush administration.

As part of broader development and public diplomacy aims, Hull noted that
“economicdevelopment effortwas keyedon the remote tribal areaswhereAlQaeda
had gained footholds, and as we proceeded on the security side we also got enough
resources to initiate programs there” (Kennedy 2005, p. 141). While projects such
as a new health clinic in Madghil and a regional hospital in Marib did materialize,
security training remained the primary focus. Hull noted that in Afghanistan, the
U.S. strategy has specifically included development, but in Yemen, “our commit-
ment was focused solely on security . . . on the frontlines in Yemen there was a
gap between words and deeds” (Hull 2011, p. 46). A key distinction in Yemen
was that development did not retain the same primacy, integration and focus in a
comprehensive approach to countering terrorism in the country.

US Ambassador Thomas Krajeski (2004–2007) had also emphasized the
importance of development in relation to countering extremism that increas-
ingly considered women. He noted that “a wide range of USG programs will
be essential to strengthen democratic institutions and rule of law, encourage
economic growth, and widen educational access, especially for women,”
Krajeski also noted the importance of women’s empowerment, professional
and enterprise skills training in challenging extremism (05SANAA2897).
Unfortunately, as the security situation deteriorated in many of the priority
areas, these projects had to cease with the understanding that these may restart
only if Saleh improved local security in these areas (07SANAA2164).

The U.S. military also took an increasing role in development activities as
part of a larger global effort to hunt down, capture and kill terrorists, as
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well as improve host country’s capabilities to monitor and contain terrorist
activities (West 2005, p. 6). Conflation of U.S. military activities and
development activities, partnered with the Yemeni government that intern-
ally was notorious for corruption, and patronage politics began to emerge
over time. U.S. actions outside of Yemen also increasingly and negatively
resonated with many average Yemenis. These included the 2003 Iraq War,
which drew large protests in Yemen (Hull 2011, p. 70), and frustration at
the detainment of 117 Yemenis in Guantanamo Bay—a long-standing
source of tension (Sharp 2014, p. 9).

Relations between theU.S. and Yemen became increasingly tense and fragile. A
February 2006mass prison breakout (reportedly facilitated fromwithin the prison)
saw 23 prisoners escape, which eventually formed the core of AQAP. A 2007move
by Saleh to release Jamal al-Badawi, the organizer of the 2000 USS Cole attack,
again saw the U.S. cut $20 million in aid that was meant to reward Yemen
as part of its achievements with the Millennium Challenge Corporation2

(07SANAA1950). Trust on either side appeared at a breaking point. It also high-
lighted how aid and counterterrorism priorities were closely linked, where devel-
opment aid could be seen as both the carrot and stick. From 2006 to 2008,
al-Qaeda increased the number and intensity of attacks, focusing on both Yemeni
state security institutions and Western targets, such as the September 17, 2008,
attack on the US embassy in Sanaa in which 16 Yemeni civilians were killed
(Bureau of Diplomatic Security 2013). Al-Qaeda had broadened its focus past
theU.S. to include those who partnered with it, increasing the scope for challenges
within the country and pressure on the Yemeni government.

Houthi rebels added additional strain on state resources and security during
the 2004, 2005, 2007, 2008 and 2009 Houthi Wars (Lackner 2014, p. 28).
During these, the Yemeni government implemented food blockades in the
North and arrested political activists as a way to manage the Houthi insurgency
(Freeman 2009, p. 1015). Southern secessionists again challenged the govern-
ment in 2007 street protests, and multiple grievances in the country remained
unaddressed. The Yemeni government was being stretched on numerous
security fronts by both internal security concerns and external pressure to
focus on al-Qaeda. They were additionally leaving grievances of the population
to grow, aiming at submission by force as opposed to dealing with meaningful
political solutions. Popular frustrations with the regime increased, eventually
boiling over in the 2011 Arab Spring.

The Bush years demonstrated a number of key features related to counter-
terrorism policy in Yemen. First, as part of a global counterterrorism strategy, aid
and counterterrorism objectives were becoming increasingly linked, though
emphasis remained on hard, kinetic practices. These took the shape of extensive
(and expensive), large-scale military training and engagement. Second, the part-
nership between Saleh and the U.S. was increasingly viewed in fragile and
negative terms, as Saleh would use the aid and training provided to bolster his
own power and position in the country at the expense of meaningful political
solutions within the country—encouraging frustration that eventually boiled over
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in the Arab Spring. U.S. actions abroad also further fuelled frustration, impacting
their perception in the country. Third, general concerns such as unemployment,
food security and a lack of accountability were not being sufficiently addressed by
the Yemeni government though these were considered critical in a comprehensive
strategic approach to counterterrorism from a U.S. perspective.

YEMEN-U.S. RELATIONS: THE OBAMA YEARS (2008–2015)
Obama faced a new set of challenges and concerns in relation toYemen, eachhaving
a particular impact on U.S. engagement and strategy in the country. Attempted
attacks by AQAP emanated from Yemen and increasingly threatened the U.S. at
home, and the use of drones in the country restarted in 2011 (The Bureau for
Investigative Journalism 2016). As well, the Arab Spring in 2011 and resulting
transitional government saw, for the first time in 33 years, a democratic transition in
the country exhausted by government corruption, mismanagement and generally
poor governance. This also offered a new opportunity for a U.S. role in the country
and many Yemeni’s viewed Obama’s presidency with optimism (09SANAA119).

One of the most significant terrorist threats from a Western perspective was
AQAP, officially proclaimed in February 2009. Since then, a number of interna-
tional plots have emerged from the country and Yemen has become a key arena in
the fight against al-Qaeda, as AQAP is now considered to be the organization’s
most threatening and sophisticated branch globally (Masters and Laub 2013). The
organizationwas behind, amongst others, the 2009underwear bomber plot,where
Umar Farouk Abdulmutallab attempted to detonate a device on a commercial
airliner over Detroit on Christmas, as well as the 2010 cargo plane plot which saw
explosives hidden in two U.S.-bound printers (Winrem 2014). Increasing and
brutal attacks on key military institutions in Yemen and targeted assassinations of
key Yemeni security personnel and politicians also escalated the situationwithin the
country (Al-Khameri 2015). These have included AQAP attacks in May 2012
which killed 120 in a military parade rehearsal in Sanaa, and a December 2013
attack on a hospital at the Ministry of Defense in Sanaa which killed at least 52,
amongst numerous smaller attacks (BBCNews 2015). A noted increase in pressure
on both Western and Yemeni targets from AQAP was emerging.

In many ways, “soft” components related to a broader global counter-
terrorism strategy encompassing political reform, development and security
continued and expanded under Obama. Obama emphasized the significance
of development in U.S. counterterrorism strategy and expanded activities to
reflect this. The National Security Strategy (NSS) 2010 highlights the
essential role of development cooperation in national security (The White
House 2010b). Further to this in December 2010, Secretary Clinton
announced the first Quadrennial Development and Diplomacy Review
(QDDR), which highlighted the importance of development and diplomacy
to advance American core security interests. Considering this, the document
continues to expand on how women are viewed within this strategy and
states, “The protection and empowerment of women and girls is key to the
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foreign policy and security of the United States . . .The status of the world’s
women is not simply an issue of morality—it is a matter of national secur-
ity” (Department of State, and USAID 2010). There was a distinct shift in
emphasis in how the status of women was being considered within a holistic
counterterrorism strategy. The U.S. continued to be a primary supporter of
development funding and is currently the largest contributor of humanitar-
ian aid in Yemen, having contributed nearly $100 million in assistance to
400,000 individuals across the country (USAID 2015).

Obama’s National Strategy for Counterterrorism further emphasized a more
comprehensive approach to counterterrorism. This strategy notes an effort that
engages a broad range of tools including, “military, civilian, and the power of
our values . . . complemented by broader capabilities, such as diplomacy, devel-
opment, strategic communications, and the power of the private sector” (The
White House 2011). Alongside the government development arm, USAID,
and their increased role in securing U.S. national security, the Department of
Defense has “extended its reach into the development realm in the name of
countering violent extremism and terrorism”. Aims of these initiatives include,
for example, “to win the ‘hearts and minds’ of at-risk populations, gain tactical
access to communities, and mitigate underlying social, economic, and cultural
factors thought to constitute a breeding ground for terrorism” (CHRGJ 2011,
p. 30). There was a clear and increasing focus on a comprehensive approach to
achieve security including areas such as development, women’s empowerment
and human rights alongside an evolving military role which included training
and support.

In Yemen, there was acknowledgement that the situation of the country
was not improving and that a more comprehensive effort was required. It was
argued by Johnsen that U.S. policy towards Yemen had been a “dangerous
mixture of ignorance and arrogance” focused largely on counterterrorism.
The U.S.’s “continued insistence on seeing the country only through the
prism of counterterrorism has induced exactly the type of results it is hoping
to avoid.” Furthermore, “By focusing on al-Qaeda to the exclusion of nearly
every other threat and by linking most of its aid to this single issue, the United
States has ensured that it will always exist” (Johnsen 2010). It also appeared
that aid to the country was to rest largely on cooperation from the Yemeni
government. At a 2010 Senate Committee Hearing on Yemen, John Kerry
also stated, “The administration is correct to ratchet up our development and
military aid in return for greater cooperation from Saleh and his government”.

Noting increased anger growing in Yemen, particularly anti-Americanism,
Kerry further noted that “a narrow focus on al-Qaeda risks stoking resent-
ment, raising al-Qaeda’s profile, and limiting the government’s ability to
sustain a partnership with us”. Development was viewed as an important
way to address this and it was thought that “If our development efforts can
deliver concrete benefits, not just to the ruling elite but to a Yemeni society
hungry for better job prospects, that will undercut the appeal of the extremist
narrative” (US Senate 2010). A regional commander of the Yemeni Armed
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Forces also noted that increasing unemployment and a lack of development
projects were playing into al-Qaeda’s recruitment initiatives (09SANAA334).
It becomes increasingly evident that job creation and development pro-
grammes were directly linked to challenging extremism and terrorism in the
country, but were falling short. It also implies the increased challenges of such
initiatives when simultaneously engaging in military actions that were increas-
ingly stoking anger in the country, and the need to increase the scope of
activities beyond those only honed in on al-Qaeda.

This linkage between development and counterterrorismwas further confirmed
in the SenateHearing on Yemen that noted al-Qaeda’s inability to provideMuslim
youth with “jobs, education, economic development, and women and human
rights” was plunging the organization in a crisis of legitimacy and authority. This
hearing notes that in order to defeat al-Qaeda, a two-pronged, long-term strategy
was required. First, “a continued, concerted effort to target and neutralize al-
Qa’ida leaders, operations, and training camps in Yemen and other countries
where these leaders operate”. Secondly, that the U.S. “engage broader segments
of Muslim societies in an effort to delegitimize the radical paradigm and undercut
the extremist message of al-Qa’ida”. While this meant the U.S. would continue to
engage the Saleh regime for national security purposes, “broader engagement
should involve indigenous, credible and legitimate religious and political civil
society communities” (US Senate 2010). There appeared to be a shift from a
state-centric partnership on both development and security to one that increasingly
focused on broader civil society and development in terms of their contribution to
counterterrorism practices.

Even with a newU.S. president and a seemingly new approach, historical U.S.
engagement with the Saleh regime where security partnership was prioritized
had left a negative legacy, and the average Yemeni continued to face a number of
critical developmental threats. This primacy on direct military expenditures and
security assistance, military actions and involvement, as well as weapons transfers,
had fostered mistrust of American motives and alienated political activists within
the country (Carapico 2014, p. 48). While exact figures allocated for security-
focused funding are difficult to determine, they increased overall. In 2009, the
U.S. donated $40 million in economic assistance and $120 million in military
assistance (Phillips 2010, p. 2). A total of $328.5 million was allocated to Yemen
from the U.S. alone in 2012. In 2013, this figure was still a significant $242.8
million, of which Section 1206 funding3 was the single highest account con-
tributor at $47.3 million (Sharp 2010). While security funding did benefit the
Yemeni military to some degree, and they did gain from such cooperation, U.S.
efforts concentrated on strengthening the counterterrorism capabilities of special
forces and dedicated counterterrorism units (Hudson et al. 2012, p. 145).
Training of Yemeni police was excluded from this funding.

One consequence that had emerged from this specific counterterrorism
focus was an increasing breakdown of security in the country due to govern-
ment engagement in Sadaa since 2004 where the government’s capacity for law
enforcement had diminished in many governorates where operational budgets
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were instead siphoned towards military priorities (Lewis 2013, p. 11). There
were increasingly high levels of violent criminal activity in Yemen, but these
tended to be overlooked and under-researched by national, regional and
international powers who prioritized stabilization, counterinsurgency and
counterterrorism interventions which are meant to generate public safety
and security. This fed into self-perpetuating patterns of political violence
that militarized security strategies strived to address in the country (Lewis
2013, p. 12).

The specific tools that were engaged in counterterrorism practices also
brought new challenges. Under Obama, the use of drones increased as a part
of a shift in approach to counterterrorism that valued a “lighter footprint” on
the ground. Obama leaned towards a more counterterrorism-focused policy on
specific enemies and ruled out large-scale, long-term COIN operations
(Hudson et al. 2012, p. 148). In 2012, Obama also opened these operations
to “signature strikes” initially based on categories of possible target groups and
patterns of movement rather than identified individuals (Becker and Shane
2012; Sadal 2012). These reduce the accuracy of drone strikes and increase
the chances of Yemeni collateral death (Becker and Shane 2012). This has led
to further resentment of the U.S. and the Saleh regime for its collaboration.

Increased use of drones and signature strikes also had the potential to result
in general insecurity and increased sympathy for groups like AQAP, and Ansar
al-Sharia regardless of whether the enemy was stated to be the U.S. or the
Yemeni government (Hudson et al. 2012, p. 151). Furthermore, drone coun-
terterror was noted to in fact help create localized security vacuums that were
filled by “provincial Islamist emirates” (Hudson et al. 2012, p. 151). Examples
of these could be seen in Jaar and Zinjibar where for just over a year in 2011,
Islamist militants installed Sharia and dealt harshly with local populations. Such
examples challenged the legitimacy of the Yemeni government as it was unable
to maintain control over its own territory and incapable of delivering basic law
enforcement and justice services (Hudson et al. 2012, p. 152). This opened the
door for groups such as AQAP and Ansar al-Sharia to not only control the
ground, but also to instead fill this governance gap and build a support base.

This became a significant problem across the Obama administration and
drones became a primary tool. The Bureau for Investigative Journalism reported
that between 2002 and early 2016 U.S. drone strikes and other covert attacks in
Yemen may have killed upwards of 1,580, of which a possible 261 were civilians,
even though it is observed that civilian and casualty rates have overall reduced
under Obama. Infamous attacks include a likely cruise missile attack on
December 17, 2009, in al-Majala that killed 44 civilians, including 22 children
and 12 women (5 of whom were said to be pregnant) (The Bureau for
Investigative Journalism 2016). Such cases have a significant impact on how
Western actors and activities, even development, are likely to be viewed. In a
country where blood feuds have a long history, such deaths may also add another
layer of salience if a victim’s families lay blame and challenge those who are viewed
as responsible for the act.
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Drones as a solution to dealing with terrorism in the country have been
increasingly criticized. Drone strikes created a widening applicant pool of
survivors and witnesses increasingly inclined to join the groups opposing the
U.S., becoming “accidental guerillas”. Drone strikes can motivate retaliation,
and there is a “substantive relationship between the increasing number of
drone strikes and the increasing number of retaliation attacks” in Yemen
(Hudson et al. 2011, p. 125). Most recently, a senior intelligence officer with
Joint Special Operations Command, the organization overseeing the drone
programme in Yemen, noted, “As an overall strategy, [drones] are a failed
strategy” (Al Jazeera 2015). Drones furthermore destabilize institutions that
drive regional development, undermine national sovereignty, add additional
pressure on fragile government institutions and structures, and exacerbate
social volatility (Hudson et al. 2011, pp. 125, 130).

Such consequences are generally referred to as “blowback”. Hudson iden-
tifies five distinct forms as related to drones as noted in both Pakistan and
Yemen: purposeful retaliation attacks on state actors or infrastructure; increas-
ing recruitment for groups like AQAP, particularly from the family members or
friends of drone strike victims; creating “strategic confusion and reducing U.S.
accountability and blurring the lines between military and intelligence opera-
tion; the continued destabilization of Yemen; and an increasingly precarious
alliance between the American and Yemeni governments which increase
Yemen’s ungovernability” (Hudson et al. 2012, p. 144). In short, drones
have a direct negative impact on broader, longer-term counterterrorism
goals, such as development and rule of law, as well as strengthening partner-
ships with local governments that they purport to assist. Saleh not only facili-
tated, but also claimed credit for drone attacks in the country using these
initiatives to bolster his legitimacy to show that he could deal with al-Qaeda.
These strikes, however, also reduced the Yemeni leadership’s ability to govern,
challenging its legitimacy and increasing competition from alternative groups
(Hudson et al. 2012, p. 143).

Despite continued challenges to security and a focus on al-Qaeda in the
country, 2011 proved a landmark year for Yemen. Grass-roots protests
across the country saw actors from all corners of Yemeni society emerge
demanding a new, accountable government and improvement to services in
what became the Arab Spring. Saleh, unwilling to cede power, withdrew
troops from areas such as Zinjibar to protect positions around the capital.
While Saleh was attempting to quell the uprisings, Zinjibar in particular
became a “black hole” for power which was quickly filled by AQAP, who
subsequently managed to hold this provincial capital for a year. Carapico
noted that “Saleh even managed to turn this to his advantage, presenting
himself as a reliable ally for the U.S. and Saudi Arabia against the militant
Islamists. Washington increased military assistance, and the regime seemed
to benefit” (Carapico 2014, p. 93). Aerial attacks against AQAP followed,
as did civilian casualties and increasing anger towards the government. The
same state forces that should be protecting the civilian population were
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seemingly interrupting a political transition, further undermining govern-
ance in the country. Carapico posits that the U.S. lacked in material and
moral support for the protesters, lacked in calls for competitive elections or
women’s rights and instead kept their sights on AQAP. This in turn helped
drive recruitment and publicity for AQAP in a period that was to symbolize
change in the country (Carapico 2014, p. 100).

Increases in provision of light aircraft, armed vehicles, electronic equipment,
training, direct military cooperation with the Yemeni forces, and restructuring
of military command and the military subcommittee of National Dialogue
continued alongside “some humanitarian assistance, and token support for
civil society initiatives” (Carapico 2014, p. 102). However, Carapico argues
that “American military policies were patently contrary to the pursuit of justice,
respect for human rights and the cultivation of the rule of law in Yemen. . . . [for
many] opposition to U.S. military policy had become part of the struggle for
social justice.” However, the transition that emerged in Yemen became hailed
as a success in the region.

The 2012 GCC-brokered agreement saw Saleh step down from power and
the National Dialogue Conference (NDC) commenced. The NDC was
intended to address key grievances in the country including Southern and
Sa’ada grievances, transitional justice, state-building, good governance, the
restructuring of the military and security, and concerns related to rights, free-
doms and development. The NDC was to lay the foundation for a new
government and constitution, opening the door to a desperately needed and
increasingly demanded political transformation. The NDC continued until
January 21, 2014, and in January 2015 a draft constitution was released
(Constitutional Drafting Committee 2015) but has not yet had a chance to
be ratified.

The security situation in Yemen has remained fragile and only worsened since
the Arab Spring. Al-Qaeda has continued to be a key focus of government
security institutions and has continued to increase attacks on security institutions
and figures. In 2014, over 150 Special Security Forces were killed, another 485
injured in a single unit alone, and these numbers are said to be much lower than
real figures (Al-Moshki 2014b). In a single campaign between April and June
2014, it was stated that over 500 al-Qaeda members were killed (Reuters, 5 June
2014), indicating a significant escalation of violence. These figures are significant
considering that AQAP had an initial membership of only 300 members in
2009—the year the group was officially formed (Johnsen 2013, p. 348). While
current numbers on membership are difficult to confirm, recent State
Department figures state the number to be around a thousand, suggesting that
AQAPmembership continues to grow significantly (Draper 2015). Furthermore,
though less successfully, Islamic State has since November 2014 also attempted
to gain a foothold in the country, and has since carried out a number of significant
attacks against both military and civilian targets. Increasingly, non-state actors
have also been challenging AQAP. Since late 2014, the Houthis have been
fighting AQAP across the country, also facing significant casualties.
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The Houthis are also increasingly defying the national government, and by
September 2014 had marched into the capital largely unchallenged. In January
2015 Houthis had kidnapped key members of the government, which was
quickly followed by the resignation of President Hadi and his cabinet, and
essentially left power in the hands of the Houthis (Baron 2015, p. 3). The
conflict between the internationally recognized government and the now
Houthi rebel-Saleh aligned forces has essentially derailed the NDC and subse-
quent constitution process. In March 2015 at the request of the Yemeni govern-
ment a Saudi-led coalition begun military action in the country to restore the
Hadi government. By July 2015, the Houthis were engaged in a full-fledged war
against the government and coalition forces and the UN had declared its high-
est-level humanitarian emergency in the country as 80% of the population was in
need of humanitarian aid (Lederer 2015). The breadth and severity of pressures
on the state has perhaps never been higher.

Alongside continued government efforts to manage AQAP and now
Islamic State, the very status of the Yemeni state is in question.
Development concerns have failed to been adequately addressed and unem-
ployment remains high, as does general insecurity (Brehony et al. 2015).
The most recent 2015 conflict continues at the time of publication with no
clear end in sight. Having analysed U.S. counterterrorism policy in Yemen
between 2002 and 2015, the final section will analyse how these practices
specifically impacted women and what ramifications this had in terms of a
wider counterterrorism policy.

WOMEN AND COUNTERTERRORISM: THE CASE OF YEMEN

Both the Bush and Obama administrations have engaged policy language that
link the status of women to security, and women’s oppression to terrorism
(MacKinnon 2010). In 2001, First Lady Laura Bush noted that “the fight
against terrorism is a fight against the oppression of women” (Lantos 2002). In
the Bush years, improving the status of women in the country was stated to be
part of these ongoing efforts to challenge terrorism. These broad directives
emerged in Yemen through programmes that assisted women through NGOs
and supported their political participation and engagement. Ambassador Hull
noted that this broader view of counterterrorism extended past cooperation
with intelligence agencies and military forces. “For us, equipping a hospital in
Ma’rib, conducting free and fair parliamentary elections, and empowering the
women of Yemen were important objectives in the struggle against terrorism”

(Hull 2011, p. xviii).
Under Obama, Secretary of State Hillary Clinton similarly noted, “If you look

at where we are fighting terrorism, there is a connection to groups that are making
a stand against modernity, and that is most evident in their treatment of women”
(Lanler, August 2009, p. 18). In March of 2010, Clinton further stated, “[The]
subjugation of women is a threat to the national security of the United States”
(Clinton, 12 March 2010a). Areas such as women’s empowerment and women’s
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rights were increasingly brought under the scope of national counterterrorism
policy directives as never before. The 2010 NSS states, “Countries are more
peaceful and prosperous when women are accorded full and equal rights and
opportunity” (The White House 2010b, p. 38). It further notes that women and
girls often disproportionately bear the burden of conflict and as such the U.S. aims
to prevent violence against women and girls, particularly in conflict zones.
Additionally, it states that the U.S. aims to support women’s access to justice,
participation in the political process, education, employment and micro-finance to
“empower women globally” (The White House 2010b). The QDDR further
noted the Department of State’s and USAID’s role increased role in ensuring
national security and notes, “The status of the world’s women is not simply an
issue of morality—it is a matter of national security” (Clinton 2010b).

There are a number of considerations this section will make while analys-
ing how these policies developed in practice and how this impacted stated
goals of women’s security and empowerment as part of a wider strategy to
combat terror. First, how such practices impacted different segments of the
population, such as women, and how this was accounted for and mitigated
in practice. Second, how the relationship that the U.S. maintained with the
Yemeni government was perceived of, and how this may have impacted the
perceived intentions and legitimacy of that programme, particularly if linked
to other counterterrorism priorities. It will also consider if there was “bar-
tering” where programmes that suited immediate security needs focused on
counterterrorism may have been prioritized over longer-term “soft” or
secondary measures. Counterterrorism measures that are gender-blind or
discriminatory have been noted to be not only detrimental to the human
rights of men, women and sexual minorities, but also comprise the efficacy
of these efforts (Center for Human Rights and Global Justice. (CHRGJ)
2011, p. 22). Therefore, the U.S. government’s broader imperative to
protect the human rights of whole populations from the threat of terrorism
will also be considered in this analysis.

Women and Counterterrorism in Yemen: Defining the Link

Significant and numerous internal obstacles have contributed to the dismal
status of women in Yemen. While U.S.-led security initiatives in Yemen cannot
be defined as a primary impediment to improving the status of women in the
country, the counterterrorism strategies expounded above impact the potential
aims of empowerment efforts and can negatively exacerbate an already dismal
situation. Furthermore, while the U.S. remains the largest contributor of
humanitarian aid in Yemen, these efforts can appear overshadowed by other
activities and actions conflated with U.S. counterterrorism actions and may
even hinder rather than assist in women’s empowerment goals.4 These are
expanded upon below.

The state of affairs for women in Yemen has long been poor.5 The Gender
Inequality Index ranks Yemen 142 out of 142 countries (World Economic
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Forum 2014). While primary education for girls has achieved nearly equal
enrolment rates at the primary level as boys, with 81% and 82%, respectively,
this gap widens at the secondary level with young women accounting for 31% of
students, in comparison to 48.8% of their male counterparts.6 The rural-urban
divide also contributes: whereas 24% of urban women are illiterate, this more
than doubles to 60% of rural women (The Republic of Yemen 2006). This is
significant considering that 68% of Yemenis live in rural communities. Women in
Yemen make up only 20% of the workforce over aged 15 compared to 74% of
males (UNICEF 2011), 43% of Yemen’s population is food insecure and almost
half of Yemen’s children under the age of 5, or two million children, are
malnourished, while one million of these are stunted (Programme 2014).
Birth rates are extremely high, with an average of 6.75 children per family in
rural areas and 4.78 in urban areas. With no minimum age for marriage in the
country, child marriage is also prevalent. Furthermore, 90% of women in Yemen
are exposed to sexual harassment in Yemen (Al-Muraqab 2013), which can cause
psychological traumas and can prevent women from taking part in society
(Heinze and Ahmed, p. 13). It is clear that there are incredible pre-existing
hurdles to improving the situation of women in Yemen. This further points to
how fragile their current status is, and that additional problems which may arise
(e.g. through impacts of security policies and practices, and by the current
conflict) could easily push many to a more difficult situation, jeopardizing any
opportunity to improve their status and empowerment.

However, the breadth and impact of the roles that Yemeni women them-
selves have demonstrated through their leadership in the Arab Spring protests
and subsequent NDC have proved they can play a key role in driving change in
the country. Women and youth led national protests against the government,
and their efforts saw the 2011 Nobel Peace Prize awarded to Tawakkol
Karman, a key leader in the protests and the first Arab woman to win the
award. Women’s participation in these protests helped secure them a 28%
representation at the subsequent NDC —an incredible number considering
there had previously been only one female MP and two in the Shura Council.
When the NDC concluded on January 21, 2014, the drafting of a new con-
stitution began with many recommendations for improving women’s status. In
November 2014 a new parliament was formed which contains four women.
Women have seemingly demonstrated an unprecedented success in political
engagement and reform. One of the keys to this success was the local owner-
ship by Yemeni youth and women of these activities, and their advancement of
an agenda based on human rights and equality.7 This stands as one area where
long-term engagement and focus on a specific issues linked with improving
women’s status has seemingly proved a success.

As elaborated on above, the post-9/11 U.S. counterterrorism strategy in
Yemen has increasingly included programmes that focus on improving the
status of women alongside more traditional “hard” engagement. However, it
appears that such advances were negatively impacted by a predominant focus
on traditional, hard practices. Specifically, both direct counterterrorism actions
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and the by-products of these measures impact not only the wider population,
but also women in distinct ways. An increased focus on military activities
including drones and air strikes, conflation of U.S. national and international
activities with local Yemeni actors and efforts, and general increased insecurity
will be specifically examined in this context.

Military Dominance in Counterterrorism

Focusing security efforts on counterterrorism in some cases led to a diversion of
government funding from policing (which was already poor) to military needs.
By focusing on an area of security that does not help enforce day-to-day access to
justice on enforcement of rights, other areas like criminal violence may remain
unchecked. Scholar Alexandra Lewis argues that this “stems from a lack of
appreciation for the simultaneous security threat that crime poses in the country”
(Lewis 2013). This can have significant impact on local security and Yemen now
has a high rate of criminal violence, particularly against women and children.
This particularly impacts women in uprooted communities and “67.5% of dis-
placed people under the age of 18 show evidence of being subjected to domestic
violence” (Lewis 2013, p. 8). Where government efforts and funds are trans-
ferred from local security provision to national security objectives, this may leave
more significant gaps in local security, further exacerbating insecurity and perpe-
tuating this cycle.

The emergence of “Islamic Emirates” is one example that proved to be
detrimental to the status of women in those areas faced by “security gaps”.
For example, in Ja’ar in 2011, Ansar Al Shariah essentially controlled the
city for a year, imposing sharia law, where women risked punishment for
wearing certain clothes or being seen with men outside their family (IRIN
2012b). In addition to this, subsequent fighting between government forces
and militants greatly impacted on security, and movement of women out-
side the home was almost unseen (Raghavan 2012). There are two addi-
tional concerns that emerge from such situations. First, for those who flee
such environments due to conflict, women can face a broad range of
primary impacts, such as widowhood and gender-based violence, but also
secondary impacts, such as impacts on marriage, political and civic partici-
pation (Buvinic et al. 2013). Second, during prolonged periods where non-
state groups, such as AQAP, do bring some level of stability and service
provision to the local population where the central government had pre-
viously not, this can increase local support/acceptance of such groups. As a
consequence, there may be an increased likelihood of acceptance of the
implications of this that comes for groups like women.

The negative impacts of drones have been elaborated on previously and
drones and air strikes have been noted to disproportionally impact women in
terms of internal displacement of populations in Yemen, which has negative
impacts on women in areas such as health care, educational attainment and
employment (Center for Human Rights and Global Justice (CHRGJ) 2011,
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p. 65). Women have also been direct victims of these attacks in some cases.
Survivors of these attacks have also lost family members, including the family
“breadwinners”, which impacts their economic survival, reliance on male
relatives (who may not be easily accessible) and causes them to face additional
social stigmas (CHRGJ 2011, p. 63). In some cases, aid such as food, money
and educational materials required by these families has been directly pro-
vided by AQAP, building up additional support for the group (Mohsen and
Al-Yarisi 2015) where compensation to drone strike victims families is not
provided.

Drones have also been used as a tool by al-Qaeda to reinforce honour-based
(or other) fears by stating, “[American] drones in Yemen are taking photos of
women” which could be used as an excuse to limit women’s movement outside
the home (CHRGJ 2011, p. 23). The increased use of drones has also created
an environment of fear for many Yemeni’s, limiting movement outside the
home for some, and increasing mental duress on others, which have serious
implications for family dynamics and relationships. Women often bear the brunt
of such pressures, which can extend to impact in areas such as health, education
and employment. A focus on drones also may discredit institutions that focus on
rule of law, such as local police or legal institutions—the same institutions meant
to uphold rights for all Yemenis, including at a more local level.

Increasing insecurity around the country was also linked to neglect of
local security interests at the expense of those driven by foreign and national
agendas. At a regional meeting examining women’s role in improving
security in Yemen, one participant stated that “insecurity is experienced at
a local level” and that “government institutions focus too much on a top-
down ‘national security’ paradigm”. Local security concerns were viewed
in opposition to “centrally driven national security and counterterrorism
agendas, which miss local concerns or even increase insecurity locally”
(Saferworld 2014). While local security concerns would seemingly fall
under the scope of national government, as key donors and supporters of
security sector training and partnership, the U.S. may also impact or influ-
ence these choices. Furthermore, when pressures are placed on a national
government to prioritize counterterrorism, this may detract focus on simul-
taneously enhancing national security forces such as police. It may also be
viewed as an excuse by the national government to give counterterrorism
programming primacy, particularly if it is linked to larger aid packages.

Conflation with “The West”

There has been an increasing conflation of U.S. military-related activities
abroad with those in individual countries as seen in Yemen. This may lead to
a stigmatization of partnerships, even non-military ones, which may focus on
areas such as development or women’s empowerment. There is a strong history
of success for programmes which have promoted and supported women
through MEPI, for example those that focused on political participation.
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It was noted in 2009 that there was “no stigmatization in receiving USG
funding” and in some cases projects had noted it “adds to their prestige and
credibility” (09SANAA2170). However, some local actors also viewed this link
negatively. A women’s rights advocate in Yemen stated her work is “constantly
criticized, because it is seen as having a Western agenda” and it was “very
difficult to convince ordinary women because we are suspected of either work-
ing with the government or the West” (CGRHJ 2011, p. 108). Similar views
were offered in another report, which noted that locals believed “the priorities
of groups advocating for women’s rights primarily reflected a Western agenda
which in essence would dismantle the family institution” (Ahmed 2014, p. 21).
This was further engaged by those who denied women’s specific demands for
gender equality by condemning them as part of a Western agenda. In the case
of Yemen, there is “some evidence for a growing alliance between religious
extremists and some military and tribal power brokers that may hinder advance-
ment in women’s rights and participation” (Raja 2013, p. 15). Conflation with
a “Western agenda” may be engaged in their approach.

Though focused predominantly on the Yemeni government, there have
been cases where the government appeared unwilling to secure protestors,
placing them in danger even when they were contributing to initiatives focus
on advancing rights for women. Protesting against child marriage, Rashida
al-Hamdani, the former Chairperson of the Women’s National Committee
(WNC) in Yemen and a former Yemeni delegate to the UN, said, “When we
called for a law to specify marriage age. . . . this made religious groups get
women (Islamists) to demonstrate against WNC and we were threatened. So,
our lives were in danger and the government did not do anything to secure our
lives” (Al-Hamdani, personal communication 2011).

One example shows how this conflation also extended to areas such as
political participation. Bridges Social Development was a Canadian non-profit
organization engaged by the Yemeni government and various Yemeni women’s
organizations in 2007 to support the training of female politicians. Bridges’
Director Donna Kennedy-Glans explained how promoting a quota for women
in politics, “even one that aligns to the strategies of other countries in the
MENA region. . . . at a time when al-Qaeda was rising in Yemen, would have
been to poke a finger in the eye of al-Qaeda”. Kennedy-Glans noted, “It was
another battle to advance, and it looked to be pro-West”, and as such, the
initiative did not move forward (Kennedy-Glans 2011).

These experiences raise a number of important points. The al-Qaeda threat
(which continues now) appeared to be an example of the prioritization of a
“hard” security issue being used as an excuse to delay political capacity building
of women within the country, which was viewed as a Western initiative. So too
does an externally imposed quota, as opposed to a locally driven initiative,
appear to taint the idea. Even local initiatives to address concerns such as child
marriage were not fully supported by the government who failed in their
responsibility to protect their citizens. Even during the Arab Spring protests,
Saleh had tried to prevent women from engaging in the protests, and called on
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people to “reject the mixing of sexes as it is forbidden by Islam; the mixing of
sexes is forbidden in the Al-Jami’ah Street” (Al-Bawaba, 18 April 2011).
Women faced harassment and even abuse at the hands of security forces in
this period. These examples point to a regime that had consistently sought to
restrict or ignore the advancement of women’s rights. By continuously sup-
porting the regime that did not seriously address the situation of women may
have inadvertently impeded women’s empowerment, prioritizing a partner
who supported their counterterrorism objectives.

Increasing Insecurity

There is a strong and demonstrable link between women’s education, engage-
ment in the workforce and political participation. At both national and local
levels, these can suffer severely from increases in insecurity (Cook 2015).
Prolonged periods of insecurity disproportionately impact women as they can
increasingly become the victims of violence, particularly as society becomes
hyper-militarized and less democratic. Women can also be disproportionately
affected by health concerns, economic impoverishment, interruption or cessa-
tion of educational attainment and sexual violence. As such, when counter-
terrorism forces or initiatives lend to continued insecurity, such as when
funding and prioritization of counterterrorism are directed away from local
security forces, the status of women can be negatively impacted.

For example, the six Houthi wars significantly contributed to prolonged
insecurity in the Sadaa province where continued fighting limited the need for
a political solution. U.S.-trained counterterrorism units were being increasingly
utilized in the sixth round of fighting in the Sadaa conflict to fight the long-term
domestic insurgency (09SANAA2230), which had already displaced tens of
thousands. Rates of malnutrition and death in childbirth in Sadaa and neigh-
bouring Amran were noted as the highest in the country, where the conflict was
viewed as a key contributor to instability (09SANAA2202).

Following 2011, increased insecurity was also noted across the country and
impacted the broader population. These included “shootings, random assassina-
tions, the spread of arms, bandits on roads leading out of the cities, an increase of
sexual harassment and robberies during blackouts, the absence of police protection
in cities such as Al-Hudaida and Aden, and a general increase in common crime”
(Ahmed 2014, p. 19). Due to the conservative nature of Yemeni society, women
were disproportionately impacted and in some cases had been discouraged from
going to work, school or other social activities because of security concerns
(Ahmed 2014, p. 19). For example, in the province of Abyan, it was noted that
“months of clashes between the army and Ansar al-Sharia militants have only made
the situationworse”. In the resulting lack of access to health care, due to insecurity,
and also a lack of medical practitioners willing to work in such circumstances,
pregnant mothers were severely affected (IRIN 2012a). This also highlights how
wider lack of access to essential services opens the vacuum to others, including
non-state actors, to fill this role, reinforcing local support for such groups.
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When considering the pre-existing poverty levels in Yemen and a significant
reliance on food imports, in periods of conflict and insecurity families may
heavily rely on food distribution centres. Due to security concerns and social
norms, there have been cases of women who preferred not to leave the house
without a male relative if one was unavailable, and cases of families starving to
death (Heinze and Ahmed 2013, p. 14). Furthermore, there has been an
increase in cases of rape or attempted rape of women by strangers, particularly
with the breakdown of security since the upheavals of 2011. This has been
further exacerbated by a lack of female police stations or officers currently
available in the country, as well as provisions in Yemeni law and constitution
that differentiate between a man and woman’s rights, and certain cultural and
religious norms—particularly ones that emphasize honour (Heinze and Ahmed
2013, p. 14).

There have been some improvements to women’s inclusion in Yemen’s
security institutions, as well as considerations of the necessity to be able to
adequately respond to women’s needs, though these have been slower than
other regional examples (Cook 2014, p. 3). The Yemeni police force currently
contains 2,868 women, or 1.7% (Al-Methaq, 14 October 2014). It was noted
in one report that it is important to have policewomen not only in regard to
“combating terrorism and preventing attacks, but also in regard to providing
security from armed attacks unrelated to Islamist violence” (Heinze and
Ahmed, June 2013, p. 29). One of the reasons cited for not having more
women present in the police force is “the lack of special equipment and
facilities for women in training and on the job, the lack of willingness to
recruit more women” (Heinze and Ahmed 2013, p. 30). Focusing on increas-
ing the recruitment and retention of female police officers has not appeared to
be a significant priority, even though there is both public support for such
initiatives as well as a number of relevant legal and policy frameworks within
Yemen applicable to this (Cook 2014). Increasing attacks on security officials
have certainly discouraged this further.

Women have been engaged in certain units in the Yemeni Armed Forces
since 2006, specifically counterterrorism units. This training has largely been
led by the U.S., and though a relatively small unit, they are a unique example
of women engaged in a predominantly male force and set to take on an
increasing role in the sector (Al-Moshki 2014a). This has been part of a larger
trend by the U.S. to increase the number of women in counterterrorism
programmes. Other examples of such initiatives were seen in Afghanistan,
Iraq and to a lesser extent in Bangladesh. These units have largely been
engaged to search women in searches and raids, borders and also in more
general checkpoints, to intercept suicide bombers disguised as women
(CHRGJ 2011, p. 59). While such roles are important, it should be consid-
ered whether these come at the expense of more locally focused police forces
that could help challenge local insecurities and the roles women can also
play in these. It should also be considered whether wider military training
curriculums and programmes enhance consideration and responsiveness to
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gender. Gender-concious responses to local insecurities must be considered
when developing and implementing broader, comprehensive counterterror-
ism strategies.

CONCLUSION

At the government policy level, it is clear that the status of women has been
increasingly acknowledged and emphasized as part of a comprehensive U.S.
counterterrorism policy. In Yemen, this appeared to be an area of some focus
through numerous programmes and initiatives, which had some success in
the country. However, there has appeared to be a prioritization of military
training efforts and a primacy on maintaining a willing partner to “fight
terror”. These cases have highlighted some areas where a consideration of
differential gendered impacts could be drawn on to consider implications of
singular counterterrorism priorities such as training of counterterrorism
forces over larger, long-term, strategic objectives, such as enhancing rule of
law, expanding local police forces and women’s empowerment.

U.S. counterterrorism initiatives in Yemen have had a clear impact on the
country, and this chapter has aimed to highlight how understanding different
impacts of counterterrorism activities on men and women can help better fulfil
a more robust, responsive, counterterrorism strategy. How these have affected
women is particularly noteworthy because the same counterterrorism strategy
highlights women’s empowerment as an increasingly important component of
overall security and stability. While there are a number of critical factors which
need to be addressed in the country to improve the status of women, many
external to broader counterterrorism efforts, these counterterrorism efforts
have severely impeded organic solutions to these problems in some cases, or
in other cases further aggravated the problem where military priorities retained
primacy of focus. While the means and focus by which counterterrorism in the
country has been approached has differentiated under both Bush and Obama,
there has been a thematic continuation of prioritization of counterterrorism
training and targeting of al-Qaeda and Islamic State.

This chapter has outlined U.S. counterterrorism strategies in relation to
Yemen and analysed how each has had a broad impact not only on the general
population, but in some cases disproportionately impacted women. While
these have not all been direct consequences of U.S. actions in Yemen, some
have occurred as part of a trickle-down effect of wider strategies. Examples
could include drone strikes, partnering with a corrupt and repressive regime,
or at the cost of prioritizing certain components of the broader counter-
terrorism strategy over others, such as investing more into national-focused
security initiatives as opposed to dealing with local insecurities which burden
many Yemenis. This focus has notably, though not necessarily intentionally,
also come at the expense of a number of other “soft” elements in the broader
counterterrorism strategy, such as job creation or women’s empowerment.
Additionally, this primacy of “hard” strategies can also detract from important
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development and stability work that the U.S. and other international partners
have historically conducted in the country.

Yemen is a country facing incredible and diverse challenges ranging from
food security to internal conflict, threats from AQAP and Islamic State and
general insecurity. Focus on terrorism-driven priorities has appeared to come at
the expense of governance reform, addressing key development concerns and
at the expense of empowering some of the country’s most articulate, active
partners for change—women. Furthermore, it has seemingly impacted key
counterterrorism components such as human rights and rule of law. There
has also seemingly been a continuation of development projects since the
1990s where these have been contingent upon the cooperation of the
Yemeni government in the area of counterterrorism. There have furthermore
been apparent challenges in balancing how to address what may be legitimate
security concerns for both Yemeni and U.S. actors, and how “softer” areas of
counterterrorism can be better balanced and considered.

Most literature that currently examines counterterrorism efforts still do so
from a traditional “hard” perspective, often at the expense of widening this
to include what is now a broader, more encompassing approach to counter-
terrorism. It also largely neglects qualitative perspectives from the ground from
the very actors (including women) who are both impacted and “empowered”
by these same initiatives. The distinct gap in current literature and practice to
understand and address link between gender and counterterrorism deserves
vital and immediate attention by academics, policymakers and security practi-
tioners alike.

The threat of terrorism emanating from Yemen has only increased, including
most recently the links to AQAP and the 2015 attacks on the French satirical
paper Charlie Hebdo. On March 20, 2015, a bomb attack on the al-Badr and
al-Hashoosh mosques in Sanaa claimed the lives of 137 and injured 357
(Ghobari 2014). Islamic State claimed responsibility for the attack—the first
of now many such attacks in the country, also opening up the possibility of
other threats emerging in the wider region seeping into Yemen and only
further increasing the scope for counterterrorism primacy in the country. The
current conflict in the country has also pushed Yemen to the very brink of state
collapse and the future status of the state is presently unclear.

Aside from a shift and rebalance away from a military-dominated approach
in Yemen and the tools, such as drones, that have proved to be particularly
problematic, a sincere consideration of the interconnectedness and balance
of both “hard” and “soft” approaches to security must be examined and
considered as external engagement in the country moves forward. How areas
such as women’s empowerment and development are to be included in
future reconstruction and development efforts, as well as in government
partnerships after the current conflict, must be given much more attention.
If the threat of terrorism is to be truly reduced in Yemen, a more sincere
reflection of concerns of all Yemeni’s, including women, must be mirrored
on the ground. Indeed, it will be through improvement of local security,
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increased development, primacy of rule and law and good governance, and
the empowerment of women that long-term security will be possible in
Yemen and the threat of terrorism both abroad and in Yemen truly reduced.

NOTES

1. For more detailed history, see Johnsen (2013).
2. UN Security Council Resolution 678 in 1990 was to authorize Operation Desert

Storm. Yemen had a seat on the Security Council at the time and voted against
the initiative. As a direct consequence of that, the USA largely terminated US
military and economic assistance programmes in Yemen.

3. Section 1206 funding provides the Secretary of Defense with authority to train
and equip foreign military forces for two specified purposes—counterterrorism
and stability operations—and foreign security forces for counterterrorism opera-
tions. See Serafino (2010).

4. USAID states that they alone have contributed $100 million in assistance to
approximately 400,000 vulnerable and conflict-affected individuals across Yemen
(USAID 2015). This speaks to the significant impact the US development efforts
in the country may play.

5. It should be noted that historically women in the PDRY had significantly more
freedoms, rights, work force participation and educational rates which became
negatively impacted after unification in 1990.

6. (UNICEF 2014). The lower rates of female education in Yemen can be attrib-
uted to a number of factors, predominantly poverty, early marriage and a lack of
female teachers and girl’s schools.

7. See Raja (2013) for a detailed analysis of women’s roles in this period.
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CHAPTER 42

Turning Strengths into Vulnerabilities:
The Logic Behind Israeli Coercion

of Nonstate Adversaries

Oren Magen

INTRODUCTION

Terrorist organizations (TOs) pose one of the most pressing security challenges
facing the USA and the international community. The evolving strategic chal-
lenges posed by TOs suggest that no policy tool should be left untapped,
however partial its utility might be. This chapter focuses on a particular category
of counterterrorism policy instruments that are based on influencing adversaries
by threats and are commonly used as coercion or deterrence.1 The relevance of
such policies to counterterrorism has been widely disputed for several reasons:
the extreme motivation of TOs to achieve their goals, which makes them
unsusceptible to the costs threatened by the state; TOs’ lack of tangible assets
that can be located and directly threatened; and the often decentralized nature of
TOs, which undermine states’ ability to influence TOs’ decision-making (see
Wilner 2011, pp. 3–4; Trager and Zagorcheva 2005/2006, pp. 89–95). Yet, it
has been generally agreed that most TOs are goal-oriented actors, which instru-
mentally utilize violence as a means to an end and subordinate their military
decisions to considerations of expected utility and long-term survival (Crenshaw
1990; Lake 2002). Accordingly, it can be assumed that TOs incorporate the
expected outcomes of different policies and actions into their military decision-
making, which implies that they are susceptible to deterrence and coercion, if
only to a certain degree. The question becomes what role deterrence can play in
states’ overall counterterrorism policy and how a strategy of counterterrorist
deterrence (CTD) can be applied in particular cases.
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This chapter provides a systematic policy-relevant discussion of concepts,
questions and dilemmas associated with CTD strategies and their effectiveness.
More specifically, the chapter addresses three basic questions: (1) the meaning of
deterrence in the context of counterterrorism and its possible contribution to the
struggle against TOs; (2) the question of TOs’ deterrability—which attributes
render some TOs more susceptible to deterrence than others in general andmore
susceptible to specific types of deterrent threats (e.g., targeted killings) in parti-
cular? (3) The question of CTD strategy—how can states produce and maintain
effective CTD threats and enhance their credibility at the lower possible costs?

Although recent years have seen a surge in the scholarly literature on ques-
tions associated with CTD,2 we are still lacking systematic theorization and
research that can assist policymakers who grapple with the above questions.
This chapter aims at providing policy makers with analytical and diagnostic
tools that can enhance their ability to answer these questions in specific situations
and formulate strategies that are effectively tailored to specific terrorist adver-
saries in specific circumstances. The theoretical analysis provided by this article
implies that in many cases the application of CTD strategies poses difficult
dilemmas for policymakers. These dilemmas will be elaborated upon in the last
part of the chapter. To illuminate key concepts, propositions and dilemmas
associated with CTD, the chapter will use examples drawn from the Israeli
experience of deterring non-state adversaries such as the Palestinian Liberation
Organization (PLO),3 the Palestinian Hamas4 and the Lebanese Hezbollah.5

THE MEANING OF DETERRENCE IN COUNTERTERRORISM

The concept of deterrence in international relations (IR), as well as the body of
rational deterrence theory (RDT) that was developed around it, is based on the
idea that military power can achieve desirable foreign policy objectives indirectly
through its potential “power to hurt,” without having to be actually applied
(Schelling 1966, chap. 1; George and Smoke 1974, chap. 2). Being a subset of
rational choice theory, RDT posits that when one actor (a challenger) expects its
adversary (a defender) to respond to a certain hostile action in ways that outweigh
its benefits, the challenger is likely to avoid said action, that is, to be deterred.6

Deterrence can therefore be defined as a form preventive influence that rests upon
conditional threats, and manifested in a situation where an actor (the deterree)
refrains from some action or changes his behavior out of fear of its adversary’s response.
This definition of deterrence incorporates both a behavioral outcome (the avoid-
ance of an action or a change of behavior) and the reason for it (the fear of the
adversary’s response). It therefore distinguishes deterrence (as an outcome) from a
strategy of deterrence, which can be defined as a deliberate effort to dissuade an
action or a behavior by threatening costs that outweigh their benefits.7 The
theoretical importance of this distinction is underscored by the fact that “even
where there is no conscious attempt to employ a strategy of deterrence, a condition
of deterrence can still result” (Knopf 2009, p. 39) and that, on the other hand, a
deliberate effort to deter frequently does not result in successful deterrence.
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While deterrence is a universal concept that can be applied to almost every
interaction between actors with conflicting interests, its concrete conceptualiza-
tion and theorization in IR scholarship were shaped by the historical context in
which deterrence theory emerged, namely the Cold War. American strategic
thinkers who laid the foundations of RDT conceived the general problem of
deterrence through the lens of a concrete policy problem: dissuading potential
Soviet aggression by nuclear threats, while minimizing the risk that nuclear
weapons would be actually used.8 A second, somewhat less-dominant theme in
the literature, dealt with conventional deterrence between states.9 Either way,
deterrence theory and research were devised to accommodate the realities of
interstate conflicts, where one rival challenges the status quo and the other one
wants to preserve it. Accordingly, deterrence has been treated as a binary dichot-
omous variable, whose values are either “success” (the status quo was maintained)
or “failure” (the challenger proceeded with his plans and violence erupted).

When we move to the asymmetric context, however, deterrence outcomes
cannot be treated in such “either/or” terms. From a theoretical point of view,
the empirical cases of interest are not isolated crisis situations where a challenger
considers the violation of the status quo, but rather protracted violent conflicts in
which an inferior challenger (a TO) tries to change the status quo in the long
term by continuously utilizing violence for the purpose of coercive attrition of
superior status quo power (a state). Absent any possible mutually agreeable
solution to the conflict, the TO is not likely to be deterred from pursuing its
long-term objectives, nor can it be coerced into totally giving its armed struggle
as a means of pursuing them. It can be, however, deterred from utilizing some
forms of violence and restrict their use of violence to levels and forms that suffice
to protract the conflict without provoking severe blows by the adversary.
Accordingly, treating CTD outcomes as a binary variable, indicating the occur-
rence or nonoccurrence of a single attack or total avoidance of violence would
not be theoretically productive. They rather should be treated as a continuous
variable, indicating premeditated temporal shifts in the level and forms of violence
used by a TO. TO can be deterred from attacking certain targets (e.g., civilian
targets as opposed to civilian targets) in certain locations (the rival state’s home-
land as opposed to the disputed/occupied territory) or from using certain
weapons and tactics. Such partial deterrence outcomes have been described by
some authors as “tactical,” “narrow” or “restrictive” deterrence (respectively:
Bar 2012; Wilner 2013; Rid 2012). They can also be dissuaded from escalating
their attacks or coerced into stopping a process of escalation once it begins.

From a policy-oriented point of view, this means that there are upper limits
to what CTD can achieve. Nevertheless, as noted by Knopf (2010),

a partially effective deterrent is less than ideal but is also meaningfully better than
no deterrence. Although the overarching goal remains preventing all attacks if
possible, preventing even some attacks is still better than preventing none. For
policy purposes, this makes the key question how to add increments to the
effectiveness of deterrence. (p. 4)
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The empirical experience indeed shows that CTD rarely produces a total
cessation of violence, but can reduce terrorist violence, constrain it to forms
that are relatively tolerable and in some cases even keep violence down to an
acceptable level. Israeli strategic thinkers often refer to CTD as a means to
enforce and maintain some “rules of the game” that constrain the level and
forms of attacks undertaken by its non-state adversaries (Rid 2012,
pp. 137–8). During the 1990s, for example, Israeli deterrence policy against
Hezbollah was restricted to (and considerably successful in) deterring the
latter from launching rockets at Israeli northern towns, while attacks against
Israeli forces inside Lebanon were mutually perceived to be within the rules
of the game (ibid., p. 137). Likewise, the 2004 decision of Hamas’s leader-
ship to stop conducting suicide attacks inside Israel has been attributed by
some to the deterrent effects produced by Israel’s campaign of targeted
killings against the organization’s leadership (e.g., see Kober 2007;
Gunning 2007, p. 226).

THE PROBLEM OF TO’S DETERRABILITY

One of the basic tenets of RDT is that for it to be effective, the deterrer’s
threatened punishment has to be “sufficiently strong” or to threaten the target
with “unacceptable damage” (Art 1980, p. 6; Morgan 2003, p. 1). These
words speak to the potency of deterrent threats, that is, the level of damage
they threaten to inflict on the deterree, which has to be of sufficient magnitude
to overcome the deterree’s motivation to undertake (or continue) the behavior
the deterrer wishes to prevent. The preoccupation of classical deterrence thin-
kers with interstate conflicts and Cold War nuclear deterrence rendered the
problem of threat potency theoretically insignificant. Cold War deterrence
thinkers did not have to bother themselves much with the problem of threa-
tening unacceptable damage since “nuclear weapons made it relatively simple
to prepare a level of harm [ . . . ] which was presumed to be unacceptable to any
rational government” (Morgan 2003, p. 15). While conventional deterrent
threats are hardly as menacing as nuclear threats, it is beyond dispute that states
and their governments are inherently vulnerable to conventional punishments:
they can be defeated, economically devastated and denied of territories in wars,
their ruling elites can lose their power as a consequence of such defeat and their
economy can be severely weakened by sanctions or by air-bombings of their
critical infrastructures.

The problem of threat potency, however, becomes much more complex
when we move from interstate deterrence to CTD and has been viewed by
many as the main reason for the lack of relevancy of deterrence to the struggle
against terrorism. The argument can be summarized as follows: since non-state
organizations usually lack any nonviolent means to achieve their political goals,
they are extremely motivated to use terrorism and violence. Deterring them
thus requires threats of significant damage, which put at risk the very same
objectives they are fighting for and perhaps their mere survival. However, as
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opposed to states, TOs often lack highly valued tangible assets and interest
that can be directly threatened by military retaliations. In many cases, the
only threat that can deter TOs is one of a prolonged large-scale military
operation that would eliminate them entirely. Such military operations (e.g.,
the American intervention in Afghanistan), however, are highly costly for
states and thus lack credibility as threats. Furthermore, once a state initiates
such a “total war” against a TO, deterrence totally loses its relevancy: if a TO
assumes that its state adversary is anyway going to fight it with whatever
means possible, it has no reason to restrain its use of violence (Knopf 2010;
Wilner 2013). As concluded by Alex Wilner: “The United States, for exam-
ple, can try to destroy al-Qaeda or seek to deter al Qaeda, but it cannot do
both at the same time” (ibid., 742).

While the problem of CTD threat potency is indeed a serious one, it
should not be taken to imply that TOs are categorically nondeterrable. All
TOs possess assets that are crucial for their effective functioning and their
long-term survival such as competent leadership, popular support and ter-
ritorial sanctuaries. Depending on the circumstances, the risk of losing these
assets may suffice to deter TOs from some forms of violence. The more
dependent a TO on such assets for achieving its political goals, the more its
state adversary has to threaten the TO with. Israel’s experience indeed
suggests that the prospects of deterring TOs improve as the latter evolve
from small, clandestine groups into well-institutionalized political and mili-
tary actors that possess pseudo-governmental features and highly depend on
various organizational assets and resources (Lieberman 2012, p. 197). For
instance, the relatively strong deterrent effects of Israeli retaliatory opera-
tions against Hamas since its takeover of Gaza in 2007 have been seen by
many as originating in the desire of Hamas leaders to preserve and con-
solidate their control over Gaza (Evron 2009; Heller 2014; Issacharoff
2011; Berti and Brom 2014).

The theoretical implication is that TOs’ vulnerability to retaliation, and thus
their deterrability, should be treated as a variable (rather than as a constant), which
varies both spatially (between different organizations) and temporally (for the same
organization across time).10 TOs do not only differ in the level of their general
vulnerability, they also differ in their vulnerability to different types of countermea-
sures. Accordingly, devising effective CTD strategies against a given TO adversary
requires an identification of its specific vulnerabilities. In the words of Thomas
Schelling, effective deterrence policy has to be informed by an understanding of
“what an adversary treasures and what scares him” (Schelling 1966, p. 3).
Although counterterrorist retaliatory operations frequently involve the targeting
of different types of TOs’ assets, one can distinguish, for analytical purposes,
between four basic categories of CT retaliations: (1) “counterforce” retaliations
against TOs’ military assets and other tangible organizational assets such as head-
quarters, training facilities, communication networks and weapons arsenals; (2) the
eradication of leaders andother high-ranking functionaries through targeted killing
or arrests; (3) denial of TOs’ sanctuaries through military occupation; and (4)
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retaliations that inflict suffering upon civilian populations among which TOs
operate,11 which under certain circumstances might undermine popular support
for the TO.

This vulnerability of a TO to a specific type of countermeasure can be
assumed to depend, first, on the strategic value of the asset(s) or resources
targeted. How crucial they are for the TO’s self-perpetuation and for the
realization of its long-term objectives? How dependent is the TO on these
assets for maintaining its critical organizational functions, such as preservation
of organizational cohesion, conducting an effective military struggle, mobiliz-
ing resources and maintaining political relevancy? For example, some TOs are
much more dependent than others on territorial sanctuaries for maintaining
operational effectiveness, and the level of a TO’s dependency on popular local
support varies according to their political goals and level of material support
they receive from state sponsors.

The second factor that determines a TO’s vulnerability to a specific type of
retaliation (not always distinguishable from strategic value) is the substitutability
and/or “recoverability” of the asset or resource, which can be defined as the ease
with which it can be recovered or replaced by a strategically equivalent resource.
For example, the vulnerability of a TO to leadership eradication can be assumed
to depend on its ability to quickly replace lost leaders with equally competent
successors, which in turn depends on the organization’s structure and its level of
institutionalization (Morehouse 2014; Frankel 2010, pp. 20–1; Staniland 2005,
pp. 27–8). The strategic value of a particular resource for a particular VNSO, as
well as its substitutability/recoverability, changes with time and is highly case
specific. An in-depth discussion of the highly case-specific factors that shape the
strategic value and the recoverability of different TOs’ assets is beyond the scope
of this chapter. Table 42.1 briefly summarizes the different possible factors that
determine TOs’ vulnerability to different countermeasures.

We can nevertheless demonstrate the theoretical importance of the vulnerability
variable by one notable example, which concerns Israel’s threat to push the PLO
out of its Lebanese sanctuary during the late 1970s and early 1980s. The vulner-
ability of the PLO to an Israeli military operation that would drive it out of south
Lebanon was relatively high for two reasons. First, the Lebanese sanctuary had
extreme strategic value for the PLO: it bordered Israel and thus was thus crucial for
the implementation of the PLO’s central military strategy of cross-border raids; the
weakness of the Lebanese government and the PLO’s strong alliances with differ-
ent local power groups gave the PLO a great degree of freedom to operate and
build up its military and political infrastructures; and Southern Lebanon was
inhabited by large Palestinian refugee population that provided the PLO with an
important support base, especially in terms of mobilization of resources and
recruits. Second, and perhaps more importantly, the Lebanese safe haven could
not be substituted by any other territory bordering Israel: “Thrown out of Jordan [in
1970] and tightly controlled in Egypt and Syria, the PLO had only one state
bordering Israel which was still ‘open for business’: Lebanon”12 (Atzili 2010,
p. 764).
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To conclude, effective CTD requires potent threats, that is, threats whose
implementation critically damages vital assets and interests and thus seriously
risks the TO’s ability to progress toward its political objectives and possibly its
very survival. The potency of CTD threats depends on TOs’ vulnerability to
different types of countermeasures, which in turn is shaped by various factors
such as the TO’s dominant strategy, its political objectives, control of territory,
resource-mobilization mechanisms, organizational structure and relationship
with other actors and with their host-populations. While states usually have
little control (if any) over these factors, they still have to analyze them carefully
in order to identify the critical vulnerabilities of their terrorist adversaries and
devise retaliatory policies that exploit these vulnerabilities and therefore estab-
lish effective deterrent threats.

CTD AS A STRATEGY: THE SOURCES OF COUNTERTERRORIST

THREAT CREDIBILITY

One of the core propositions of RDT has been that effective deterrence
requires credible threats. The credibility of a deterrent threat is determined
by the deterree’s perceptions regarding the deterrer’s will and capability to
retaliate in a certain way for a certain hostile action.13 Threat credibility, in

Table 42.1 The vulnerability of TOs to different types of countermeasures

Type of
retaliation
(by asset)

Possible damage Determinants of
vulnerability—strategic
value

Determinants of
vulnerability—
substitutability/
recoverability

Counterforce
(eradication of
military and
material
assets)

Military weakening,
operational paralysis, loss
of visibility and counter-
coercive capacity

Dominant strategy
(guerrilla vs. terrorism
vs. mixed strategy)

Resource
mobilization
capacity, level of
material support by
state sponsors

Leadership
eradication

Demoralization and
organizational
fragmentation

Level of centralization,
role and charisma of
targeted leaders, phase of
development

Number of equally
competent/
charismatic
successors

Denial of
sanctuary

Military weakening,
fragmentation,
detachment from
support base, reduced
resource mobilization
capacity

Geographical proximity
of sanctuary to the state,
composition of host
population, relationship
with host government

Existence of
alternative
sanctuaries/
potential
supportive host
states

Counter-
civilian
retaliations

Loss of popular support,
military and political
weakening

Dependency on local
population for resources,
political goals

Level of support
from state sponsors
and other external
sources

TURNING STRENGTHS INTO VULNERABILITIES: THE LOGIC BEHIND ISRAELI . . . 887

ACKU



other words, is provocation-specific: the expectations of an adversary about
the probable response of its adversary to a certain attack change according
to the nature of the attack. The essence of deterrence strategy is therefore
influencing these expectations through the generation of credible potent
threats, and the central method of doing so is threat signaling—commu-
nicating the capability and resolve to retaliate in a certain way for a certain
hostile behavior.14 Indeed, the main policy problem with which American
Cold War deterrence thinkers were preoccupied was how to establish cred-
ible American commitment to retaliate for possible Soviet transgressions
toward its protégés, a particularly complex task given the balance of terror
produced by the nuclear revolution and the risk of mutually assured
destruction. To overcome these complexities, American strategic thinkers
suggested a variety of basically nonviolent methods of coercive bargaining
and threat signaling (e.g., see Schelling 1966).

When we move from the interstate context to the asymmetric one, the
traditional, essentially nonviolent, methods of threat signaling seem to lose
their relevancy. The reason lies in the protracted nature of asymmetric
conflicts, which entails that TOs would mainly infer the expected retaliation
for planned attacks from past state responses to similar provocations. It
follows that the credibility of CTD threats is predominantly shaped by
states’ actual retaliations, which should be viewed both as inherently cred-
ible threat signals that reveal states’ capability and resolve to retaliate for
certain TO’s actions with certain countermeasures, and as a means states
use to establish reputation for resolve (Rid 2012; Lieberman 2012).15 Each
time a state retaliates for a terrorist attack, it shapes the TO’s expectations
regarding retaliations for future attacks. While other factors might change a
TO’s expectations over time, actual state retaliations are expected to over-
ride any TO’s prior expectations—including those created by previous
retaliations—and to resolve any uncertainty about the state’s retaliatory
intentions. The credibility of a state’s counter-TO threats, accordingly,
should be viewed as something that is dynamically shaped by (and con-
stantly updated according to) the state’s actual behavior through a process
of experiential learning.

The proposition that threat credibility in CTD is predominantly shaped by
actual retaliations implies that a strategy of CTD is basically a retaliatory policy.
The task faced by states’ policymakers, in other words, is one of retaliating to
terrorist attacks in a way that has the best chances of establishing satisfactory level
of deterrence at the lowest possible costs. Theoretically, states can establish high
levels of threat credibility by retaliating with maximum force for every terrorist
attack. In practice, however, such a “massive retaliation” policy would be extre-
mely costly in terms of invested military resources, human life and possible
international fallout caused by collateral damage to noncombatants. Democratic
governments, in particular, would find it difficult to justify disproportional reta-
liations for TO attacks that usually do not risk the state’s vital interests. Israel, for
example, cannot afford launching a large-scale retaliatory operation in response to
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every rocket attack from Gaza. Furthermore, as has already been noted, a too-
strong retaliation for every terrorist attack might lead the TO to think that the
state is set to totally destroy it, leaving the TO with nothing to lose from further
escalating its attacks and thus no reason to practice self-restraint.16

For all of the above reasons, states may opt for a more “graduated”
approach that relies on limited responses, proportional to the level of
provocation. Theoretically, such graduated or “differential” retaliatory pol-
icy, which attaches different price tags to different terrorist transgressions,
can more clearly convey the state’s red lines and produce more effective
“restrictive” deterrence. The problem, however, is that limited retaliations
might be interpreted by TOs as an indication for irresoluteness and weak-
ness, and would thus fail to carry the desirable threat signal. Driven by the
desire to avoid the reputational costs of succumbing to limited coercive
pressure,17 the TO is likely to try and call the alleged state’s bluff and to
re-escalate rather than acquiesce. The ensuing dynamic would be a con-
tinuously escalating spiral of violent coercive bargaining, highly costly for
the state. While the state might, at some point, gain escalation dominance
and impose a ceasefire on favorable terms, the cumulative costs of the
escalation process might turn out to be higher than those the state
would have paid had it retaliated with the “right” amount of force to
begin with.

The basic policy question faced by states that wish to establish CTD, accord-
ingly, is how strongly to retaliate to terrorist attacks, particularly when those
represent an escalation of violence by the TO adversary. What is the minimum
strength of retaliation needed for deterring future attacks of the same type or
severity or to dissuade further escalation? Evidently, the current level of state
deterrents failed to do that. This means that in order to produce any deterrent
effect, the state has to retaliate with force and severity that exceed the TO’s
expectations, that is, to escalate its own retaliations.18 Yet the question remains
howmuch escalation is required? The answer, so it seems, has to be informed by a
deep understanding of the level of and sources of the state’s “deterrence defi-
cit”—the difference between the state’s actual level of threat and the level that
could have deterred the VNSO from escalating its attacks and that is required for
overcoming the VNSO’s motivation to further escalate them. The greater the
deterrence deficit, the more force would be required to establish (or reestablish)
deterrence. It can be assumed that the greater the state’s “credibility deficit,” the
more force would be required to establish (or reestablish) deterrence.

While “credibility deficit” is a continuous variable, we can make for the sake of
discussion a distinction between three types of deterrence failures. The first stems
from uncertainty, that is, a situation where a TO simply does not know or is not
sure how the state would react to a certain attack. These are situations in which
the rivals pretty much agree on the rules of the game, but there is some
uncertainty on the TO side regarding their boundaries or regarding the state’s
resolve to enforce them. Such uncertainty can arise, for example, when a TO
acquires new types of weapon or tries to adopt new modes of attacks for which
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the state has not yet established a clear retaliation policy. Another possible source
of such uncertainty is the change associated with states’ domestic politics, which
is believed by the TO to alter the state’s payoff structure, thus put in question the
state’s resolve to retaliate as forceful as it previously did. Newly elected govern-
ments, for example, might be perceived by TOs as less resolute than their
predecessors. Growing domestic popular opposition and indications of increas-
ing war weariness and “casualty sensitivity” within the state might also be
interpreted by the TO a signs of growing irresoluteness. Several authors, for
example, have maintained that the growing public opposition within Israel to the
Israel Defense Force presence in south Lebanon during late 1990s, largely
triggered by mounting Israeli causalities, substantially undermined its deterrence
against Hezbollah (Malka 2008; Bar 2007, p. 485). Regional and international
developments might also put the state’s threat credibility in question. For
example, changes in the positions or in the leadership of powerful international
and regional actors might lead TOs to believe that forceful, previously imple-
mented state retaliations are now expected to prompt harsher responses from
third parties against the state, and therefore might be perceived as restraining
factors that reduce the state’s willingness to retaliate forcefully. Some claim, for
instance, that the 2012 Egyptian revolution, which brought to power the
Muslim Brotherhood, a group that maintain close ties with Hamas and shares
its ideology, eroded the credibility of Israeli threats versus Hamas since it “led to
an assessment by Hamas that Israel would be very cautious in responding to
rocket fire from Gaza” (Yadlin 2012, p. 91).

Whatever led to uncertainty regarding the state’s retaliatory intentions, in all
of the above cases deterrence destabilized due to erosion in the credibility of the
state’s threats, usually for reasons that are usually beyond its control of the state
or because of some uncertainty regarding whether specific types of operations
are within the rules of the game. To enforce and/or clarify the rules of the
game, the state has to resolve this uncertainty by demonstrating its determina-
tion to retaliate as forcefully as before. While state’s retaliation in such cases has
to exceed the TO’s expectations, credibility would be nevertheless relatively
easy to restore and limited retaliatory escalations have fair chances to “close”
the credibility deficit. In some cases, a single retaliatory operation would be
sufficient to resolve the uncertainty that led to the erosion of deterrence. In
1985, Israel bombed the headquarters of the PLO in Tunisia in response to a
renewal of terrorist attacks against Israeli target abroad by Fatah, the PLO
leading faction, after 10 years of almost complete abstention. According to
Shmuel Bar (2012), this single retaliatory operation sufficed to deter Fatah
from further acts of international terrorism (p. 210). Even if the state’s limited
responses instigate a process of mutual escalation, they are likely to be limited
both in their duration and severity. On several occasions since 2009, such
escalatory spirals, which have been instigated by Israel limited responses to
rocket launches from Gaza (usually undertaken by military groups other than
Hamas) prompted Hamas to stop rocket fire from Gaza after a short period of
mutual escalation.19
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A second type of deterrence failure emanates from an increase in the TOs’
counter-deterrence capacity. An increase in a TO’s ability to hurt the state might
be perceived to greatly inhibit the state’s willingness to retaliate to a certain
provocation as forcefully as it previously did (Harvey and Wilner 2012; Byman
and Waxman 1999). In his discussion of the reasons for the erosion of Israeli
deterrence vis-à-vis Hamas in the period that preceded the 2012 Operation
Pillar of Defense, former Israeli Military Intelligence Chief Amos Yadlin (2012)
writes: “Hamas built a strategic array of long-range rockets capable of striking
Tel Aviv, and its self-confidence was partly based on the assumption that Israel
[ . . . ] would seek to avoid escalation so as not to be attacked by them” (p. 91).
In such cases, limited retaliations by the states have lower chances to reestablish
deterrence immediately since the reason deterrence eroded in the first place was
the TO’s underestimation of the state’s determination to withstand the costs of
mutual escalation. Once a cycle of escalation begins, the TO would try to use
its newly acquired counter-deterrence capacities to compel the state to accept
new rules of the game, more favorable to the TO. To restore the status quo
ante, the state would therefore have to demonstrate its “escalation domi-
nance,” that is, its capability and resolve to consistently escalate its attacks,
despite the costs inflicted back on it by the TO, to the point that the TO
acknowledges the futility of continuation of the fighting and seeks a ceasefire.
The result would likely be an escalation spiral of moderate duration and
severity, ending with reestablishment of ex ante rules of the game, as indeed
was the case with Operation Pillar of Defense.

The third, most acute type of deterrence failure does not emanate from
erosion of states’ credibility but from a total lack of it due to weak and hesitant
states’ responses in the past. This means that the TO views its provocations as
within the rules of the game and/or believes, with considerable certainty, that
the state would not react to its attack in any way that significantly risk it.
Establish deterrence in such cases means redefining the rules of the game,
which requires the state to retaliate disproportionally, much stronger than it
did before (Rid 2012). As explained by Robert Jervis (1982), “trying to change
a reputation for low resolve will be especially costly because statements and
symbolic actions are not likely to be taken seriously. Only the running of what
is obviously a high risk or engaging in a costly conflict will suffice” (p. 9).
Israel’s highly unprecedented retaliation for Hezbollah’s abduction of three
Israeli soldiers seemed to be guided by this logic. From Israel’s withdrawal
from Lebanon in 2000 till 2006, Israel adopted a containment posture versus
Hezbollah that generally confirmed Hezbollah leaders’ assessment that Israel
was lacking resolve and unable to tolerate the prospective casualties of major
military escalation in the Lebanese arena (Bar 2007, p. 485; Lieberman 2012,
p. 202). While limited Israeli retaliations managed to partially maintain some
rules of the game and deter Hezbollah from significantly escalating its attacks
(Sobelman 2004), Israel totally failed to establish any credible retaliatory threat
with regard to abduction operations. The weak response of Israel to the
abduction of three of its soldiers by Hezbollah in October 2000, less than
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five months after the withdrawal, and further weak (if any) Israeli responses to
additional attempts by Hezbollah to abduct Israeli soldiers in the following
years, including one especially daring one in November 2005, probably sig-
naled to Hezbollah that such operations were indeed within the rules of the
game (Merom 2008, p. 8; Evron 2006). Indeed, as attested to by things said
after the 2006 war by Hezbollah’s leaders, they did not expect such a decisive
retaliation for the July 2006 operation. Their estimation rather was that “after
the abduction operation we would experience a day or two in which one or two
villages would be destroyed, and that would be all” (Hussein Haj Hassan, a
Hezbollah member of parliament, quoted in Sobelman 2010, p. 51). The
strong, evidently stable deterrent effect of the 2006 operation—the almost
total lack of any attacks by Hezbollah for over 8 years—can be attributed to its
unexpected proportions. Many viewed the operation as an indication for a shift
in Israeli counterterrorist retaliation policy toward a policy of massive retalia-
tion for each escalation that has seemed to represent a severe erosion of Israeli
CTD (Samaan 2013). In the following years, Israel has conducted three addi-
tional “massive retaliation” operations in Gaza to (re-)establish its deterrence
versus Hamas. All three operations followed the same strategic logic of a quick,
decisive and highly disproportional retaliation, which has shown Israel’s deter-
mination to use “grossly disproportionate measures should a future challenge
be deemed to require such force majeure” (Lambeth 2012, p. 47).

The basic dilemma of CTD policy is with what level of force to respond to an
escalation of attacks by their terrorist adversaries. As explained by Thomas Rid
(2012), “striking not hard enough would not extract a high enough price, thus
eroding the rules and also escalating the conflict. Israeli planners know that they
have to strike a delicate balance between striking too severely and not severely
enough” (p. 140). Devising the type and level of retaliation that suffices to produce
deterrence requires a deep understanding of the reasons for the lack (or erosion) of
deterrence that led the TO to escalate its attacks. The basic rule of thumb, as put by
Rid, is that “a disproportionate use of force may be demanded if the goal is to
redefine the rules of the game,” while when the goal is “maintaining the rules and
keeping them from eroding,” limited retaliations has good chances to restore
deterrence (p. 138). This also seems to be the basic principle that guides Israeli
retaliatory policy against Hamas and Hezbollah. A look over the dynamics of the
conflicts between Israel and its non-state adversaries reveals that when the latter’s
military behavior indicates that deterrence has significantly eroded, Israel launches a
large-scale disproportional retaliatory operation to reestablish deterrence. To keep
deterrence from destabilizing between such operations, Israel conducts small-scale
“reminder” retaliations, whose purpose is to avoid further deterioration.

DILEMMAS AND PROBLEMS OF CTD
The discussion up to this point implies that the basic policy problem of CTD is
how forcefully to retaliate for terrorist attacks. The following section discusses
several additional dilemmas associated with the level-of-retaliation problem.
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All these dilemmas emanate from the notion that retaliating too forcefully,
beyond it being very costly for states, might also undermine deterrence in
different ways. While scholars cannot always offer simple solutions to these
dilemmas, they can assist policymakers in understanding them and, hopefully,
gain increased awareness of the positive and negative effects of different CTD
policies.

The Problem of Assurance

One of the basic premises of RDT is that in order to be effective, coercive
threats have to be conditional. As astutely put by Schelling (1966), “[T]he pain
and suffering [threatened against the deterree] have to appear contingent on
his behavior; it is not alone the threat that is effective—the threat of pain or loss
if he fails to comply—but the corresponding assurance, possibly an implicit
one, that he can avoid the pain or loss if he does comply” (p. 4, my emphasis). For
if the costs of a certain behavior are deemed similar to those of avoiding it, the
target has simply no reason to comply. This creates a problem for CTD. Given
the inherently limited effectiveness of deterrence in preventing terrorism,
states’ counterterrorism policy cannot rely exclusively (or even mostly) on
deterrence, essentially a reactive strategy, and must combine it with other
proactive countermeasures, including preemptive and preventive strikes aimed
at general incapacitation and possibly total eradication of the terrorist adversary
(e.g., killing or capturing leaders and operatives, destroying military infrastruc-
tures and training camps, and foiling planned attacks). Such proactive counter-
measures, however, greatly undermine the principle of assurance. From the
TO’s point of view, if the results would be pretty much the same regardless of
the level of attacks it undertakes, it has no reason to practice self-restraint
(Wilner 2013, p. 742). In the same vain, if continuation of the status quo,
which incorporates a certain counterterrorist policy by a state, entails increasing
losses for the TO, the latter might prefer the risks of escalation over adhering to
the current rules of the game. It has been argued, for example, that part of the
reason for the erosion of Israeli deterrence versus Hamas in the period that
preceded Operations Pillar of Defense (2012) and Protective Edge (2014) was
the ongoing economic deterioration in Gaza, caused by the Israeli (and in
2014 also the Egyptian) blockade on Gaza, which was enforced as a preventive
measure unrelatedly to Hamas behavior. The deteriorating status quo allegedly
put Hamas in a situation where it had little to lose from military escalation. As
explained by Udi Dekel (2014),

Before the [2014] operation, [Hamas] was substantially weakened, besieged on
every side, on its way to total isolation and bankruptcy, and rightly fearing the
potential loss of its ability to govern the Gaza Strip. With nothing to lose, Hamas
chose escalation and rocket launches at Israel, as the only option left to it was to
upset the situation in the effort to restore its relevance and ensure its future hold
on the Gaza Strip. (p. 14)
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Theoretically, states can somewhat mitigate the assurance problem by
constraining themselves to retaliatory strikes and using preventive measures
only to preempt terrorist operations that are already in the making. Such
policy, however, comes at the price of allowing the TO to strengthen
militarily and improve its counter-coercion capacity, which means that
when an escalation occurs it would be harsh and costly. If a state never-
theless chooses a predominantly reactive posture, it can do several things to
underscore the reactive nature of its retaliations and establish “direct con-
nection between action and response [that] helps to eliminate the possibility
of sheer coincidence and makes one appear the consequence of the other”
(Schelling 1966, p. 146). Such connection can be established by swift
retaliations, which are coupled by public statements that underscore their
reactive nature. Israel’s retaliation policy for sporadic rocket launching from
Gaza, for instance, included “responding to every attack and carefully not-
ing so in its press releases, on its blogs and even its Twitter feed, knowing
well that the enemy is equally carefully monitoring these public channels in
old and new media alike” (Rid 2012, p. 140). Retaliation-provocation
linkage may also be established by some sort of logical association between
the targets of retaliation to the attacks that provoked it, for example, by
retaliating against targets that reside in areas from which TOs’ attacks are
launched.

The Negative Side of Experiential Learning and the Problem
of TO’s Adaptation

As was explained above, CTD predominantly relies on actual retaliations,
which teach TOs lessons about states’ retaliatory intentions, their capabil-
ities, acquired intelligence and modes of operation. These very same les-
sons, however, allow TOs to neutralize their adversaries’ power to hurt them
in the future by adapting and improving their defenses and their organiza-
tional resilience to future retaliations. As astutely put by Shimshoni (1988),
“Every [deterrence] engagement is a lesson, instructing the challenger in
his own and in the defender’s relative strengths and weaknesses, suggesting
ways to get around them in the next round” (p. 23; see also Ganor 2011,
p. 67). Both Hamas and Hezbollah have been considerably successful in
reducing their vulnerability to Israeli airstrikes by implementing the lessons
they learned from past Israeli retaliatory operations. During Operation
Protective Edge (2014), for instance, Hamas’s leaders and military opera-
tives operated from within a network of underground tunnels, sometimes
located in densely populated areas, which were built as a lesson of previous
encounters and made it unprecedentedly difficult for Israel to target
Hamas’s senior command and leadership (Siboni 2014, p. 31). TOs can
also change their organizational structure in order to bolster their resilience
to states’ countermeasures. For example, “mass arrests of the Hamas leader-
ship by Israel in the late 1980s and early 1990s inspired Hamas to adopt an
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organizational structure that relies upon geographically separated, secretive,
self-contained cells and to divide and disperse its leadership” (Lebovic
2007, p. 135). The implication for states is that maintaining high levels
of threat potency requires constant innovation, both in technology and in
intelligence gathering, which is crucial for remaining one step ahead of
terrorist adversaries, identifying their vulnerabilities and locating possible
targets for retaliation.

The Tradeoff Between Power and Deterrability

Another policy dilemma associated with CTD emanates from the tradeoff that
often exists between TOs’ overall power and their susceptibility to deterrence.
All other things being equal, the more powerful and well institutionalized a TO,
the more assets and interest it possesses and thus the more it has to lose from
military escalation. In other words, some of the attributes that make VNSOs
politically and militarily strong—effective control over a territory and population,
well-institutionalized organizational structures and hierarchical, centralized deci-
sion-making bodies—also make VNSO more deterrable. The Israeli CTD
experience confirms that as a non-state adversary becomes more powerful,
institutionalized and embedded in the population, retaliatory operations carried
against it trigger longer, more intensive and more costly escalation spirals, but
the deterrent effect of these operations is stronger and more durable. States
therefore face a dilemma: establishing credible CTD threats often requires for-
ceful retaliations—but those might weaken the adversary to a point where the
state has little to threaten it with and therefore actually undermine deterrence.
Conversely, letting a VNSO prosper and avoiding hurting it too severely is likely
to improve the prospects of maintaining stable deterrence against it in the future,
but once deterrence breaks down it would be highly costly to restore it.
Additionally, deterrence is most likely to be effective against tight hierarchical
organizations, where the centralized leadership “is best able to set the group
along a common course” (Miller 2013, p. 139). However, forceful state retalia-
tions (especially the eradication of TO leaders) might cause organizational
fragmentation and splintering, which in turn greatly impede TO leader’s ability
to exercise control over field units and rogue terrorist cells, thus impeding the
TO leader’s ability to enforce any “rules of the game.” For example, the growing
coercive pressure by Israel over Hamas in early 1995 was considerably effective in
dissuading Hamas’s central leadership in Gaza and the West Bank from execut-
ing further suicide attacks inside Israel. However, despite the central leadership
decision to suspend the suicide bombing campaign, rogue Hamas’s cells carried
out additional five suicide attacks inside Israel in the summer of 1995 and in
March 1996 (Mishal and Sela 2006, p. 71). According to Mishal and Sela, “The
bombings revealed the weakness of the ‘inside’ political leadership and its lack of
control over the movement’s armed apparatuses” (p. 76).

The other side of the coin is that material and political strengthening of a
TO leaves it with more to lose and thus makes it more susceptible to deterrence.
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At the same time, however, such strengthening improves the TO’s military
capacity and tilts the balance of deterrence in favor of the organization.
Nowhere has the dilemma been more evident than in Israel’s policy against
Hamas since the latter’s takeover of Gaza in 2007. The more politically powerful
Hamas has become, the greater became its responsibility to its constituency and
the more it has to lose from severe military escalation. Furthermore, Israeli
decision makers have seemed to acknowledge that if Israeli retaliatory operations
weaken Hamas too much, it might lose its ability to enforce future ceasefires by
preventing other militant groups from launching rockets into Israel.
Accordingly, Israel has preferred not to completely subdue Hamas (Chorev
2014, p. 16). Israeli former National Security Advisor Giora Eiland went as far
to state that “the Israeli interest should be that Hamas is strong enough and
stable enough and can maintain its power and can enforce law and order in
Gaza” (quoted in ICG 2014, p. 16). The problem, however, is that the absence
of credible threat of toppling Hamas significantly weakens Israel’s deterrence
against the organization (Yadlin 2014). Furthermore, letting Hamas strengthen
and stabilize its control in Gaza would most probably improve its military
performance in the next rounds of fighting. This situation is highly illustrative
of another facet of the basic dilemma of CTD: retaliating with too much force
might be counterproductive for deterrence, but not using enough force might
undermine threat credibility and can be thus just as counterproductive.

The Problem of Weak Host States

A somewhat similar dilemma arises when a TO’s main operational base (its
“sanctuary” or “safe haven”) is located within a weak host state that cannot
(or is unwilling) to extend its authority to the territory within which the TO
operates. Forceful retaliations against terrorist targets located in a weak host
state, while potentially strengthening the state deterrent, might have the
unintended consequence of further weakening the central government and
undermining its legitimacy among the populace, thus empowering the TO
vis-à-vis the host government and further reducing the capacity of the host to
effectively contain terrorist activity from within its borders.20 This is exactly
the dilemma that Israel has been facing for years in her struggle against TOs
operating from Lebanon as retaliating forcefully against terrorist targets in
Lebanon has frequently weakened the Lebanese government and enhanced
the TOs’ freedom of operation in the country. In the early 1970s, for
example, Israeli retaliations against PLO targets in Lebanon had a signifi-
cant role in stirring the sectarian tensions inside Lebanon and in sparking
the Lebanese Civil War that eventually weakened the Lebanese government
and allowed the PLO more freedom of action inside Lebanon (Brynen
1990; Sayigh 1997, chap. 14). Israel faced a similar dilemma in 2006
when its military offensive against Hezbollah could fatally weaken the
Lebanese government (Lebovic 2007, p. 121).
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The Adverse Effects of Collateral Damage

TOs frequently operate within civilian populations. This tends to increase the
chances that state’s retaliations result in unintended collateral damage that
involves considerable civilian casualties and badly impedes the life conditions
of civilians.21 Civilian suffering ought not to be the result of wide-scale reta-
liatory operations: even seemingly purely preventive measures, such as curfews,
closures and roadblocks, tend to significantly worsen the population’s welfare.
The problem is that the often-unavoidable civilian suffering caused by state
retaliations (hereafter CS) tends to increase the anger and hate toward the state
within the affected population and thus to bolster popular support for TOs and
increase their resource mobilization capacity. Furthermore, TOs might exploit
this predicament and deliberately provoke the state to retaliate forcefully in
order to gain popular support and increase their resource mobilization capacity
(Lake 2002; see also Bueno De Mesquita and Dickson 2007). States therefore
face a dilemma: they have to retaliate in ways that are sufficiently strong to
produce credible potent threats against TOs, but such retaliatory strikes,
through the collateral damage they inflict, can potentially strengthen TOs
both politically and militarily.

However, while it is broadly agreed that CS is usually counterproductive, some
reservations should be made. First, under certain circumstances CS may work
against TOs’ interests by inciting dissatisfaction with the TO within the affected
population. It can be assumed that the lower the support for terrorism within the
affected population, the greater are the chances that people would put the blame
for their suffering on the terrorists who provoked the state to retaliate (rather than
on the state itself). In such cases, the possibility exists that CS would actually
undermine rather than augment popular support for the TO, thus providing
additional deterrent. For example, the largely non-Palestinian Lebanese elites, as
well as large segments of South Lebanese population, gradually turned against the
PLO during the 1970s due to the suffering inflicted on them by Israeli retalia-
tions for Palestinian attacks from Lebanon (Brynen 1989, pp. 54–7; Norton
1987, pp. 49–51). Years later, Israeli retaliations for Hezbollah’s operations
have also sometimes provoked criticism towardHezbollah by non-Shiite elements
of Lebanese society, which accused the organization of promoting the parochial
interest of the Shiite community or the interests of foreign powers (Iranian and/
or Syrian) at the expense of the Lebanese national interest. Such allegations
especially increased after Israeli withdrawal from south Lebanon in 2000, which
stripped the organization of the main source of popular legitimacy for its military
operations against Israel (Azani 2009, pp. 110–11; Palmer Harik 2004, p. 124;
Zisser 2006, p. 98). The relatively stable deterrence of Hezbollah since 2006 can
be reasonably attributed to the organization’s desire to avoid a popular backlash
brought about by another war with Israel (Byman 2011, p. 930). As noted by
Benjamin Lambeth (2012), “Nasrallah [Hezbollah’s leader] fully appreciates that
he cannot afford to be viewed by the Lebanese rank and file as the cause of yet
another painful Israeli retaliation against Lebanon” (p. 55).
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Another reason for lack of popular support for terrorism, which can mitigate
the undesired effects of CS for the state and turn them against the TO, may lie
in the availability of nonviolent, diplomatic alternatives for advancing the cause
the TOs claim to represent (e.g., national self-determination). If people believe
that their grievances and aspirations are likely to be better addressed by political
settlement than by violence, support for terrorist attacks would probably
decline, increasing the chances that CS would be blamed on the TO (Byman
2009, p. 127). Palestinian public opinion polls, for example, have shown that
the degree of trust and faith of Palestinians toward the peace process with Israel
is a crucial factor in determining their support for armed attacks (particularly
terrorism) against Israeli targets (Shikaki 2002, 2006). These polls also show
that when support for the peace process is high and support for violence is low,
CS caused by Israeli countermeasures tends to reduce rather than increase
popular support for Hamas. For example, the long-lasting closure on the
Occupied Territories imposed by Israel in March 1996 as a response to a
series of suicide attacks by Hamas was followed by a sharp decline in popular
support for Hamas.22 Hamas’s fear of further loss of public support can be
seen as one of the major reasons for the decline in Hamas’s military activity
during the rest of the 1990s (Sprinzak 2000, p. 71). This can be attested to by
an August 1996 statement of Ghazi Hamad, a prominent Hamas leader,
which admitted that “continuous military operations do not help Hamas: in
fact they have a grave and damaging effect on the movement. We don’t want
the Palestinians to blame Hamas for their suffering” (quoted in Kristiansen
1999, p. 30, my emphasis).

The implication for policy is that states can mitigate the adverse consequences
of CS through conciliatory policies aimed at addressing popular grievances and
providing positive, mostly economic, benefits to local populations and through
confidence-building measures that reinforce popular perceptions that the state is
committed to making concessions on the stakes of the conflict if violence stops
(Dugan and Chenoweth 2012; Leites andWolf 1970). Additionally, states should
also make any possible effort to show that they do whatever they can to avoid
collateral damage and underscore the responsive, discriminate nature of their
retaliations. Such measures can convince people that the only reason for their
suffering is the attacks carried by the TO and reassure them that if these attacks
stop they would know no harm and their situation would probably improve. Once
again, however, conducting strictly discriminate retaliations might come at the
price of compromising the deterrence effectiveness of state retaliations, for efforts
by the state to avoid collateral damage at all costs would lead terrorists to believe
that they can easily evade punishment by operating from civilian populations.

Domestic and International Fallout of Costly Retaliations

It is widely accepted that in order to establish credible threats, threat signals
have to be costly. Unlike “cheap talk,” a costly signal is an action that “have
some cost or risk attached to it that might discourage an unresolved state
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from making it” (Fearon 1997, p. 69). Since actual retaliations are the central
method of threat signaling in CTD, the notion of costly signaling implies
that retaliations against terrorists have to be costly to the state, that is, they
have to demonstrate the determination of the state to incur significant costs
and risks in order to punish terrorists. It can be conversely argued, however,
that if a retaliatory operation turns out to be too costly for a state or the
government in terms of international and domestic fallout, it might lead the
terrorists to conclude that the state would be deterred from responding in a
similar way in the future. For example, while Israel’s 2008 Operation Cast
Lead managed to establish a considerable level of deterrence against Hamas,
it also drew harsh international condemnations and eventually yielded the
September 2009 UN-sponsored “Goldstone Report,” which found Israel
guilty of war crimes. As explained by Byman, such international condemna-
tion was possibly perceived by Hamas as a strong counter-deterrent that
“encourages groups like Hamas, which believe that the criticism may
check Israel’s military and enable them to weather future storms”
(Byman 2009, p. 364). The deterrent effect of a state’s costly retaliatory
operation might also be undercut by widespread domestic criticism toward
the government triggered by the extensive material and human costs of
the operation, especially if its results are publicly contested. Just like
international fallout, domestic fallout from counterterrorist retaliatory
operations might be interpreted by a terrorist adversary as a restraint on
future military retaliations. Israeli public opinion generally decried the
outcomes of the 2006 operation against Hezbollah and popular support
for Olmert government sharply declined in the aftermath of the war (Ben-
Meir 2007, p. 96). The popular perception that the war was a failure was
greatly confirmed with official investigations into the handling of the war
and resignations of Defense Minister Peretz and Chief of Staff Halutz.
From Hezbollah’s point of view, this might cast doubt on the willingness
of future Israeli leaders to risk their domestic position by undertaking
similar retaliatory operations.

CONCLUSION

Deterrence can play a role in the struggle against terrorism, but it needs to be
adapted, both as a theory and as a strategy of influence, to the context of
asymmetric conflicts. One central difference between interstate deterrence and
CTD is that CTD is usually partial and temporary rather than total. Given the
strong motivation of TOs to change the status quo and the lack of nonviolent
alternative to do so, CTD cannot totally prevent terrorist violence on its own.
It can, however, contribute to constraining the level and forms of violence
utilized by a terrorist adversary. In terms of policy implications, states have to
understand the motivations of the adversary to use violence and its determina-
tion to change the status quo in order to decide whether (and to what degree)
deterrence can be effective in reducing the level of violence.
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A second difference between interstate deterrence and CTD is associated
with the vulnerability of the adversary. While TOs can be vulnerable to
punitive retaliations, their vulnerabilities are different from those of states.
Not all TOs are equally vulnerable and some are more vulnerable to
particular countermeasures than to others. This chapter suggested that in
order to devise an effective CTD strategy, policymakers first have to diag-
nose and analyze the critical vulnerabilities of their TO adversaries.
Understanding the adversary’s values, interests and critical assets is crucial
for deciding which types of retaliations have the best chances of establishing
potent threats and enhance CTD.

The third difference between interstate deterrence and CTD has to do with
the nature of threat signals. In Cold War deterrence, effective threat signaling
required mastering “the art of commitment” (Schelling 1966). Effective CTD
strategy, however, is basically about mastering the art of retaliation. States’
actual retaliations have to carry a strong deterrent signal by credibly demon-
strating the state’s capability to seriously hurt the TO, and the determination to
use it if the TOs cross certain red lines and thresholds of violence. Retaliating
too strongly, however, might prove counterproductive: it can augment TOs’
power by attracting more supporters, it can invoke international condemnation
and domestic unrest that would undermine threat credibility and it can under-
mine deterrence by defying the principle of assurance. States therefore have to
walk a thin line between underreacting and overreacting. Walking this line
requires rigorous situational analysis aimed at understanding of the reasons for
which the current level of state retaliatory threats has failed to deter the
adversary from employing its current level and forms of violence or to escalate
its attacks. And it is the part of scholars and analysts to provide policymakers
with robust analytical infrastructure that can assist them in analyzing the
situations they face. As astutely put by George and Smoke (1989):

Deterrence theory (limited and imperfect as it is) should be regarded as, at best,
an aid to devising deterrence strategies. Its most relevant and responsible use for
policy-making purposes is not its prescriptive power but rather its diagnostic
function, i.e., its assistance to policy makers in assessing the configuration of a
situation in which some kind of challenge to deterrence may occur. (pp. 180–1)

As shown by the Israeli CTD experience, the various features and requirements
of CTD frequently involve serious policy dilemmas emanating from tradeoffs
between different elements of CTD, as well as from tradeoffs between deterrence
and other possible counterterrorism tools. CTD researchers and analysts cannot
usually tell policymakers what criteria to use in ranking their preferences and
choosing between different goals and values, but they can point to these tradeoffs
and help policymakers understand the consequences and dilemmas involved in
different policy options. Obviously, much further empirical research is needed to
enrich and refine the analytical infrastructure required for the task.
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NOTES

1. For some seminal works on deterrence, see Schelling (1966), Morgan (1983),
and George and Smoke (1974) (especially chaps. 1–4).

2. For some notable works, see Davis and Jenkins (2002), Almog (2004/05),
Whiteneck (2005), Lebovic (2007), Trager and Zagorcheva (2005/2006), Bar
(2007), Wilner (2011), Gearson (2012), Rid (2012), Wenger and Wilner (2012)
and Knopf (2010).

3. The PLO is a Palestinian umbrella organization that incorporates several
Palestinian armed organizations united by a common cause of establishing a
Palestinian state through armed struggle against the state of Israel. It was estab-
lished in 1964 and since 1969 was dominated by Fatah, the most powerful
Palestinian terrorist organization at the time, headed by Yasser Arafat. Till the
mid-1970s, the PLO’s primary stated goal was the destruction of the Zionist
entity and its basic strategy was one of coercive attrition through terrorism and
guerilla operations. After gaining partial international recognition as the sole
representative of the Palestinian people, the PLO leadership gradually shifted its
focus to diplomatic means (though not relinquishing the armed struggle) and
allegedly changed its goal to the establishment of a Palestinian state in the
territories occupied by Israel in the 1967 Six-Days War (i.e., the West Bank and
the Gaza Strip). In 1993, the PLO and Israel signed the Declaration of Principles,
which included the establishment of a Palestinian Authority (PA) in the West
Bank and Gaza. The PA has been headed by the PLO ever since. For additional
background, see Sayigh (1997).

4. Hamas, an acronym of the Islamic Resistance Movement, was founded in 1987
with the purpose of establishing an Islamic Palestinian state in Mandatory
Palestine and quickly became the main rival of the PLO. As opposed to the latter,
it has never abandoned the goal of the total destruction of Israel, and thus has
vehemently opposed the Israeli-Palestinian peace process and has rejected all
agreements made between the PLO and Israel. Hamas’s military wing, known
as the Izz al-Din al-Qassam Brigades, has conducted many anti-Israeli attacks
since the 1990s, including suicide attacks, small-arms attacks, improvised road-
side explosives and rocket attacks against Israeli towns and cities. In 2007, Hamas
took control of the Gaza strip by force and has been functioning since then as the
ruler of Gaza. For general background, see Mishal and Sela (2006).

5. Hezbollah (“The Party of God”) is a religious Shiite-Lebanese military organiza-
tion and a political party in Lebanon, founded in early 1980s with the purpose of
driving foreign powers, in particular Israeli forces, out of Lebanon. For general
background, see Azani (2009).

6. See Morgan (1983, chap.1), Achen and Snidal (1989, p. 151) and Art (1980,
p. 6).

7. The distinction between deterrence as an outcome and the strategy of deterrence
has been sometimes disregarded by deterrence scholars. Those who have treated
deterrence as a strategy have usually distinguished it from the alternative coercive
strategy of compellence. While a strategy of deterrence intends to dissuade an
opponent from taking an action, compellence intends to persuade an opponent to
cease (or reverse) an action he has already taken (see Schelling 1966, pp. 69–91).
However, in protracted asymmetrical conflicts between states’ terrorist organiza-
tions, this distinction frequently blurs, as influencing TOs behavior through
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threats can be viewed either as deterrence of further attacks or compellence aimed
at changing their behavior. For simplicity, this chapter uses the term “deterrence”
to refer to any type of threat-based influence. For further discussion, see Morgan
(2003, p. 2).

8. See Schelling (1966), Kahn (1960) and Brodie (1946).
9. See, for example, Mearsheimer (1983).

10. A recurring, somewhat trivial, argument in the CTD literature is that the deterr-
ability of a TO highly depends on the level of its organizational development and
institutionalization and the “degree of state-like attributes” it possesses (Bar
2007, p. 473; Long 2008, pp. 81–2). These include control over a territory
and population, well-developed military, logistic and political infrastructure and
centralized command and control structures.

11. The last category includes both deliberate use of force against civilians and civilian
suffering caused by the collateral damage of other countermeasures.

12. Although the credibility of the Israeli threat to conduct a large-scale military
operation that would drive the PLO out of Lebanon was initially low, the
threat gradually gained credibility beginning in the late 1970s for several
reasons, central among them are the ascendance of right-wing government
in Israel in 1977, Israel’s Operation Litani of March 1978, which included a
medium-scale ground invasion into south Lebanon and the 1980 election of a
seemingly pro-Israeli new American administration headed by President
Reagan. According to several accounts, the high potency and the gradually
increasing credibility of the Israeli threat to invade Lebanon significantly
strengthened Israeli deterrence, and was the main reason for the relatively
restrained military policy of the PLO during the late 1970s and early 1980s.
(See Sayigh 1997, pp. 508–21; Evron 1987, p. 98; Brynen 1990, chap. 6;
Schiff and Ya’ari 1985, pp. 78–96.)

13. For a discussion, see Press (2005, chap. 1).
14. As has already been noted, effective deterrence does not always require effective

threat signaling as some deterrent threats (e.g., responding forcefully to an attack
on the homeland) are self-evident and do not need to be communicated.
Deterrence in such cases depends on the balance of military capabilities between
the adversaries.

15. The point is largely consistent with a prevalent argument in the deterrence
literature, which posits that when the relationship between two actors is char-
acterized by repeated violent interactions regarding the same issues, future rival
responses are inferred from past ones (Huth 1997; Lieberman 1995).

16. This is a part of the deterrence-assurance paradox, which would be elaborated on
later in the chapter.

17. Reputational costs stand here for the costs associated with a decline in a TO’s
reputation for being a strong, relentless struggler against the state. These costs
can be divided into two general categories: (1) decline in the popular status of the
TO and (2) possible costs that emanated from it being perceived by the adversary
as easy-to-coerce, which mostly apply to future rounds of mutual escalation (see
Fearon 1997; Dafoe et al. 2014).

18. For a similar argument, see Brophy-Baermann and Conybeare (1994).
19. See, for example, Issacharoff (2011), Associated Press (2011) and Mitnick and

Bradley (2012).
20. For discussion, see Carter (2015).
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21. The discussion here does not address the problem of collateral damage and
civilian targeting from a moral point of view. Needless to say, intentional target-
ing of civilians constitutes a clear violation of basic ethical norms of military
conduct and a breach of international law. For further discussion, see Gross
(2010), especially chap. 7.

22. Palestinian public opinion polls from the period showed a sharp decrease in
support for Hamas (from 12 % in January 1996 to 6 % in March) and unprece-
dented opposition to the continuation of armed attacks against Israelis. See PSR
Survey Research Unit, Polls # 22, 23 and 24 at http://www.pcpsr.org/survey/
cprspolls/cprsindex.
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CHAPTER 43

A Primer on the Impact of Islamic State
on Counterterrorism Legislation

Richard McNeil-Willson

INTRODUCTION

The rise of Islamic State has impacted on counter-terrorist policies and pro-
grammes throughout the world. On a macro level, governments, particularly in
the West, have responded by looking to re-establish regional stability through
international air strikes on Syria and Iraq as part of a US-led coalition against
Islamic State. On a meso level, multilateral strategic partnerships have been
developed against Islamic State which facilitate support through arms and
assistance (with certain rebel groups in Syria), military training programmes
(with British and American operations in Libya) or through the greater sharing
of intelligence. On a micro level, domestic counter-terrorism focuses on pre-
venting attacks from those claiming allegiance to Islamic State – such as the
November 2015 ‘Bataclan’ attacks in Paris – which aims to counter spillover
violence in the Middle East and individual attacks in the West. What specifically
marks out recent counterterror trends since the rise of Islamic State is the
exponential growth of what has been termed the ‘foreign fighter phenomenon’
(Malet 2010; Hegghammer 2013). Concerns about the number of individuals
who have travelled to Syria and Iraq – and their potential for participating in
violence upon their return – have necessitated the growth of a strand of
counter-terrorism which runs throughout these levels. This set of legislation,
straddling the foreign and domestic spheres of governments, attempts to
prevent individuals travelling to and from Syria through direct and indirect
coercive measures.

This chapter acts as a primer in exploring the construction and impact of
counter-terrorism legislation in response to the rise of Islamic State, with
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particular reference to the foreign fighter phenomenon. It will contend that
the Western response to the growth of the phenomenon in relation to
Islamic State has had a number of problematic effects. Firstly, the develop-
ment and establishment of this strand of policy measures has framed and
conceptualized foreign fighting as a problem, to be dealt with under gen-
erally understood approaches to ‘terrorism’. This ‘terrorisim-ization’ of the
foreign fighter phenomenon has partially contributed towards the securiti-
zation of a number of other sites of contestation within civil society,
including immigration, integration and travel (cf. Stump and Dixit 2013).
Secondly, attempts to counter such phenomenon have occurred under the
rubric of combatting a ‘violent-jihadi’ ideology, largely conceptualized as
the cause of the phenomenon. Whilst this is buttressed and championed by
a host of government departments, think tanks and media organizations, it
faces challenge from a phalanx of academics and organizations who pro-
blematize its credibility and impact (Kundnani 2015).1 This securitization
has, thirdly, acted to depoliticize the nature of counter-terrorism and
counter-terror operations – both domestically and internationally – by
bringing them into the canon of ‘common sense’ responses to the per-
ceived existential threat of terrorism (Poynting and Whyte 2012). This has
prevented a more fruitful discussion occurring over key push factors that
sustain the foreign fighter phenomenon, whilst perpetuating limitations and
oppressions within extant counter-terror policy.

This chapter will look to offer an overview of the means by which Islamic
State has impacted on counterterrorism policy by focusing on the development
of this securitization process. It will do this, firstly, by exploring the threat from
Islamic State and its construction, as well as the rise of the foreign fighter
phenomenon. Secondly, it will break down the processes of how Islamic State
has impacted on counterterror policy. Finally, it will put forward a number of
recommendations and further areas of consideration within the current
research environment.

CONTEXTUALIZING THE RISE OF ISLAMIC STATE
Understanding Islamic State and their impact on counter-terror policies
presents us with a number of methodological challenges. Their rise in Syria
and Iraq was sudden and unexpected, and the impact of this still evolving
situation means that reliable data is difficult to come by (Cockburn 2015).
The speed of its development – bringing together disparate groups including
an al-Qaeda franchise in Iraq, former Iraqi Ba’athists and international
jihadists – has stifled rigorous analysis on the subject, with a significant
proportion of publications relying on second-hand, ‘recycled’ data or on
information with dubious authenticity, such as social media (Breen Smyth
2009). What is largely understood is that Islamic State does represent a
relatively new form of ‘violent Islamic activism’. A pseudo-state, claiming
the re-establishment of the Khalifate and the destruction of the Sykes-Picot
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borders (indeed, the Westphalian system), it has developed infrastructure
which includes legal courts, educational structures, humanitarian aid, water
and electricity supplies, and even alternative currency (Caris and Reynolds
2014). In terms of wealth creation, it has access to means which outstrip
comparison to similar contemporary groups, from oil production, looting of
historical artefacts, taxes and kidnappings (Brisard and Martinez 2014).2

Islamic State has also become noted for utilizing shock tactics which, when
married to an impressive online and social media presence, has enabled the
organization to develop and disseminate large amounts of impressive propa-
ganda well beyond the fluid borders of Islamic State (Atwan 2015). This has,
in part, facilitated the creation of wide social networks and a perpetual
‘spectre-like’ presence within the globalized media.

Such a structure has led to Islamic State being able to sustain and create
a militia which has included up to 30,000 foreign fighters to date, who have
travelled to Syria and Iraq from as many as 100 countries (Neumann 2015).
Although foreign fighting is neither a new nor a distinctly modern phenom-
enon,3 the surge of fighters travelling to Syria and Iraq has surpassed
previous instances of foreign fighting in a Muslim majority country within
the modern era (Hegghammer 2013). The majority of foreign fighters
originate in the Middle East, with a notably high number of individuals
travelling from Tunisia and Saudi Arabia; as of 2015, roughly one-fifth of
the fighters were European in origin, with France, Germany and the UK
providing the most in real terms, and Belgium and Denmark providing a
relatively disproportionate amount per capita (Neumann 2015). A number
of factors have coalesced to encourage Islamic State to seek this transna-
tional element to the conflict: the irredentist nature of the Syrian civil war;
competition between Islamic State and other regional Islamist groups, such
as Jabhat an-Nusra; and the often changeable involvement of Western
states in the Syrian civil war (Lister 2015).

PROCESSES OF ‘TERRORISM-IZATION’ AND SECURITIZATION

The rise of the foreign fighting phenomenon in relation to Islamic State has led
to growing concern about the potential security that such a phenomenon may
cause, crystallized in the policy analysis language of ‘blowback’. This policy
approach has determined that foreign fighters will return from Syria and Iraq –

having spent time training and acting within a milieu of radical actors – ‘battle-
hardened, radicalized and with extensive radical networks that might inspire or
even encourage them to attack the home country’ (de Roy van Zuijdewijn &
Bakker). This has led to a raft of legislation, particularly throughout Europe,
in order to respond to this envisaged threat. Means of tackling such recruit-
ment have, to an extent, differed across Europe, although these can be extra-
polated loosely into three key areas: a new and wider designation of ‘terrorism’,
the limitation of freedom of movement and questions over the rights of
sovereignty.
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The Designation of Terrorism

A number of laws have been passed in response to Islamic State which have, in
many cases, widened what can be designated within a legal structure as ‘terror-
ism’ to include the foreign fighting phenomenon. Whilst, in some instances, this
has involved the creation of whole new acts, in other states, existing laws have
been extended. Examples in which existing laws have been extended include the
Belgian Government which, in October 2014, increased the scope of an existing
1979 law prohibiting the recruitment, or the facilitation of the recruitment, of
Belgian citizens by foreign forces so as to include individuals who travel to
foreign conflict zones; meanwhile, Norway has drawn on legislation previously
used to criminalize nationals fighting in Spain during the Spanish Civil War
period. This increasing of the designation of the legal term ‘terrorism’ to include
foreign fighting has also taken place through the extension of the scope of penal
codes to include acts committed abroad. The October 2014 German package of
counter-terror measures presented by Justice Minister Heiko Maas extended
criminal responsibility to include those who participate in violent acts outside
of Germany, whilst recent French law has enabled individuals to be charged for
terrorism-related activities even if that act was committed abroad. British coun-
ter-terror laws, meanwhile, have widened an already substantive scope for pun-
ishing terrorism acts abroad, criminalizing British citizens who travel outside the
UK to commit or prepare criminal acts, or participate in terrorist training abroad.
Ensuring prosecution for crimes committed in a conflict zone can prove
problematic, with sufficiently compelling evidence difficult to locate, an
issue which has limited prosecution rates of such acts in Denmark (Building
resilience to radicalization and violent extremism 2015). However, in general
the extension of the legal designation of terrorism to include travel to a
conflict zone, the joining of foreign or proscribed forces abroad, or the
participation by nationals in acts outside of the home state, has greatly
increased the scope and power of counter-terror legislation.

Freedom of Movement

Another trend which can be extrapolated from counter-terrorism policy
responses to the rise of Islamic State is the restriction of freedom of move-
ment – either preventing individuals from leaving and entering the state or
restricting movement internally. Prevention from leaving the state has
included blanket bans on the international movement of suspected indivi-
duals; for instance, as of 2014, French law was extended to ban suspected
foreign fighter recruits or individuals deemed to be ‘self-radicalized’ from
leaving the country indefinitely. Germany has also clamped down on aspects
of freedom of movement – leading to some significantly challenging issues
for continued future of the Schengen Area of the 1999 Amsterdam Treaty
(Holehouse and Riley Smith 2015) – implementing stricter controls on
individuals considered to be at risk from travelling to Syria. Internally,
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those suspected of displaying support for Islamic State or deemed at risk
from travelling to Syria and Iraq have faced limitations on their freedom of
movement within their home state. In Britain, for instance, the implemen-
tation of the Terrorism Prevention and Investigation Measures Act (TPIM)
of 2011 has presented a set of intrusive measures which prevent individuals
residing at a specific property or enables their forcible relocation on the
recommendation of the Secretary of State for the Home Department.
Although TPIMs have been used on few occasions, and the burden of
proof has been raised from ‘reasonable suspicion’ to ‘reasonable belief’, a
further Enhanced TPIMs Bill has been developed (but never passed), the
British government holding a set of extended powers in reserve which
‘could now be wheeled out as knee-jerk response to the fear spreading
about UK jihadis’ (Greene 2014).

Sovereignty

A final trend in counter-terror policy responses to Islamic State can be
drawn out around the focus of discussion over sovereignty, specifically the
rights of individuals who travel to Syria and Iraq to access equal rights of
sovereignty and nationality. Legislation allowing the confiscation of pass-
ports has already been put in place in a number of states, with Britain
reportedly using the Royal Prerogative to remove or suspend passports,
with the Home Secretary holding 23 passports under this power as of
September 2014 (Casciani 2014). The Netherlands, Ireland, New Zealand
and Canada, amongst others, have also put in place measures which would
allow the revocation, suspension or seizing of a suspect’s passport.
Additional measures have also been developed to allow the stripping of
citizenship of individuals deemed at risk from joining, travelling to join or
returning from Islamic State in Syria and Iraq. This includes the use of
existing measures – such as the 1981 British Nationality Act (UK
Government 1981) – or the implementation of new laws in, for example,
Belgium, France and Denmark, which can strip dual nationals of their
citizenship and expel or closely monitor noncitizens (Dettmer 2014).
Whilst these have generally been utilized on the condition that they do
not leave an individual stateless,4 debates have occurred stateless in, for
example, Norway, Denmark and the UK, on enabling the stripping of
citizenship from individuals who possess a single nationality.

Additional counter-terror measures in response to the rise of Islamic State have
included a ban on the use of Islamic State iconography (Austria) and the imposition
of a state of emergency in France which could be in place ‘until we can get rid of
Daesh’ (Valls 2016). This has been enhanced by laws which give security agencies
greater power and scope to intercept private data, such as the 2014 clarification of
powers of theUKDataRetention and Investigatory PowersAct (UKGovernment).
This swathe of counter-terror legislation in response to concern about foreign
fighters has had a potentially chilling effect on civil liberties (McCulloch and
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Pickering 2009), extending the definition of terrorism far beyond earlier concep-
tualizations and raising concern about the erosion of civil rights (Greene 2014).
Furthermore, the increasing reach of such measures has impacted on discourse
within other sites of societal contestation. The framing of counter-terror policy
around conceptualizations of ‘suspect communities’ has securitized discourse on a
number of other areas, such as immigration, integration and freedoms of religious
and political expression (cf. Lindekilde and Sedgwick 2012; Githens-Mazer and
Lambert 2010), something particularly problematic during a period of increased
migration from Syria and Iraq into Europe (Vidino 2015).

This ‘terrorisim-ization’ of the foreign fighters is not only problematic in
creating challenges to the security of civil rights and minority communities; it
faces a growing challenge from a body of research which questions the effective-
ness and efficacy of such approaches. Such approaches ignore evidence which
suggests that a number of current and countercurrents run throughout the
foreign fighting milieu. Hegghammer (2013), for instance, reports that those
who advocate foreign fighting in Syria and Iraq are more likely to be outspoken
against terrorist attacks in their home states. Furthermore, only a fraction of
returnees from foreign fighting will go on to engage in any form of domestic
terrorist action. This is seen in analysis which suggests that reasons for participat-
ing in the foreign fighting phenomenon are numerous and have undergone
significant shifts throughout the development of the Syrian conflict (Lister
2015). And finally, returnees from foreign fighting are far more likely to return
disenchanted and disillusioned with violent jihadism, lacking the desire or skills
to engage in domestic operations (Hegghammer 2013). Such punitive treatment
of foreign fighters within a terrorist framework often acts to criminalize indivi-
duals who have often actively rejected participation in Islamic State and are best
placed to offer accounts which challenge the allure and strip the lustre from
Islamic State propaganda. Current counter-terror responses have securitized and
‘terrorism-ized’ the foreign fighter phenomenon, in spite of serious questions
being raised about the potential impact on society and its effectiveness.

This securitization of the response to foreign fighters is predicated on a
series of problematic political assumptions and sustained by a series of inter-
est-driven actors – such as the media, government and non-governmental
organizations (Pisoiu 2014) – which equally have to be explored in order to
understand the impact of Islamic State on counter-terrorism policy.

IDEOLOGY: TWO SIDES OF THE SAME COUNTER-INSURGENCY

Punitive security policies have been put in place alongside counter-terrorism
approaches which equally look to dissuade – through coercion or discourage-
ment – individuals from becoming involved in foreign fighting; these are
termed ‘counter-radicalization’ or ‘counter-extremism’ programmes. Such
programmes are designed to challenge what is understood as the jihadist or
violent Islamist ‘ideology’ from spreading amongst individuals deemed to be at
risk from travelling to Syria. Examples include the British ‘Prevent’ strategy and
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the Danish ‘Aarhus’ model, both of which aim to tackle extremism through
corrective dialogue, engagement with ‘at risk’ communities and the encoura-
ging of a set of constructed national or European values – albeit largely
through differing means (cf. Lindekilde and Sedgwick 2012). Whilst these
may be seen to represent a ‘softer’ response to the development of Islamic
State, Miller and Sabir (2012) suggest that such policies enable the more
punitive approaches to be implemented, acting as a conduit through which
the necessary securitization can occur. They act as a foundation for the
expansion of counter-terrorism responses and have ultimately reproduced a
set of oppressions which ‘amount to the conscious planning of a campaign of
coercion against dissent in general and Muslims in particular’ (Miller and
Sabir 2012: 28).

There are a number of problems with attempting to tackle foreign fighting
through a counter-extremism lens which focuses on contesting a radical ideology.
Within the context of counter-extremism policy, what is understood as ‘extre-
mism’ is so poorly defined and so inordinately contested that it is ‘easily manipu-
lated to demonize anyone whose opinions are radically different’ (Kundnani
2015: 28).5 Such differentiation in conceptualizing extremism has been proven
to problematize the enacting of counter-extremism models (Lindekilde 2015)
and has resulted in individuals being flagged as ‘extremist’ in spite of expres-
sing perfectly legal religious or political opinions (Githens-Mazer 2012). This
is disproportionately true with regard to the Muslim community who, within
the post-9/11 paradigm, are viewed as prone to ‘radicalization’ – a claim
perpetuated by media and policy groups – and may very well act to increase
the sense of alienation, societal disconnect and political frustration, key push
factors in encouraging individuals to consider violent jihadism as a viable
means of activism.

Such counter-extremism policies have, consequently, faced high levels of
criticism for repressing and discriminating against Muslim communities by
labelling them as a ‘suspect’ community, a fifth column or an enemy within
(Pantazis and Pemberton 2008; Lindekilde and Sedgwick 2012; Kundnani
2006, 2009). The increasing focus on preventing foreign fighting by tackling
the ideology of individuals or whole groups within European Muslim commu-
nities is supported by a host of policy organizations and think tanks. In the UK
context, these include (amongst others) the Quilliam Foundation, the Centre on
Religion and Geopolitics, and the Henry Jackson Society, many of which – in
spite of often openly competing with each other – tend to operate, according to
Miller and Sabir, as ‘front groups’ for governments, part of the strategic com-
munication component of counter-terror policies (2012: 27). By developing
recommendations and reports deliberately positioned as in line with government
policy – as well as receiving significant governmental financial support and
producing a number of problematic statements, such as support for spying on
Muslims not suspected of committing crimes (Dodd 2009, 2010) – such
organizations have been accused of aiding the de-politicization of counter-
terrorism (Miller and Sabir 2012). By constructing hegemonic discourse
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about foreign fighters and terrorism in a way which removes not only any
counternarratives to an ideological approach to the foreign fighter, but also
overtly support ‘necessary’ coercive counter-terror tactics, such organizations
ultimately act to curtail dissent, reproducing structures of repression. They
are, according to Miller and Sabir, operating to enable a system which
attempts to intimidate sections of the population under the guise of a neces-
sary response to terrorism and are ‘essential to the efficacy of coercion and the
generation of fear’ (2012: 27–8).

The extension of counter-terror powers in relation to Islamic State is,
therefore, twofold, both part of the same process: the development of govern-
ment policies which securitize the risk of foreign fighters in relation to Islamic
State and the support of an ideological line of enquiry and response, purpose-
fully in line with government strategy, by non-government organizations and
think tanks. The impact of this is to ‘depoliticize’ government policies –

whereby the extension of counter-terrorism in response to the foreign fighter
phenomenon is seen as a ‘common sense’ process to a threat which cannot be
bargained with – whilst furthermore cutting counterterror policies loose from
the political processes and ideologies which underpin them. This ‘depolitici-
zation’ process – understood by Poynting and Whyte as the ‘hegemonic
eradication of politics’ (2012: 4) – not only ignores critical suggestions that
political violence perpetrated by both state and non-state actors is always
inherently political, but actively works to suppress discursive engagement on
the effectiveness of counter-terrorism.6 The result of this process is, according
to Poynting and Whyte (2012), a very particular mode of power projection
and of violence. By eschewing power and history in the representation of its
subject (Brown 2006: 15), it diminishes issues such as the foreign fighting
phenomenon to a purely technical problem, ‘devoid of any content other than
security or protection’, which therefore requires a technical – rather than
political – solution (Poynting and Whyte 2012: 6). The impact of these
processes is to stifle legitimate debate and discussion over differences in
developing an understanding and response of those travelling to join Islamic
State, and for the potential of socio-economic and political factors to lead to
political violence.

RECOMMENDATIONS AND CONCLUSIONS

The debate over an effective counter-terror response to the foreign fighter
phenomenon and the rise of Islamic State needs to recognize that current
approaches risk becoming both morally questionable and, ultimately, inef-
fective in their stated aims. Current responses are highly problematic in
their strategic effectiveness, treating the foreign fighting phenomenon
within a securitized, ideological paradigm. This not only had a chilling
effect on civil liberties and human rights, but ultimately creates a structural
rigidity of political (counterterror) violence in a way which perpetuates the
means by which individuals are attracted to jihadist violence. This can
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perhaps be understood by extending Hiltermann’s charge against Western
counterterror policy, as similar to the Odyssean Cyclops (Hiltermann
2011). By treating Islamic State as a monolithic organization existentially
dangerous to the West, ignoring the highly fragmentary and localized
nature of Islamic State, and by treating foreign fighters as the result of a
process of ‘radicalization’, state counter-terrorism produces a singularly
securitized approach. Whilst this ignores political, social and community-
based push factors, it satisfies political rhetoric, echoing the angry Cyclops
as full of sound and fury, but achieving little.

This chapter is only designed to be primer in understanding the impact of
Islamic State and a far more extensive body of research needs to be developed
before we can start to effectively understand the complex interplay between the
foreign fighter phenomenon, counter-terror policies and the production of
political violence. However, a number of recommendations for research and
exploration might be put forward.

• Firstly, there needs to be a greater level of engagement between
current research that is being conducted within this area and policy-
makers. Contemporary counterterror responses fail to engage with
swathes of critical debate and research currently taking place. Such
research is beginning to draw on trends from a variety of interdisci-
plinary backgrounds and is revealing an understanding of foreign
fighting which displays far more depth of understanding than is
reflected in counter-terror policies. One notable example – albeit one
not without significant problems – is the role of academe in the
development of the Aarhus model. This, of course, must be a working
dialogue, forged from both the ‘ivory towers’ of academia and the
castle keeps of governments.

• Secondly, there needs to be a greater critical recognition of, and engage-
ment with, the security industry and the role it plays in developing
counter-terrorism policy. This industry is worth billions, with strong
interests, and a worldwide scope and market (Pisoiu 2014); policy orga-
nizations and think tanks form an integral part of this, holding sway over
the course of debate and discussion within both government circles and
wider societal discourse. They thus face the significant allegation of
enabling modes of securitization and violence within counter-terror pol-
icy to be enacted which negatively impact on many areas of society (Miller
and Sabir 2012; McCulloch and Pickering 2009). A greater critical
debate on the problematic nature of that role in shaping counterterror
responses to Islamic State may well mark the gateway for challenging the
current, failing, hegemonic understanding.

• Finally, there needs to be a process of ‘re-politicization’ within coun-
ter-terror measures in response to Islamic State, which looks to accept
the limitations of a securitized response to foreign fighting and reen-
gage with the high number of social, economic and political variable
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factors which are inherent within the phenomenon. Failing to engage
with these – indeed, actively looking to suppress them – risks not only
failing to tackle the issue at hand, but perpetuating the push factors
which enable foreign fighting to be an attractive and credible option
for a minority of individuals. This process of re-politicizing relies on
those with the means to access relevant research taking up the critical
debate on counterterrorism and resisting the allure of the orthodoxy
(Breen Smyth 2009).7

The impact of Islamic State on counter-terror policies has, within this chapter,
been examined through the potential impacts it has had, and continues to have,
and focuses on the threat that both Islamic State and reactive counter-terrorism
law has to those within liberal democracies. It has highlighted concern that the
state’s response to violence often represents far more of a threat to the opera-
tion of liberal democracies than ‘terrorist’ violence itself (Murphy 2012: 5) and
looked to establish a tentative process of understanding how this process is
undergoing further expansion and normalization following the rise of Islamic
State. The creation of a vast swathe of new policies which frame and respond to
foreign fighting in a securitized way, straddling domestic and foreign spheres,
has enabled counter-terror legislation to grow in scope and power, well beyond
previous remits. Further research and critical discussion is desperately needed,
not only on how such policies have impacted on society, but how they have
impacted on those that operate on the fringes – but are still an integral, political
component – of society: Islamic political movements, activists and foreign
fighters. Such an exploration will pave the way for advancing our understand-
ing of the complex set of relationships between the rise of Islamic State and
counter-terror policies.

NOTES

1. ‘ . . . scholarship on terrorism has increasingly challenged the radicalization models
that have informed counter-terrorism policy-making in the UK, first finding them
to be reductionist and insufficiently grounded in empirical evidence. It is clear
that the role of ideology in driving terrorism was exaggerated in the early years of
the War on Terror. Yet, among counter-terrorism practitioners and policy-
makers, there remains an unwarranted faith in this now discredited analysis’
(Kundnani 2015: 19).

2. Although recent reports have cast doubt on the continued financial clout of
Islamic State (Agence-France Presse 2016).

3. Foreign fighting is not a new phenomenon, withmodern incantations evident in the
GreekWar of Independence (1821–1829) and the Spanish CivilWar (1936–1939).

4. The 1954 UN Convention on Stateless Persons and the 1961 UN Convention
on the Reduction of Statelessness expressly forbids action by national govern-
ments which leave individuals stateless.

5. ‘The problem of defining terrorism is compounded by the state’s tendency to
overreact to it’ (Murphy 2012: 6).
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6. This can be seen in, for example, Margaret Thatcher’s response to the Irish
Republican prisoners in the Maze Prison, who sought special status as political
prisoners: ‘These terrorists will carry their determination to disrupt society to any
lengths. Once again we have a hunger strike at the Maze Prison in the quest for
what they call political status. There is no such thing as political murder, political
bombing or political violence. There is only criminal murder, criminal bombing
and criminal violence. We will not compromise on this. There will be no political
status’ (1981).

7. ‘Orthodox scholars work in collaborative relationships with government and
counterterrorist agencies, they enjoy respectability, and their views are
quoted in the popular press and other mainstream outlets. The critical
scholar, in comparison, ploughs a rather more difficult and lonely furrow’
(Breen Smyth 2009: 209).

REFERENCES

Agence-France Presse & Reuters. (20 January 2016). Islamic state to halve fighters’
salaries as cost of waging terror starts to bite. Guardian. Available at http://www.
theguardian.com/world/2016/jan/20/islamic-state-to-halve-fighters-salaries-as-
cost-of-waging-terror-starts-to-bite [Accessed 2 February 2016].

Atwan, A. B. (2015). Islamic state: The digital caliphate. California: University of
California Press.

Breen Smyth,. (2009). Subjectivities, ‘suspect communities’, governments, and the
ethics of research on ‘terrorism’. In R. Jackson, M. Breen Smyth, & J. Gunning
(Eds.), Critical terrorism Studies: A new research agenda. London and New York:
Routledge.

Brown, W. (2006). Regulating aversion: Tolerance in the age of identity and empire.
Princeton, NJ: Princeton University Press.

Brisard, J.-C., & Martinez, D. (October 2014). Islamic state: The economy-based
terrorist funding. Thompson Reuters, Accelus. Available at: https://risk.thomsonreu
ters.com/sites/default/files/GRC01815.pdf [Accessed 2 February 2016].

Building resilience to radicalisation and violent extremism: A multi-agency approach on
early prevention. (19–20 November 2015). Aarhus: The City of Aarhus and East
Jutland Police.

Caris, C.C., & Reynolds, S. (2014). ISIS governance in Iraq and Syria (Research Report
No.22). Available at the Understand War website: http://www.understandingwar.
org/sites/default/files/ISIS_Governance.pdf [Accessed 2 February 2016].

Casciani, D. (1 September 2014). Why new anti-terror powers aim to disrupt not
prosecute. BBC News. Available at: http://www.bbc.co.uk/news/uk-29012812
[Accessed 2 February 2016].

Cockburn, P. (2015). The rise of Islamic state: ISIS and the new Sunni revolution.
London and New York: Verso Books.

Dettmer, J. (1 July 2014). Foreign fighters in Syria and the threat of domestic terrorism in
Europe. Middle East Institute. Available at: http://www.mei.edu/content/at/for
eign-fighters-syria-and-threat-domestic-terrorism-europe [Accessed 2 February 2016].

Dodd, V. (16 October 2009). Spying morally right, says thinktank. The Guardian.
Available at: http://www.theguardian.com/uk/2009/oct/16/spying-morally-
right-says-thinktank [Accessed 2 February 2016].

A PRIMER ON THE IMPACT OF ISLAMIC STATE ON COUNTERTERRORISM . . . 919

ACKU

http://www.theguardian.com/world/2016/jan/20/islamic-state-to-halve-fighters-salaries-as-cost-of-waging-terror-starts-to-bite
http://www.theguardian.com/world/2016/jan/20/islamic-state-to-halve-fighters-salaries-as-cost-of-waging-terror-starts-to-bite
http://www.theguardian.com/world/2016/jan/20/islamic-state-to-halve-fighters-salaries-as-cost-of-waging-terror-starts-to-bite
https://risk.thomsonreuters.com/sites/default/files/GRC01815.pdf
https://risk.thomsonreuters.com/sites/default/files/GRC01815.pdf
http://www.understandingwar.org/sites/default/files/ISIS_Governance.pdf
http://www.understandingwar.org/sites/default/files/ISIS_Governance.pdf
http://www.bbc.co.uk/news/uk-29012812
http://www.mei.edu/content/at/foreign-fighters-syria-and-threat-domestic-terrorism-europe
http://www.mei.edu/content/at/foreign-fighters-syria-and-threat-domestic-terrorism-europe
http://www.theguardian.com/uk/2009/oct/16/spying-morally-right-says-thinktank
http://www.theguardian.com/uk/2009/oct/16/spying-morally-right-says-thinktank


Dodd, V. (4 August 2010). List sent to terror chief aligns peaceful Muslim groups with
terrorist ideology. Available at: http://www.theguardian.com/uk/2010/aug/04/
quilliam-foundation-list-alleged-extremism [Accessed 2 February 2016].

Githens-Mazer, J. (November 2012). The rhetoric and reality: radicalization and poli-
tical discourse. International Political Science Review, 33(5), 556–567.

Githens-Mazer, J., & Lambert, R. (2010). Why conventional wisdom on radicalisation
fails: The persistence of a failed discourse. International Affairs, 86(4), 889–901.

Greene, A. (26 August 2014). Thought leadership: Basic human rights under threat
again in panic to stop UK jihadis. Durham University Research News. Available at:
https://www.dur.ac.uk/research/news/thoughtleadership/?itemno=21986
[Accessed 2 February 2016].

Hegghammer, T. (February 2013). Should i stay or should i go? Explaining variation in
western jihadists’ choice between domestic and foreign fighting. American Political
Science Review, 107(1), 1–15.

Hiltermann, J. (9 September 2011). [of Middle East and North Africa, International
Crisis Group]. Daragahi, Borzou, ‘9/11 from Arab Shores: Ten years after the World
Trade Center attacks, is 9/11 still a seminal moment or a historical footnote for the
Middle East’. Foreign Policy. Available at http://foreignpolicy.com/2011/09/09/
911-from-arab-shores/ [Accessed 2 February 2016].

Holehouse, M., & Riley Smith, B. (22 January 2015). EU leaders consider two-year
suspension of Schengen rules. The Telegraph. Available at: http://www.telegraph.
co.uk/news/worldnews/europe/eu/12115654/EU-leaders-consider-two-year-
suspension-of-Schengen-rules.html [Accessed 2 February 2016].

Kundnani, A. (2 May 2006). Criminalising Dissent in the ‘War on Terror’. London:
Institute of Race Relations. Available at: http://www.irr.org.uk/news/criminalis
ing-dissent-in-the-war-on-terror/ [Accessed 2 February 2016].

Kundnani, A. (October 2009). Spooked! How not to prevent violent extremism. Institute
of Race Relations. Available at http://www.irr.org.uk/wp-content/uploads/
2016/12/spooked.pdf [Accessed 2 February 2016].

Kundnani, A. (January 2015). A Decade Lost: Rethinking radicalisation and extremism.
London: Claystone. Available at http://www.claystone.org.uk/wp-content/
uploads/2015/01/Claystone-rethinking-radicalisation.pdf [Accessed 2 February
2016].

Lindekilde, L. (2015). Refocusing Danish counter-radicalisation efforts: An analysis of
the (problematic) logic and practice of individual de-radicalisation interventions. In
C. Baker-Beall, C. Heath-Kelly, & L. Javis (Eds.), Counter Radicalisation: Critical
perspectives (pp. 223–241). London and New York: Routledge.

Lindekilde, L., & Sedgwick, M. (2012). Impact of counter-terrorism on communities:
Denmark background report. Open Society Foundations & Institute of Strategic
Dialogue.

Lister, C. (2015). The Syrian Jihad: Al-Qaeda, the Islamic state and the evolution of
an insurgency. London: C. Hurst & Co.

Malet, D. (2010). Foreign fighters: Transnational identity in civic conflicts. Oxford:
Oxford University Press.

McCulloch, J., & Pickering, S. (2009). Pre-crime and counter-terrorism: Imagining
future crime in the ‘War on Terror’. The British Journal of Criminology, 49, 628–645.

Miller, D., & Sabir, R. (2012). Counter-terrorism as counterinsurgency in the UK ‘war
on terror’. In S. Poynting & D. Whyte (eds.), Counter-terrorism and state political
violence (pp. 12–32). London and New York: Routledge.

920 R. McNEIL-WILLSON

ACKU

http://www.theguardian.com/uk/2010/aug/04/quilliam-foundation-list-alleged-extremism
http://www.theguardian.com/uk/2010/aug/04/quilliam-foundation-list-alleged-extremism
https://www.dur.ac.uk/research/news/thoughtleadership/?itemno=21986
http://foreignpolicy.com/2011/09/09/911-from-arab-shores/
http://foreignpolicy.com/2011/09/09/911-from-arab-shores/
http://www.telegraph.co.uk/news/worldnews/europe/eu/12115654/EU-leaders-consider-two-year-suspension-of-Schengen-rules.html
http://www.telegraph.co.uk/news/worldnews/europe/eu/12115654/EU-leaders-consider-two-year-suspension-of-Schengen-rules.html
http://www.telegraph.co.uk/news/worldnews/europe/eu/12115654/EU-leaders-consider-two-year-suspension-of-Schengen-rules.html
http://www.irr.org.uk/news/criminalising-dissent-in-the-war-on-terror/
http://www.irr.org.uk/news/criminalising-dissent-in-the-war-on-terror/
http://www.irr.org.uk/wp-content/uploads/2016/12/spooked.pdf
http://www.irr.org.uk/wp-content/uploads/2016/12/spooked.pdf
http://www.claystone.org.uk/wp-content/uploads/2015/01/Claystone-rethinking-radicalisation.pdf
http://www.claystone.org.uk/wp-content/uploads/2015/01/Claystone-rethinking-radicalisation.pdf


Murphy, C. C. (2012). EU counter-terrorism law: Pre-emption and the rule of law.
Oxford and Portland, Oregon: Hart Publishing.

Neumann, P.R. (26 January 2015). ‘Foreign fighter total in Syria/Iraq now exceeds
20,000; surpasses Afghanistan conflict in the 1980s’, International Centre for the
Study of Radicalisation and Political Violence (ISCR). Available at http://icsr.info/
2015/01/foreign-fighter-total-syriairaq-now-exceeds-20000-surpasses-afghani
stan-conflict-1980s/ [Accessed 2 February 2016].

Pantazis, C., & Pemberton, S. (2008). Trading civil liberties for greater security: The
impact on minority communities. Criminal Justice Matters, 73(1), 12–14.

Pisoiu, D. (Ed.). (2014). Arguing counterterrorism: New perspectives. Abingdon:
Routledge.

Poynting, S., &Whyte, D. (Eds.). (2012). Counter-terrorism and state political violence.
London and New York: Routledge.

Stump, J. L., & Dixit, P. (2013). Critical terrorism studies: An introduction to research
methods. London and New York: Routledge.

Thatcher, M. (5 March 1981). Speech in Belfast. Parliament Buildings, Stormont.
Available at: www.margaretthatcher.org/document/104589 [Accessed 2 February
2016].

UK Government. (30 October 1981). British Nationality Act 1981, 1981 Chapter 61.
Available at: http://www.legislation.gov.uk/ukpga/1981/61/pdfs/ukpga_
19810061_en.pdf [Accessed 2 February 2016].

Valls, M. (22 January 2016). [Prime Minister of the French Republic], as quoted in
BBC. ‘Migrant crisis: EU at grave risk, warns France PM Valls’. BBC News. Available
at: http://www.bbc.co.uk/news/world-europe-35375303?ocid=socialflow_twitter
[Accessed 2 February 2016].

Vidino, L. (22 January 2015). Wrong assumptions: Integration, responsibility, and
counterterrorism in France. War on the Rocks. Available at http://warontherocks.
com/2015/01/wrong-assumptions-integration-responsibility-and-counterterror
ism-in-france/ [Accessed 2 February 2016].

Dr. Richard McNeil-Willson is a British Research Council PhD researcher at the
Institute of Arab and Islamic Studies, University of Exeter. He is a social movement
and political process theorist, rooted in critical approaches. His current research focuses
on Islamic activism and social violence in Western Europe since 2001.

A PRIMER ON THE IMPACT OF ISLAMIC STATE ON COUNTERTERRORISM . . . 921

ACKU

http://icsr.info/2015/01/foreign-fighter-total-syriairaq-now-exceeds-20000-surpasses-afghanistan-conflict-1980s/
http://icsr.info/2015/01/foreign-fighter-total-syriairaq-now-exceeds-20000-surpasses-afghanistan-conflict-1980s/
http://icsr.info/2015/01/foreign-fighter-total-syriairaq-now-exceeds-20000-surpasses-afghanistan-conflict-1980s/
http://www.margaretthatcher.org/document/104589
http://www.legislation.gov.uk/ukpga/1981/61/pdfs/ukpga_19810061_en.pdf
http://www.legislation.gov.uk/ukpga/1981/61/pdfs/ukpga_19810061_en.pdf
http://www.bbc.co.uk/news/world-europe-35375303?ocid=socialflow_twitter
http://warontherocks.com/2015/01/wrong-assumptions-integration-responsibility-and-counterterrorism-in-france/
http://warontherocks.com/2015/01/wrong-assumptions-integration-responsibility-and-counterterrorism-in-france/
http://warontherocks.com/2015/01/wrong-assumptions-integration-responsibility-and-counterterrorism-in-france/


SECTION VIII

Africa

ACKU



CHAPTER 44

The Challenges and Prospects of Security
Sector Manoeuvrability over

Terrorism in Somalia

James Okolie-Osemene and Rosemary I. Okolie-Osemene

INTRODUCTION

The menace of terror is a global phenomenon permeating most continents of the
world but with prevalence in the new states of Africa and Asia including the
Middle East. But with the export of modern terrorism to the developed coun-
tries, it would be problematic for any individual nation to boldly say it has
required all human and material resources to fend the terrorist threats consider-
ing the audacity of terror groups in launching coordinated attacks. Given that
terrorists are accustomed to brutal acts against civilians and detrimental to
regional and global security as noted by Somali government spokesman,
Ridwan Haji Abdiweli (Somaliupdate 2015), terrorism is directly responsible
for the nasty nature of life in the Horn of Africa country which to a great extent
now gives her the image of a failing (if not failed) state and a hotbed of terrorism
since the first decade of the twenty-first century (Kagwanja 2012). Underlying
the menace of terrorism is that communities in the Horn of Africa now struggle
to overcome the security challenges occasioned by persistent threats of violent
extremism and transnational terrorism with attendant internal displacements
(Turbiville et al. 2014; Schwartz et al. 2013). The region has experienced a
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shift towards civilian-oriented donor counterterrorism assistance especially in the
form of foreign security assistance (Schwartz et al. 2013, p. 100). This type of
support from developed countries is part of the rising need for other members
of the international political system to make the world a safer place because
insecurity anywhere is a threat to security everywhere.

It is to be noted that anarchy, arms proliferation, criminality and associated
insecurity that usually climaxes in lethal violence, rising youth unemployment,
governance failure, state fragility and associated inadequate infrastructural
facilities as well as the inability of governments at all levels to provide the
basic human needs, among others, are some of the attributes of failing states
(Hills 2014; Makštutis 2007; Brandwein 2011; Fund for Peace 2013). Thus, in
the case of Somalia, state failure is a product of militant Islamism with popular
support from 2005 and growing international support which created a plat-
form for terrorist activities (Hoehne 2009; Lee 2011; United States
Department of State 2010). This is also traceable to the clan affiliations
which contributed to the fall of Barre’s government in 1991, who had earlier
proclaimed a socialist state in 1970 that paved way for close relations with the
USSR (Weis 2011, p. 44; BBC 5 May 2015). It was found that in order to
achieve the terror group’s aim to transcend clan and establish an Islamic state
with strict implementation of Sharia law, they cooperated with clan, sub-clan
elders, as well as warlords and their militias (Hoehne 2009).

One pertinent question that deserves an answer is ‘how has Somalia descended
to a crisis-ridden state?’ An answer would automatically lead to another question
on ‘who are the stakeholders or protagonists in the country’s violent deaths
records?’ It also remains to be seen whether such apparent everyday violence
has the impetus to heighten the country’s possibility of assuming the status of a
failed state or failing state as reported by global media. Arguably, factors of
production such as land, labour, entrepreneur and capital are affected by the
acts of terrorism with concomitant implications for foreign direct investment.

Al-Shabaab is an extremist group that has Islamic identity and only cooperates
with groups with similar goals. With members that have jihadi credentials includ-
ing leaders like Adan Hashi Ayro, Mukhtar Robow and Ahmed Abdi Godani, the
group has been described as an individual pragmatic social movement, a political
voice in Somalia, and a contestant in the international community (Clos 2011;
Hoehne 2009; Lee 2011). According to Cordano (2015, p. 1), ‘the group which
formally pledged allegiance to al-Qaeda in February 2012 professes a quasi-
Salafist ideology with a notable Wahhabist inflection’. The United States
Department of State (2010, p. 31) revealed that al-Shabaab consists of a disparate
grouping of armed clan militias who undergo training usually led by al-Qaeda-
affiliated foreign fighters. According to Mushtaq (2014b, p. 10), ‘Somali clans
had fought one another for 15 years before the rise of al-Shabaab and interna-
tionalization of the Somali civil war; to the extent that the politics is dominated by
Islamists of different shades’. However, the historical antecedent of al-Shabaab is
traceable to the formation of Al-Ittihad Al-Islami (Unity of Islam), a militant
Salafi group that climaxed in the 1990s after the collapse of the Siad Barre military
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regime which lasted from 1969 to 1991 (Ansel 2011; Masters and Sergie 2015).
The instability led to the formation of Operation Restore Hope in the early 1990s
(Mushtaq 2014a). The group has since become sophisticated that it easily carries
out attacks, thereby making the country prone to human rights abuses. Suicide
bombing is one of the modus operandi of terrorist groups. Until the year 2006,
Somalia did not have any record of suicide bombing in her history to the extent
that scholars argue that the tradition of suicide attacks is alien to Somali society as
the clan system does not encourage suicide bombings (Hansen 2011).

Since the listing of al-Shabaab as a terrorist organization in March 2008 by
the USA (Lee 2011), the group has been launching offensive against some
neighbouring countries, especially Kenya, since the last four years and has
intensified attacks within Somalia since 2009. It remains the only designated
foreign terrorist organization in East Africa that targets the Somali government
officials and US-supported African Union troops (Reeve and Pelter 2014).
Unfortunately, the designation of the group as a terrorist organization was said
to have impacted negatively the country by reducing the capacity of the African
Union Mission in Somalia (AMISOM) to initiate dialogue with potential
al-Shabaab defectors (Williams and Bruton 2014, p. 82). Weekly, reports of
terror in Somalia portray a nation in siege of brutal armed group determined to
annihilate those defiant of its ideology and existence with attendant misery and
governance failure.

Based on terrorist activities and rebellion, Somalia was listed by the
Washington’s International Centre as the third most dangerous nation across
the world while Iraq and Nigeria took first and second positions, respectively.
From all indications, terrorism is a political issue which threatens both inter-
national and domestic peace (Majoran 2015). This is due to the formation of
terror networks by groups that work against state actors. The evolution of
terrorism also made Lederach (2011) to write that the proscription of groups
as designated terrorist organizations gained attention in the post-9/11 era.

TERRORISM IN A FAILING STATE?
The discourse on terror is well documented about terror as there is considerable
corpus of literature on the subject, such as scholarly works by Majoran (2015),
Meisels (2008), Brym (2010), Pogoson (2013), Nwolise (2013), Brown
(2011), Doosje et al. (2007), Awoniyi (2002), Carnegie (2013), Agbiboa
(2013), Animasawun (2013), among others. Such scholars are in agreement
that there are problems in defining the term terrorism: they are Pogoson (2013),
Oshanugor (2004) and Awoniyi (2002). According to Eruvbetine (2008), any
attempt to define terrorism is a challenging exercise, while Awoniyi (2002)
asserts that there is no universally accepted definition of terrorism.

A notable discourse on terrorism is the Tabwa terrorism that created a
scenario where Missionaries were rebuffed by Tabwa, incidents of deaths by
lions, early in 1886, especially when lions killed ten people in palisaded
villages of the territories of Mpala; thereafter, a large, clawless male lion
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with only two teeth was caught (Roberts 1986, p. 73). Undoubtedly,
terrorism is as old as human existence and therefore not a new phenomenon
but the intensity of terror has increased over the years (Ashara 2013;
Oshanugor 2004). Terrorism is an elaborate phenomenon which has global
dimension and attracts responses from various quarters. In her work on
‘Disciplining Terror’, Imohe (2010, p. 242) describes terrorism as transna-
tional phenomenon which increases threat to human life, state stability and
international security. Some notable acts of terror include night/day assas-
sinations at residential areas or public places (including motor parks, mar-
kets, airports), suicide bombing, hostage – taking, kidnapping, sabotage of
economic infrastructures like oil pipelines, attack on religious institutions
during worship, among others.

The forgoing case studies make people to describe terrorism as indiscriminate
killing of people for political, economic and social goals. Various scholars point
to the fact that the ambiguity in giving a specific definition to the term terrorism
led to the cliché that ‘one man’s terrorist is another man’s freedom fighter’
(Oshanugor 2004, p. 4; Ashara 2013). This is corroborated by the truism that
the term ‘terrorist’ is viewed according to the side of the fence one is sitting and
defined according to the methods used in achieving the objectives (Momah
1994, p. 54). In essence, the sociopolitical positions of actors involved and
strategies adopted are critical to explaining terrorism. What scholars and practi-
tioners agree is not disputable is that terrorism is associated with mass violence
and fatalities. This chapter defines terrorism as an act of lethal violence by armed
groups which leads to fatalities, inflicting sorrow on victims and their relatives.
Terrorism causes political and socio-economic instability.

From the foregoing, it is obvious that terrorism varies from country to
country either based on context or the ideologies of the groups involved and
political structure of the nation affected. This is because every conflict has the
root causes and motive or goals of parties to the conflict. For instance, the
terrorism in Somalia has a different context from that of Boko Haram in
Nigeria which seems to lack consistency in pursuing its goals. However, all
terrorist groups consistently adopt new ways of carrying out their nefarious
activities which they sometimes justify based on perceived grievances.

In terms of government response to insecurity, it has been argued that
the orthodox approach to terrorism theory is premised on the legitimacy/
illegitimacy dualism which constructs non-state violence as terror while state
violence is legitimate (Animasawun 2013, p. 410). This explains why the
menace of terrorism remains illegitimate and unacceptable to the state. That
is why various counterterrorism joint security operations are formed to
address the problem. The problem, however, remains that the terrorist
groups always justify their actions and are not willing to shift grounds.
The Crime Control Model of security as noted by Brewer et al. (1996,
p. 37) incorporates assertive patrol activity, a prominent street-level police
presence, abstractive street contact caused by an extensive use of stop and
search powers, is relevant in this regard. This explains why most countries
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now partner with the government of Somalia to control terrorism. In
addition, Chigora (2008, p. 69) avers that the security complex theory
posits that the existence of regional subsystems as objects of security analysis
offers an analytical framework for dealing with those systems. It should be
noted, however, that most threats are recorded within the state which is
more of national aspect of security, and the state offers the platform for
security sector reforms which often involves various stakeholders, namely
civil society, armed forces, police, civil defence and other paramilitary agen-
cies, parastatals and also private security organizations.

Any mention of Somalia in most parts of the world would bring to mind
a society that is characterized by violence, state fragility, piracy, arms pro-
liferation, anarchy and terrorism which drives the aforementioned attributes
of the states with the availability of arms in the camps of criminal groups.
Masters and Sergie (2015) emphatically noted that al-Shabaab (the youth)
and also called Harakat al-Shabab al-Mujahideen is an al-Qaeda-linked
militant group and US-designated Foreign Terrorist Organization which
has been launching attacks with the aim of establishing a fundamentalist
Islamic that seems to be synonymous with the country for more than a
decade. Whether or not Somalia is a failing state is not the issue. But the
issue is to explicate whether the activities of non-state armed groups con-
tributed to this phenomenon or whether government’s poor political will is
part of the problem.

According to Orimogunje (2012, p. 1), a number of factors contributed to
the naming of Somalia as one of the terrorist nations in the world, in the
presence of the Horn of Africa-based pirates in Somalia entire Gulf of Aden, the
struggle for power by different armed political groups, political instability, as
well as the emergence of Al-Shabaab which is a product of splinting of Islamic
Courts Union into radical groups. Despite having some evidence of ancient
sophisticated civilization (Orimogunje 2012), peace has apparently eluded the
people of Somalia since the last decade of the twentieth century. The whole
scenario gives the impression that the government is struggling to manage the
threats posed by the enemy within. Again, Orimogunje (2012) writes that the
chaotic state of affairs in Somalia’s polity is traceable to the ‘irredentism’ that
preceded civil war, occasioned by the scramble of the country by Europeans
and colonial experience of different regions in the country.

UNDERSTANDING THE GOALS OF TERRORIST GROUPS

It is truism that some groups have objectives which they usually execute while
some do not have any goal of existence. It has been noted that developing effective
counterterrorism policy requires an objective understanding of the threats we face
(German 2015).When the threat to human security is identified, it must be hinged
on the need for survival when responding through policy formulation. Globally,
terrorists have different goals wherever they operate but sometimes adopt similar
tactics (Alagha 2006; Dingley 2012; Hansen 2011; Kagwanja 2012; Nacos et al.
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2007; Price 2012; Sampson 2008). Paramount among their goals is the creation of
fear through threats of violence mainly to cause instability and possibly undermine
the efforts of security forces loyal to government in a state. Schmid (2012, p. 77)
avers that ‘terrorists seek publicity through the media to propagate their cause,
glorify their attacks, win recruits, solicit donations, gather intelligence, disseminate
terrorist know-how and communicate with their target audiences’. These have
been themodus operandi of the al-Shabaabmembers for over a decade. According
to Sela-Shayovitz (2007), timing is very significant to suicide bombers, whose
objective is to traumatize their targets.

Specifically, some terrorists always want to plant the seeds of primordial-
ism and disunity through their nefarious activities, while some have radically
different goals. For instance, in 2012 Boko Haram terrorists issued an
ultimatum to all Christians and Southerners to leave the North or face
attack. Their goal is to portray constituted authorities as weak or incapable
of containing them in order to prove that militarism or confrontational
strategy is not an antidote to menace of terror; to use suicide bombing to
create fear in all parts of the world to win more sympathizers or recruit
members of marginalized or oppressed groups; and to create socio-eco-
nomic and political instability in an targeted geographical location. They
execute their acts of terror to assure authorities that they are capable of
inflicting misery on the society especially during public events; constituting
security risk at urban and rural area to undermine public order; and becom-
ing gunlords and exacerbating the state of anarchy to sustain disorder
(Adebayo 2014; Chaliand and Blin 2007; Pérouse De Montclos 2014;
Reeve and Pelter 2014).

However, the activities of al-Shabaab have gone beyond mere terrorism
to involve direct insurgency against the state of Somalia and majority of
countries in the Great Lakes, thereby threatening human rights in the
region. Most acts of terrorism are associated with mass killings and atro-
cities that violate human rights and culminate in humanitarian crisis. In
Somalia, for instance, the sins of al-Shabaab are numerous to mention. The
foregoing made US President Barack Obama to describe al-Shabaab as a
group that offers nothing but death and destruction during his meeting
Ethiopian leaders in Addis Ababa on 27 July 2015 (Horseedmedia 27 July
2015). They masterminded the killing of a French commando in a botched
hostage rescue attempt, with the threat of more lethal violence ahead
(Turbiville et al. 2014). Also, in February 2014, they launched an attack
on presidential palace in Mogadishu with a suicide bomber who rammed a
car loaded with explosives into the compound, leading to the death of two
government officials and nine members of the group that also exchanged
fire with security forces (France24 2014). The group’s atrocities have led to
the death of hundreds of people in neighbouring East Africa and also
thousands in Somalia with the combination of insurgent violence attacks
and terrorism that propelled combined team of security forces within and
outside Africa to strike them in different occasions. The group’s proclivity
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of boldly claiming responsibility of attacks remains puzzling to many across
the continent. Such act even enables them to issue warnings and threats of
more violence.

The New Vision Facebook update of 2 April 2015 revealed that about 30
Garissa University students managed to escape from a hostel where masked
gunmen were surrounded by Kenyan security forces. At the end of the day,
over 147 students of that university were declared dead as a result of the attack.
It seems the group is carrying out retaliatory attacks on Kenya for making it
lose the control of Kismayo in 2012 when Kenyan forces joined AMISOM to
salvage the East African economic hub from criminality and violence (Ansel
2011; Clos 2011). This corroborates the position of Kagwanja (2012, p. 1),
who stated that the involvement of the Kenyan defence forces in military
expedition in Somalia contributed to the reprisal from al-Shabaab which had
earlier cautioned the Kenyan government against such a perilous decision that
would make the group’s plans less productive with different degrees of grenade
attacks in Nairobi, Mombasa, Wajir and Garissa.

THE CHALLENGES AND PROSPECTS OF COUNTERTERRORISM

IN SOMALIA

The establishment of security operations is very pertinent in the war against
terrorists and their sponsors, especially with regard to the setting up of
effective security architecture that would counter all crime-related security
threats within a state. This is the point where crime control model of
national security and counterinsurgency theory is situated. According to
Turbiville et al. (2014), the need for states to start establishing security by
putting up measures that would enable the stakeholders of national security
to prioritize public security cannot be downplayed. In addition, it should be
noted that this form of security should incorporate the protection of citi-
zens across the country.

Furthermore, the need for counterinsurgency stakeholders to work
towards convincing citizens and residents of volatile areas cannot be under-
played. For instance, Turbiville et al. (2014), Williams and Bruton (2014)
and Kagwanja (2012) revealed that this cooperation can only be realistic
when the central government guarantees the citizens protection and adequate
security against attack. Again, it also encourages the people not to hesitate
setting up measures to resist and fend threats of terrorists. The main objective
of counterterrorism is to identify the groups that perpetrate acts of terror to
counter the associated threats. This is preceded by the establishment of a
formidable and well-equipped security operation involving security agencies
to rout them and eradicate terrorism. A pertinent question that demands
answer is, what do security forces do after every attack? Do they study the
situation to prevent recurrence? This is crucial if security sector manoeuvr-
ability is anything to go by.

THE CHALLENGES AND PROSPECTS OF SECURITY SECTOR MANOEUVRABILITY . . . 931

ACKU



The war against terror has undoubtedly contributed to the increase in the
‘foreign financial flows in the form of aids due to all forms military assistance by
regional governments, through the African Union Mission in Somalia
(AMISOM), whose concerns also influenced the involvement of more donors
especially the European Union which has contributed over 414 million Euros, in
order to offset allowances due to the troops and also provide relevant logistic’
(Puddu, 2013). Counterterrorism in the country is simply the conduct of joint
military operations to rout a radical Islamic group that promotes anarchy.

The counterterrorism was mandated by the UN Security Council Resolution
2124 which was first deployed in March 2007 and is presently prosecuted in six
sectors, namely sectors 1–5 including Kismayo by 21,586 soldiers and 540 police
officers, made up of troops from Burundi, Djibouti, Ethiopia, Kenya, Sierra
Leone and Uganda (Mushtaq 2014a, p. 8). Additionally, Mushtaq (2014b)
noted that by April 2014, about 7 years into the AMISOM joint security
operation, they had recovered ten towns including Mogadishu and Kismayo,
and some parts of south-central regions from the al-Shabaab militants. What then
explains why a group that lost up to ten towns still has the capacity and audacity
to launch attacks? Arguably, the counterterrorism has a nexus with counter piracy
because somemilitants operate in the coasts of the country, pirating international
ships for money with the aid of sophisticated weapons; and this led to the
establishment of Maritimes Security Patrol Area (Orimogunje 2012).

In the words of Hassan (2015), multilateral intervention has not achieved
the desired result mainly because of the inability of the stakeholders in Somalia
to embark on inclusive people-oriented national integration that would have an
appreciable impact on nationbuilding to engender reconciliation, transparency,
togetherness and socio-economic justice in order to eradicate every source of
armed conflict. The foregoing is hinged on the supremacy of the law and
effectiveness of the constitution.

However, a cursory look at the current nature of the country would portray
an enclave that has become balkanized by insecurity and political issues,
thereby making it more complex for any coordinated counterterrorism opera-
tion to be productive as desired. For instance, a look at the map of Somalia
shows that there is a disputed area in between most parts of the country and
self-declared independent Somaliland, with Puntland State of Somalia being
semi-autonomous, while Garowe is the capital, run by President Abdiweli
Mohamed Ali Gaas and other leaders of legislature and judiciary in that area,
while Government and African Union controlling Kismayo, Mogadishu,
Shabelle province and some parts of Baidoa with al-Shabaab holding sway at
El-Bur, parts of Baidoa, some parts of Mogadishu, as well as occasional attacks
in most parts of the country. This explains why the group has always launched
attack on most parts of the country without much early warning from the
security agencies. The group uses tactics of hit-and-run attacks within Somalia
and in most East African countries (Kagwanja 2012).

In a poll organized by Somalicurrent, a media institution, on how the
Somali government can tighten the security of the populated business
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places, out of a total of 175 votes, the majority of about 42 % (73 people)
voted that the government should impose strict security conditions, while
39 % (68 votes) supported the view that their security should be taken over
by the government, and only 19 % (14 votes) supported the position that
the government should hand over to the security companies, if there are any
such companies in the country. The author also participated in the polls in
which he voted that strict security conditions should be imposed on such
areas. This would enable both the government and stakeholders of the
businesses there to address any lapses to save lives. This has become perti-
nent considering how the security operatives still face the same pattern of
harassment that African Mission troops witnessed in the hands of al-Shabaab
soldiers when they were deployed in four sectors in June 2013 (Williams
2013). Additionally, it was reported that with over 10.2 million people,
Somalia needs 7–13 soldiers for every 1000 residents in such a country that
has high non-permissive environment (Meservey 2013).

For some years now, terrorism and associated lethal violence have been the
fundamental obstacles to Somalia’s development and political stability (Ansel
2011; Clos 2011; Lee 2011; Hansen 2011; Orimogunje 2012; Somali Current
22 July 2015; United States Department of State 2010; Weis 2011). Execution
of perceived enemies is also an aspect of lethal violence. Al-Shabaab group has
the tradition of executing suspected informers of the government and AMISOM
troops in the towns they control just like they did to a 13-year-old teenager
called Fatuma who was allegedly caught spying for Somali armed forces,
AMISOM and Ethiopian military in Dinsor town, southern Somalia
(Somalicurrent 23 July 2014c). This shows the group’s proclivity for human
rights violations in their areas of operation. Clos (2011, p. 20) stated that al-
Shabaab, which is an ‘indigenous movement to the sensibilities of Somalia has
committed acts of large-scale violence’. This has also made it more difficult for
the country to manage her airspace which has an estimate of between 80 and 100
flights daily due to inadequate resources and lack of professionals (Somalicurrent
20 July 2015c). Therefore, overcoming political and religious barriers to terror-
ism would mean a great achievement in the country and Africa at large, given the
cancerous implications of living with terrorist groups in a state.

Counterterrorism measures indicate that much still needs to be done for
success especially in terms of curbing the proliferation of arms in order to
weaken al-Shabaab’s security architecture and force them to withdraw from
most towns across the country just like they did in Mogadishu and Kismayo.
The killing of both Somali and Kenyan officers, most of whom are yet to come
to grips with counterterrorism, by the group is a source of worry to many
leaders within and outside Somalia. Those involved in the counterterrorism are
the Kenyan Army, Somali security forces and Ethiopian troops, among others.
Notably, al-Shabaab’s withdrawal from some towns should not be seen as a
weakness despite having lost the opportunity to collect taxes in Kismayo port
and Mogadishu Bakara market because the group can still change tactics to
attack the security forces (Cordano 2015; Meservey 2013).
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From the foregoing, the main challenge which the security forces are facing is
the intensification of attacks by the terrorists in the country. Other challenges of
security sector manoeuvrability are the weakness of early warning system and
inadequate training of the entire security sector on the required counterterrorism
to fend al-Shabaab threats. This makes it crucial for the government forces to
closely study the group’s strategies in launching attacks. It is noteworthy that when
their convoy with armoured vehicles struck a landmine, African Union troops in
the southern Somalia town of Marka about 109 km from Mogadishu, they fired
randomly in all directions in a residential area which led to the death of 24 civilians,
including a Quran teacher and his students (Somalicurrent 21 July 2015d).

The use of asymmetric tactics such as car bombs as first strikes, IEDs,
snipers, human shields, tank traps, ambush (Hansen 2011; Williams and
Bruton 2014, p. 85) and followed by gun attacks during raids has char-
acterized al-Shabaab war against the people and government of Somalia.
The group has been implicated in the killing of innocent citizens, foreign-
ers, politicians and diplomats. For instance, a BBC report revealed that an
attack at African Union Military base manned by Burundian soldiers in
Leego by al-Shabaab on 30 June 2015 led to the death of over 30 people.
They had earlier launched an unsuccessful attack targeted at the United
Arab Emirates ambassador’s convoy on 24 June in Mogadishu. Also in
October 2014, precisely in their stronghold of Barawe (about 300 km
from Mogadishu), the group executed four men who were accused of
spying for the government of President Sheikh Mohamud. They are notor-
iously involved in executions and other human rights abuses. Notable was
the Kenya’s West Gate Mall massacre that led to the death of over 70
foreigners and Somalis including scholars in September 2013 (Schwartz
et al. 2013). The establishment of various counterterrorism units to carry
out operation against the group also produced expected result in March
2014 when Operation Eagle, a joint military operation involving both the
African Union and the Somali National Army with over 22,000 troops,
captured Qoryooley in lower Shabelle and access point to Barawe port
(Ohanesian 2014). According to reports from the Somalicurrent, two al-
Shabaab bases in Jilib in central Somalia were bombed simultaneously by
fighter jets believed to be from neighbouring Kenyan air force. The incident
was confirmed by eyewitness who confirmed the presence of many al-
Shabaab militants at the time of the airstrikes even though none of the
protagonists made any press statement over the incident. Highly critical is
one of the rules outlined by Schmid (2012) on the need to establish an
early detection and strengthening coordination of efforts against terrorism.

In a bid to rout the al-Shabaab group and root them out of Somalia, Africa
Union forces and Somali government troops succeeded in launching a joint
security in the first week of July 2015 that contributed to taking control of
Bardheere in Gedo region on 22 July, which made the group to flee the town in
droves in the group as reported by residents and Somali officials (Somalicurrent
2015a). The town was in full control of the group since 2008. The 27 July 2015
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visit of the US President Barack Obama to Kenya revealed another perspective
when he called for a change of strategy in the counterterrorism in Horn of Africa
including Kenya and Somalia. According to him, the police and military cannot
successfully eradicate terror, but community engagement would guarantee ade-
quate safety. It is now crucial to strengthen coordination of efforts against
terrorism both within Somalia and between Horn of Africa states, to enhance
policing and intelligence cooperation, and offer technical assistance to those
countries lacking the know-how and means to upgrade their counterterrorism
instruments (Schmid 2012, p. 77).

One key question that demands an answer is why has al-Shabaab continued to
advance in Somali cities despite collaborative security and counterterrorism stra-
tegies in the form of joint security patrols involving AMISOM troops and Somali
army across the country? Despite this collaboration, more people have continued
to die almost on a weekly basis with various targets recording casualties.

It is obvious that training, logistics and intelligence are highly critical to the
containment of terrorism. This led to the involvement of the USA to provide the
required assistance. According to US Africa Command, about 120 Americans are
in Somalia for training purpose, which greatly empowered the newly established
counterterrorism force known as the Gaashan (the shield) with over 150 com-
mandos, trained by the CIA, supported by Navy Seals and saddled with the core
responsibility of countering the facilities of the terrorists. The innovation that this
development brought into the counterinsurgency is the Commandos’ capacity to
swiftly execute sensitive site exploration by identifying terrorist camps, picking
the right documents, digital devices and mobile phones used by the group to
coordinate attacks for intelligence purpose and possibly culminate in the appre-
hension of suspected members of al-Shabaab. The use of drones and Navy Seals
by the US forces to target members of the group led to the death of Adan Garar,
who was part of al-Shabaab’s security and intelligence division in Dinsoor
(Cordano 2015; Meservey 2013). In the early part of 2015, the US government
pledged $100million to the Kenyan government in the fight against al-Shabaab’s
terrorism (Somalicurrent 25 July 2015b). In addition to other strategies, the use
of US unmanned aerial vehicles is also part of the counterterrorism (Cordano
2015). It should also be noted that Aden Hashi Ayro, one of the important high-
value targets and notable leader of al-Shabaab, was killed by a US missile strike in
May 2008 (Lee 2011, p. 65; Williams and Bruton 2014, p. 81).

By September 2014, South Korea had concluded plans to extend the
deployment of its troops in Somalia for one more year, in a resolution adopted
by President Park Geun-hye-led cabinet to keep the missions of the anti-piracy
Cheonghae Unit off the coast of Somalia beyond 31 December 2014. Piracy
attracted global attention to the extent that the USA, France, Britain and
China, among others, deployed warships to the seas around Somalia to
safeguard ships (BBC 20 April 2015).

Public opinion from Somalia and neighbouring countries, especially Kenya,
indicates their concern for governments to adopt a more effective strategy to
contain. Some residents of Somalia who are concerned about the development in
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the country with the spillover effects in Kenya maintain that the police should be
incorporated in auditing mosques while some Kenyans believe that more surveil-
lance reinforcement along the border would check the activities of the terrorists,
although Northeastern leaders in Kenya tasked SUPKEM and Council of Imams
to audit mosques and madrasas in new anti-terror proposals. Public opinion
matters in order to keep the group off-balance through accurate intelligence
especially by enhancing security sector – public relations, allowing the people
handle their internal security rather than depending on foreign security opera-
tives that make Somalis have hostility perceptions (Meservey 2013).

The fact that most stakeholders in the international community such as
security and administrative entities, intergovernmental organizations, African
Union, the United Nations, the USA, Japan and other international donors
that offer financial and humanitarian support (Hills 2014, p. 2) are now con-
cerned with different degrees of involvement offers hope of stability and possible
victory of government over criminal groups whose entrance into the security
market remains a driver of anarchy. It should be stated that what would greatly
determine the denouement of the disputes that produce lethal violence is
transparency, government’s accountability and unity to address all forms of
political and socio-economic deprivations, radicalization in Muslim community,
marginalization and inequality in other communities across Somalia. A little
more division on ethno-religious lines would rather undermine the efforts of
the progressives (Meservey 2013; Schwartz et al. 2013; Turbiville et al. 2014).

It is on record that in 2013, Ahmed Godane headed a faction of the group that
assassinated a co-founder known as Ibrahim al-Afghani (Cordano 2015, p. 1). The
45-day ultimatum for amnesty offered to the terrorist group in September 2014
produced result as more than 30members defected and surrendered to the Somali
national army in Hiran province frontline, marking the highest since its leader
Ahmed Godane died as a result of American drone strikes (Somalicurrent 19
September 2014a; Somalicurrent 2015b; Smith 2014). To avert a humanitarian
crisis, the AMISOMpeacekeepers based in the Galgadud region of central Somalia
swiftly conducted a covert operation that ended up routing the al-Shabaab terror-
ists that had already planned to cut off the main road linking Dusamareb and El
Bur towns, thereby demonstrating an overarching counterterrorism strategy.
Furthermore, the 2014 joint security operations made al-Shabaab to lose some
strongholds. For instance, Operation Eagle liberated eight districts including Rab
Dhuure, Wajid, Xudur, Bulo Burto, Warsheekh, Qoryooley, Maxaas and
Ceelbuur, as well as Operation Indian Ocean mainly in Somalia’s strategic littoral
regions that also made it possible for them to recover eight towns including
Golweyn, Bulo Marer, Kurtunwarey, Bulo-Gudud, Tayeeglow, Fidow, Jalalaqsi
and the al-Shabaab strongholds of Barawe and Cadale (Cordano 2015, p. 2;
Ohanesian 2014).

More significant is the legal framework of counterterrorism that makes inter-
nal solution more effective. After the repeal of counterterrorism bill by the 275-
seat member of parliament, the amendment bill was approved by the cabinet and
national assembly, and then passed into law to address security challenges facing
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Somalia and also enable the government curb radicalization across the country
(Horseedmedia 2 April 2015; Somaliupdate 2015; Somalicurrent 10 July
2014b). This would enhance government’s operational oversight in countering
terrorist financing, recruitment and training of foot soldiers, particularly in
positioning the security sector to swiftly respond to cases of terrorism.

The fact that government security operatives now patrol the streets of
Mogadishu will make it easier for them to foil al-Shabaab plans to attack civilians.
The success of the security sector should not be hinged on causing dispropor-
tionate casualties to the al-Shabaab fighters alone. If the security operatives would
be able to counter offensive and launch a tip off on the terrorist group before they
storm targeted areas to raid places, fatalities would reduce rather than becoming a
weekly or daily. For instance, had the security forces been able to respond to early
warnings, the attack on intelligence headquarters in Mogadishu on 22 June 2015
would have been prevented or record less fatalities. Somalia without al-Shabaab
would mean a safer country where human rights will regain its value with
appreciable impact on human dignity. Apart from improved trans-border coop-
erations and information sharing, the government should set up terrorism emer-
gency response system backed by improved training equipment to enable security
forces easily cordon off volatile areas as soon as possible with the aim of tracking
down attackers to their areas of operation. Given that al-Shabaab members are a
force to reckon with as far as the security market is concerned especially in terms
of access to weaponry on the one hand, and their rising glorification in some parts
of the country, on the other hand, the best way to make Somalia a safer place is
that defence headquarters maps out strategy to countervail the modus operandi of
the terrorists whose change of tactics weakens the security sector and also work
towards making the counterterrorism sustainable through the support of the
citizenry irrespective of religious and ethnic identity. Therefore, preventive strat-
egy rather than defensive one is urgently needed in this regard especially by
addressing the issue of the group’s regular transiting within the districts which
AMISOM or government troops control (Cordano 2015; Meservey 2013;
Williams and Bruton 2014; Turbiville et al. 2014).

The truism that most clans and political groups or factions had fought
themselves for years before the formation of al-Shabaab puts a question mark
on the possibility of stability even after the government has succeeded in
nipping all forms of terror in the bud. This is because grievance is one of the
drivers of armed conflict including terrorism, and it even becomes more
problematic when all ideological groups cannot reason together to negotiate
sustainable nationbuilding (Ansel 2011; Clos 2011; Lee 2011).

CONCLUSION

One major factor explains why the government has been unable to curb the
menace of terrorism, and that is the inability of the government to rout al-
Shabaab in their strongholds, identify and counter their sources of funding,
place a blockade on their sources of arms, make them unpopular in communities
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by promoting good governance (preventing inequality and marginalization in all
sectors) and prevent recruitment of new members. This is because it is difficult to
fend threats from a group that is highly supported by people in some quarters,
equipped with sophisticated weapons and information.

The year 2015 marked the 25th year that Somalia began to witness socio-
political instability that was aggravated by faltering economy (Hassan 2015).
This has become a source of concern to various governments, regional and
international organizations (such as the European Union, Ethiopia, Kenya, the
UK, the USA and the United Nations) within and outside Africa to the extent
that some have considered direct intervention through the federal government
of Somalia with the core objective of salvaging the country from economic and
security crises. Unfortunately, recent developments showed that joint military
operations cannot totally manage the situation given that most countries had
contributed to the multilateral operations through AMISOM earlier mandated
by the United Nations. Containing terrorist threats demands timely policy
formulation by the leaders and others.

Al-Shabaab has turned the Somali enclave into a place of lethal violence,
anarchy and destruction of property with more targets on security operatives. It
is crucial that external assistance is required by Somalia to salvage its territory from
collapse and total disintegration considering the weekly lethal violence inflicted
on the people (both civilians and security forces) by the dreaded terrorist group.

This chapter has explored the security sector’s manoeuvrability over terror-
ism in Somalia with emphasis on the challenges faced in the campaign against
al-Shabaab. The main strategy has been a collaborative approach considering
the alliance of the group with different terrorist networks in the globe. The
seizure of frontlines from the terrorists must be sustained if the counterterror-
ism will be productive.

It should be noted that since every terrorist group has a goal, it is the
responsibility of the security operatives to uncover their modus operandi and
focus on intelligence gathering to contain this deviant behaviour among the
group. It therefore means that training must be conducted on a quarterly basis
on the management of military-police-public relations to acquire more skills on
policing in a corrosive environment with the aim of preventing possible viola-
tion of human rights in counterterrorism operations, given the camouflage by
the terrorists who operate in civilian-dominated areas, executing perceive
enemies and suspected spies while launching attacks on security operatives.
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CHAPTER 45

Assessing Terrorist Threats
and Counterterrorism Reponses

in Post-Gaddafi Libya

Timothy Poirson

INTRODUCTION

When asked in May of 2014 about the US-sponsored counter-terrorism training
programme being developed in Libya amongst other places on the African con-
tinent, Michael A. Sheehan, distinguished chair at the US Military Academy at
West Point, was quoted as saying that “training indigenous forces to go after
threats in their own country in what we need to be doing” (Schmitt 2014). Similar
lines of thinking are echoed when talking about NATO’s 2011 “Unified
Protector” bombing campaign in Libya, organised to support the revolution
and accelerate the demise of the Gaddafi regime, where critics claim the interven-
tion did not go far enough and that the organisation did not consider enough the
post-revolutionary era of State reconstruction. That said, definitional debates
surrounding the term “terrorism” aide, speaking of “counter-terrorism” and the
implementation of a counter-terror programme in Libya are most challenging, and
the idea of “training indigenous forces” becomes more of an issue as it is con-
fronted with the challenge of who exactly can be trained.

Indeed, since the summer of 2014 the country is facing a seemingly
intractable power split between the newly elected House of Representatives
and the internationally recognised government, and the General National
Congress (GNC), in power since 2012, who, in theory at least, were defeated
in the July 2014 elections. Circles of power were split accordingly, with the
internationally recognised government ousted of Tripoli and relegated to
finding refuge in the eastern cities of Tobruk and al-Bayda, and the GNC
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maintaining its hold on Tripoli, through the protection of an Islamist-driven
coalition of militias called “Fajr Libya” (Gartenstein and Barr, 2015). While
this overarching power split makes the headlines and is at the centre of
international efforts for Libya, the latest split in government is merely the tip
of the iceberg. Beneath the surface, there are multiple levels of collapse of
political order, which feed into the overall chaotic situation in Libya today,
starting with the State’s weakness and inability to maintain the Weberian
monopoly of legitimate use of physical force. One of the largest weapons
storehouses of North Africa, Libya is now home to hundreds of militias and
brigades, making it very difficult not only to make sense of what represents
“terrorism” in Libya today, but also to construct a cohesive counter-terrorism
and national security policy, particularly in light of the striking lack of cohesive
national armed forces. When asked about this issue, a repeated occurrence of
“counter-terrorism policy? Which policy? And who do you expect to enforce it
anyways?” (author interview in Tunis, 3/15) is the common reaction amongst
certain elements of the Libyan population. Those supporting the internation-
ally recognised government in Tobruk, as well as its newly minted army chief
of staff and minister of defence, the controversial General Khalifa Haftar will
consider all “Islamists” to be “terrorists”. One must however keep in mind
that Haftar’s use of the “Islamist” is an all-encompassing term, including
anything from non-violent religious-based social movements to violent jihadi
groups. On the other hand, others, such as members of the Libyan Muslim
Brotherhood, or general supporters of the GNC in Tripoli, will emphasise the
legitimacy of their previously elected institution and label Haftar and his
military offensive against Islamists – which he dubbed “Karama” (Arabic for
“Dignity”) – as “terrorist” (author interview in Edinburgh, 2/15). Beyond
this specific group, Haftar was directly called a “terrorist” by the Libyan
Democratic Party spokesperson in an interview given on March 20, 2015, to
the press: “Haftar is a terrorism and a war criminal. He will be required to
appear before the International Criminal Court imminently for the crimes
against humanity he committed in Chad in the 1980s, and the war crimes he
is currently committing in Libya”.

The extent to which political order has collapsed in Libya and the
consequent rising issue of narratives – who is bad, who needs to be
destroyed, etc. – is not only preventing the State to consolidate and exist
as one legitimate entity controlling the territory, but is also hindering
prospects for international involvement. Libya has known two foreign mili-
tary interventions in the last 50 years. The first was a series of air strikes in
1986 ordered by US President Ronald Reagan as retaliation for the dis-
cotheque bombings in West Berlin on April 5, 1986, killing 2 US military
personnel and injuring 79. The second was the (in)famous 2011 NATO
strikes against Gaddafi’s supporting positions in order to diminish his mili-
tary might and support the revolutionary effort. However, contrary to the
seemingly simpler dichotomy of “us versus Gaddafi”, today’s conflict is far
more multifaceted and complex. The multiplicity of actors and the level of
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divide between these actors make the prospect of foreign involvement, be it
through aid, non-government work or, at the extreme, military interven-
tion, very slim. In fact, working on Libya entails facing this fragmentation
head-on, and finding one’s potential scope of activities severely diminished
by it. The Tobruk versus Tripoli – or Karama versus Fajr as it is sometimes
refereed to – conflict today is just the tip of the iceberg, and to even begin
to examine ways out, one must understand the multiple subregional
dynamics at play that have largely been silenced under Gaddafi but are a
product of certain historical dynamics, and the actors today beyond the two
national governments that can play a role in stabilising the country.

The central argument of this chapter is that due to the very nature of Libyan
state formation and post-2011 institutional developments that lacked consoli-
dation of institutions capable of channelling strong local tribal identities, the
response to violence is faulty. Consequently, placing Libya in a weak – yet
rentier – State framework, this chapter aims to provide an in-depth analysis of
the three major subregional issues – all revolving around violent groups harm-
ing the country today, and their historical roots. Following this analysis, this
chapter will engage with a critical evaluation of the country’s attempts at
solving the issue and examine paths forward.

METHODOLOGICAL NOTE

To begin this chapter, it is important to make a methodological clarification.
Firstly, in order to avoid falling into the debates regarding the term “terror-
ism”, this chapter will be referring to what many have labelled “terrorist”
groups on both sides as “armed groups”. These are defined in the literature
as “military actors such as insurgent groups, terrorist, and warlord organiza-
tions able to commit violence in a cohesive and purposeful manner for a
significant amount of time” (Vinci 2010, p. 4). Furthermore, this chapter is
written based on a small sample of first-hand interviews with Libyans involved
in politics or political activism, as well as some policy experts and academics at
the international level. With regard to secondary sources, this chapter builds
upon works pertaining to the contemporary history of Libya, as well as an
analysis of news articles from Arab and Western news agencies and newspapers,
both about, or directly emanating from, Libya.

LIBYA AND STATE THEORY: ANATOMY OF A WEAK,
YET RENTIER, STATE

The theoretical premise upon which Libya is being analysed is that the State
relies on three interlinked components. The first one is the idea of the State,
the second one is its physical base and the third comes under the form of
the institutional expression of the State (Buzan 1983, p. 40). The under-
mining of even one of these three components can suffice to characterise a

ASSESSING TERRORIST THREATS AND COUNTERTERRORISM REPONSES . . . 947

ACKU



State’s weakness. The commonly shared idea of a given State gives it a sense
of purpose, which may be widely held to the State sustainability. Indeed, if
the idea is strong and widely held then the State can endure periods of weak
institutions without fearing for its integrity (Buzan 1983, p. 53).
Conversely, if the idea is weak and contested, then a lapse in institutional
strength may threaten to bring the whole structure down (Buzan 1983,
p. 53). The institutional component may replace the idea of a State to some
extent in the overall structure of a given State, where the government
would embody the State by governing with a small group of elites through
coercion (Buzan 1983, p. 54). However, if the State is one where unstable
institutions try to replace an already weak idea of the State, then the people
have no sense of nationhood and fall back on their primal communities such
as tribes or clans (Buzan 1983, p. 60). As Buzan states in his concluding
remarks on the matter, if the ideas and the institutions are weak then the
State is less of one than one in which institutions are strong (1983, p. 66).
The physical base of the State is expressed through territory. However,
territory can be threatened of seizure by other States or be contested by
internal movements. Throughout history, many States survived the loss of
territory. For some, continuity of the State was interrupted, for example,
because the territory seized was more valuable than the rest due to the
presence, for instance, of natural resources vital to the functioning of the
economy (Buzan 1983, p. 63). The issue of potential loss of territory is
particularly relevant when examining Libya as territory and resources form
an integral part of the subregional issues since the 2011 uprising.

The definition of “weak” State ranges from the erosion of the state
capacity to more extreme cases of complete state power and function
collapse (Wyler 2008, p. 8). There is no general consensus as to the
definition or even the amount of “weak” states in the world today
(Patrick 2006, p. 29), and authors differentiate weak States from failing
States, in particular as concerns threat of transnational crime and conflict
spillover (Patrick 2006:27). Weakness leads to failure. However, it is possi-
ble for weak states to resist failure (Rotberg 2003, p. 116). Indeed, failure
can be seen as a product of a State being consumed by internal violence as
well as ceasing to fulfil the basic social contract between State and People
(Rotberg 2003, p. 1). Thus, a working definition of “weak states” for the
sake of this chapter can be boiled down to “countries that lack essential
capacity and/or will to fulfil four sets of critical government responsibility:
fostering an environment conducive to sustainable and equitable economic
growth, establishing and maintaining legitimate transparent and accountable
political institutions, securing their populations from violent conflict and
controlling their territory, and finally meeting the basic human needs of
their populations” (Rice and Patrick 2008, p. 3).

Conversely, a “strong state” can be understood as one capable and/or willing
to fulfil the said four sets of government responsibility with the added ability to
control their territory (Rotberg 2003, p. 4). Building upon the definition
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established earlier in the chapter, it can be established that the strength – or lack
thereof – of a State can be determined along four overall factors (Wyler 2008,
p. 8). The first one is peace and stability. While strong states generally have
control over their internal security situation, weak states are often facing internal
conflicts. The second factor is effective governance, where weak states will suffer
from poor governance and corruption. Territorial control is another factor at
play, whereby weaker states have a distinct lack of control over the territory, the
military or the law enforcement – or all the above. Finally, economic sustain-
ability is the last factor, where weaker states are usually amongst the poorest in
the world. Rotberg speaks of a “broad continuum” where States can be con-
sidered “weak” because of geographical, physical or economic constraints; or
simply temporarily “weak” due to an internal issue or an external attack (2003,
p. 4). It is therefore important to note the existence of one “special” category of
weak states, those who are seemingly strong due to the rigid control of the State
over the population and the autocratic nature of said State (Rotberg 2003, p. 5).

Finally, it is important to distinguish “strong” state from “hard” state.
Nazih Ayubi distinguishes between “hard” states punishing and coercing
while other achieve their goals without needing to rely on large bureau-
cracies, armed and security forces, and harsh repression to maintain their
power. While seemingly “strong” deeper analysis reveals that certain states are
strong solely in the security sector and not in the economic or social ones,
and are thus “hard” rather than “strong”. Indeed, Ayubi operates on the
assumption that two types of Arab States exist: the “thawri” – focusing on
nationalism and revolution for survival – and the “tharwi” – using financial
capital and wealth to survive, both of which are not politically strong despite
appearing as such to the observer (Ayubi 2009, p. 447). This facade is made
possible through the hardness of the State, which entails a higher level of
centralisation, a regulation of the economy and society through a penetration
with administrative means and instruments (Ayubi 2009, p. 449). Hard states
are also “fierce” in the sense that they rely on coercion and raw force to
approach society, which gives ways to labels such as “police state”, “security
state” or “’mukhabarat state” (Ayubi 2009, p. 449).

This chapter will be labelling Libya as possessing elements that place it in the
“weak state” side of things. Strength is more specifically here whether unity
existed over many generations independently of the regime in place, as well as
the government’s control over the territory, security sector development and
reactivity to the growing insecurity at home – meaning particularly the policies
to counter and stop them. When analysing the literature on State strength, and
cross-analysing it with the contemporary institutional history of the Libyan
State, it becomes apparent that despite showing a “hard” façade during the
42-year Gaddafi regime, the institutions below and the fabric of society itself
are not unified enough to not bring the structure down. The current institu-
tional weakness in Libya and the inability of the State, beyond the recent split
in national governance, has deep historical roots, which can be found in the
very origins of the country.
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Indeed, Libya is divided into three distinct regions: Tripolitania in the West,
Cyrenaica to the East and Fezzan, the southern region. Cyrenaica always had a
distinct political and social history, revolving around the religious order of Sanusi
(Anderson 1986b, p. 66). Libya was officially created and pronounced indepen-
dent by the United Nations on November 21, 1949 (Paoletti 2011, p. 315),
following the same border configuration Mussolini had created in 1934 when
the three regions were brought together as “Libya”. The UK and France, who
had occupied most of Libya since ousting the Italians during World War II,
pronounced Idris of Sanusi, the emir of Cyrenaica, king, and the country was
officially declared “United Kingdom of Libya” on December 24, 1951.

The king’s vision for Libya was that of a State with a national government that
nevertheless left considerable administrative authorities to powerful families and
tribes within the regions, thus enabling the regions to keep a relative sense of
autonomy (Paoletti 2011, p. 315). This entailed, for instance, strong legislative
authority at the provincial level, and power of taxation devolved to the municipal
level. The initial institutional breakdown and balance of power in the United
Kingdom of Libya was however short-lived. Indeed, following the discovery of
considerable oil resources in the country by 1963, the king dissolved the 1951
constitution in favour of the “Kingdom of Libya”, a muchmore centralised system
that incidentally also produced the Central Bank of Libya and the National Oil
Corporation, two institutions that have survived to this day. Despite these changes,
it became increasingly apparent that King Idris’ reign was significantly weaker,
proportionally to his health issues. His reign was cut short by Colonel Muammar
Gaddafi’s bloodless coup of 1969. Taking advantage of the king’s travel abroad for
medical reasons, he and a small group of army officers launched the “al-Fateh
revolution”, which ultimately led to the collapse of the monarchy.

Armed with a unique “blueprint for Libyan national identity” that revolved
around his persona (Van Genugten 2011, p. 63), Gaddafi would develop an
eclectic and chaotic system of governance over the course of his 42-year rule in
a country whose population remains amongst the most conservative and tribal
society in the Arab World, keeping alive the ethnic mix of “Arab-Berber-
African” and its way of life (Zoubir and R’Ozsa 2012, p. 1269). Gaddafi
made the Libyan people bend the knee to his system of “controlled chaos”
by posing as the sole guide to succeeding in this system (Van Genugten 2011,
p. 68) and keeping the population either on subsidies and the State payroll
(Van Genugten 2011, p. 64) or use the elaborate security apparatus at his
disposal to repress them into silence.

Weak states are oftentimes confronted with internal issues that, if ampli-
fied, may lead to total collapse and failure. These internal issues tend to be
led by non-state actors opposing the incumbent regimes, and attempting
to change them through either acts of violence or non-violence. In the case
of Libya, Muammar Gaddafi’s 42-year regime was able to keep many of
these opponents on a tight leash, thus keeping the country together
despite a history of regionalism and strong local identities. This would
not have been possible without an elaborate repressive apparatus, but also
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had the country not had the natural oil resources it has. Gaddafi was thus
able to build upon the so-called “Rentier State”, which, for definitional
simplicity, can be equated to the “distributive State”, as Vandewalle argues
(1998, p. 21).

As Edmund Burke states in his Reflections on the Revolution in France, “the
revenues of the State are the State”. Consequently, the state-building process and
institutional development hinges upon how the rulers gather revenue. In Libya,
as Vandewalle reminds us, the process happened very late, and with oil wealth at
their disposal, rulers did not have to devise ways to extract revenue from the
Libyan people. The state-building process could thus organise itself around
redistributing the wealth, and King Idris, Libya’s first ruler, as well as Gaddafi
could invoke what Vandewalle calls the “no taxation no representation” principle
to monopolise the political process and exclude citizens from it (Vandewalle
1998, p. 18). Unlike “production States”, who rely on financial revenue linked
to citizen activity within their borders, Libya is a “distributive State”, which is a
State that does not depend on citizen activity for revenue but instead “almost
exclusively from the sale of a commodity” (Vandewalle 1998, p. 18). In Libya’s
case, significant oil supplies discovered at the end of the 1950s to early 1960s are
the commodity. Thus, unlike production States who must devise institutions
capable of extracting and managing the revenue (taxation and regulatory bodies),
the distributive State’s primary function is to “divide among their citizens reven-
ues that accrue directly as rent from the marketing of a natural resource or asset
under their control” (Vandewalle 1998, p. 21).

Consequently, as in most distributive States, there was no real need in Libya
for strong bureaucracies and State institutions to enable economic growth from
trade. Although some distributive States have adopted formal constitutions,
Libya included in 1951 and 1963, these constitutions do not clearly define
political roles and relationships, nor specify base property rights or control of
the State (Vandewalle 1998, p. 29). In effect, national bureaucracies and central
institutions were only properly created with the 1963 constitutional reform,
where the recent discovery of oil resources and potential for foreign investment
made it necessary to replace the traditional kinship networks and the strong local
powers by central institutions, such as the ministry of oil, the powerful ministry
of planning, the National Oil Corporation and the Central Bank of Libya, in
order to codify property rights for the oil companies providing the rent.

Gaddafi’s Libya was essentially a “skeleton of a State” (author interview in
London, 5/15). This entailed that the vast majority of bureaucracy, besides the
National Oil Company and the Central Bank that were inherited from the post-
oil discovery Sanussi reign, revolved around serving one individual, Gaddafi, and
the rentier system he benefited from for political power. However, “take away
that individual, and the entire system collapses, leaving behind these pillar
institutions but not much else” (author interview in London, 5/15). This
dynamic, often referred to as “statelessness”, with Gaddafi’s system representing
“the extreme of rentier development” (Vandewalle 1998, p. 36), was extremely
problematic in 2011. Indeed, the National Transitional Council (NTC) inherited
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very little in terms of institutional fabric leftover to rebuild upon. Furthermore,
many features of the NTC itself made it difficult to find legitimacy as a govern-
ment. The NTC was an unelected body, composed of former rebel leaders trying
to transition to policymaking roles, as well as various Eastern Libyan lawyers and
other members of the educated elite, Islamists such as members of the Muslim
Brotherhood and finally old regime defectors (International Crisis Group [ICG]
2011, p. 7; author interview in Edinburgh, 2/15).

Beyond the strong voices emanating from the Islamist camps against the
inclusion of old regime defectors in the NTC, many of its leaders had just
returned from years, if not decades, in exile, making it extremely difficult for
them to be seen as legitimate by many people inside Libya. Many indeed were
quoted as claiming, “They [those returning from exile] were not here during
Gaddafi, they didn’t suffer like we do, and now they’re taking all the power”
(United States Institute for Peace [USIP] 2014), or, on another occasion:
“They [the NTC] moved first, so if we [here: the Libyan Muslim
Brotherhood] don’t side with them [the NTC], the country will never move
forward” (author interview in Edinburgh, 2/15). While these cannot represent
the view of every Libyan, they do however represent distrustful voices within
the population as well as contribute to explaining the weakness of the NTC’s
mandate as such. However, a weak political mandate would not have been a
problem as such if the country had the institutional fabric at the national level
capable of withstanding momentary political weakness. This however was not
the case, and in order to understand the challenges faced in Libya, one must
understand the major subregional conflicts that were merely put on pause
under the Gaddafi regime. With many overlapping dynamics, this chapter
tries to identify three major dynamics at play in the following sections.

THE PROLIFERATION OF ARMED EXTREMIST GROUPS

Historically, the Libyan people are quite conservative and religion plays an
important role in the families and tribes, particularly in the east where the
Sanussi order was widely adored, followed and actively involved in politics until
the coup in 1969 (Anderson 1986a, p. 66). As one interviewee put it, “Politically
we are divided between Islamists and Liberals. But not in your sense, ours pray
five times a day too, they’re just different from political Islam” (author interview
in Tunis, 7/15), which illustrates just how important Islam is culturally in Libya.

In spite of a deeply religious conservative social and cultural fabric, Gaddafi
saw religion as an issue. While at first it appeared Gaddafi would maintain the
pre-eminence of Islam in State politics, this policy changed within his first decade
in power, where, as retribution to the ulema who had begun to protest his
domestic policies that took away their traditional sources of income, he declared
a “seize the mosque” policy and changed the orthodox Islamic calendar, adopt-
ing an “unorthodox” interpretation of Islam in line with his Green Book
(Anderson 1986b, p. 71), a short book authored by Gaddafi that sets out his
political philosophy, mainly that of eliminating all structures in between the
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power and the people. In his attempt to silence any religious dissent, Gaddafi
ordered mosques to be seized, and the Libyan Muslim Brotherhood, whose
roots hail from the Egyptian Brotherhood and the writings of Hassan al-Bana,
was practically dismantled and effectively sent underground.

A well-knit group in the 1960s and 1970s, the Brotherhood’s leadership was
forced in exile after the Brotherhood’s leader was assassinated by the regime
(author interview in Edinburgh, 2/15). That said, the movement reorganised
itself underground, and shuras (religious consultations) were established and
convened once every three months, until 1996 where another anti-
Brotherhood campaign led by the Gaddafi regime forced the new leadership to
escape to the UK and Switzerland (author interview in Edinburgh, 2/15).
Ultimately, the Gaddafi regime managed to reduce the movement to an exiled
leadership in 1998, when a final repressive campaign led to the arrest of 166
movement leaders (author interview in Edinburgh, 2/15). In 2011, a general
meeting was called in London to discuss the brewing uprising in Libya and take a
stance. Initially, the Brotherhood rejected to take part in the increasingly united
opposition abroad and was in talks and occasional meetings with Muammar
Gaddafi’s son, Saif al-Islam, who promised to change some of his father’s policies
and implement some reforms inside Libya. Unlike the pan-opposition conference
whose first meeting was in 2005 in London, who called for Gaddafi’s removal
from power and fiercely sided with the revolutionaries in the early days of the
2011 uprising, the Brotherhood attempted a more conciliatory approach with
Saif al-Islam and the regime until it became clear that the Gaddafi regime had
started violent repressive campaigns against protestors and was not anywhere
close to keeping its promises (author interview in Edinburgh, 2/15).

Thus, the Brotherhood, as well as groups such as the Libyan Islamic
Movement for Change, began to resurface as the uprising spread in 2011.
These two movements are known for their mistrust of the NTC due to integra-
tion of ex-Gaddafi era officials into its system of governance after the collapse of
the regime (Mikail 2013, p. 2). However, despite this, the NTC was seen by the
Brotherhood, for instance, as “the first to move, so if [the Brotherhood] don’t
side with [the NTC], the country will never move forward” (author interview in
Edinburgh, 2/15), and both the Brotherhood, with the Justice and Construction
Party, and the Libyan Islamic Movement for Change got involved in the political
rebirth of the country, with the Brotherhood notably presenting candidates to the
July 2012 elections (IISS 2013, v). That said, the Libyan Muslim Brotherhood
remained a minority party in the country and was quickly overshadowed by the
proliferation of smaller, more radical, groups emerging mostly from the eastern
cities such as Darnah or certain neighbourhoods of Benghazi who were slowly
branching out their operations and targets to the west of the country.

Taking advantage of the institutional chaos and the collapse of any form of
protection around the Gaddafi regime weapons storehouses, militias and bri-
gades were able to find abundant supplies of weapons and ammunitions. Prior to
the establishment of a branch of the Islamic State organisation in Darnah, the
two largest and most active groups were Ansar al-Sharia and the Martyrs of the
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17 February Brigade, presumed as one of the best armed militias in eastern Libya
in 2013 according to the Terrorism Research and Analysis Consortium (TRAC,
trackingterrorism.org, 2014a and 2014b).

Ansar al-Sharia in Libya (ASL) made its first appearance in Libya as a revolu-
tionary brigade during the 2011 uprising. Following the collapse of the Gaddafi
regime, along with the security void created by the collapse of State institutional
power over the country, the group strengthened its presence and multiplied its
operations in Benghazi and its surroundings. According to TRAC and certain
foreign embassy staff, ASL adopted a similar strategy than Hezbollah in Lebanon
and Taliban affiliates in Afghanistan, dubbed, in the sense that the group began
conducting more charitable actions by providing social services, anywhere from
“security to garbage collection”, and creating community service centres,
through medical clinics and religious schools. This was done in order to win
over the population in their areas of operations and thus garner more support.
While they are trying to portray themselves as a national movement, ASL is in fact
a coalition of over a dozen Islamist and Salafi groups active in the east, dominated
mainly by two groups: Katibat Ansar al-Sharia in Benghazi and Ansar al-Sharia in
Darnah. While both groups are part of the same umbrella organisation in a way,
they are not directly connected to one another by a central command; rather,
they talk with each other but do not move as one. Ansar al-Sharia is thus not a
proper national terrorist organisation, but rather an umbrella term that regroups
a certain amount of smaller groups under a more popular name. Previously, the
group operated openly in certain neighbourhoods of Benghazi through its social
welfare functions, all geared towards waging Jihad against “tyrants and polythe-
ists” and eliminated secular courts in the country (Wehrey 2013, p. 10). In
Darnah, ASL was mostly present through one of its affiliates, the Abu Salim
Martyr Brigades, who, by mid-2012, had become the major brigade in the city.
This enabled the group to start implementing its agenda, through the proclama-
tion of Islamic Law, the enforcement of “draconian” mores such as shutting
down beauty parlours or taking over radio stations, and conducting assassinations
of Gaddafi-era officials as well as arms and narcotics smuggling (Wehrey 2013,
p. 17). Generally speaking according to the TRAC, this umbrella group conducts
suicide bombings, kidnappings, attacks on Libyan security forces, as well as
frequent weapon smuggling, which leads to “near-daily” attacks mainly in and
around Benghazi, mostly between the end of 2011 and the summer of 2013
(The International Institute for Strategic Studies 2013, vi).

Despite the scope of its operations and its considerable amount of affiliates,
ASL is not the most potent group operating in Cyrenaica between 2011 and
2013. Back then, the Martyrs of 17 February Brigade was the best armed
Islamist militia in East Libya, mostly thanks to a financing by the Libyan
defence ministry, again according to findings by the TRAC. In its heyday,
between the 2011 uprising and September 2012, the brigade had 12 batta-
lions, a large collection of light and heavy weaponry, as well as training facilities
for its 1500–3500 members. Following the September 11, 2012, US
Consulate attack by Ansar al-Sharia in Benghazi, this brigade allegedly
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disbanded, though some reports suggest one-tenth of the group survived and
relocated further east in the mountains.

With the January 27, 2015, attack on the Corinthia Hotel in Tripoli, and the
beheading of 20 Egyptian Coptic Christians and 1 Ghanaian citizen a mere two
weeks later, the organisation known as the Islamic State marked its presence in
Libya. In a similar fashion than Syria and Iraq, or even Nigeria with Boko
Haram, where “older” groups began to claim affiliation to the Islamic State
organisation, certain factions in Darnah and Benghazi pledged allegiance to ISIS
leader Abu Bakr al-Baghdadi, thus contributing to growing the ranks of ISIS
fighters in Libya. Further to this, training camps have reportedly been set up in
the country, and the organisation claims to have expanded to the coastal cities of
Sirte and Ajdabiya, namely by offering redemption to pro-Gaddafi forces in Sirte
who had previously been alienated by revolutionary forces by exclusionary laws.

Questions of ISIS expansion in Libya include whether the organisation
can benefit from similar fertile grounds as they did in Syria and Iraq where
they could play the Sunni/Shia divide, and whether any oil fields will fall in
their hands. The group’s expansion in Libya was not particularly well
received within the country. Despite lack of a proper security apparatus
and a split in governments, General Khalifa Haftar’s forces, as well as a
coalition of al-Qaeda-affiliated militias from Darnah, are at the forefront of
the fight against ISIS’ expansion in Libya. The Darnah coalition, dubbed
the “Shura Council of the Mujahedeen in Darnah”, led the Darnah cam-
paign which ultimately resulted in the expulsion of ISIS forces from the city
in June 2015. Forces nevertheless remain on the outskirts of the town, and
Haftar forces, Shura forces and ISIS forces remain engaged in fighting.
Prior to ISIS, however, the government’s inability to prevent the prolifera-
tion of violent extremist groups led to violent religious crimes, such as the
destruction of minority Sufi shrines in the summer of 2012 by Salafi armed
groups. These groups also remain responsible for the attacks on Libyan
government forces in 2012–2013, prior to the split, as well as on foreign
embassies such as the attack on the US Consulate in Benghazi in September
2012 (Mikail 2013:1). Their views that the current societal attempts at
democracy are against Islam serve to undermine the efforts made since the
uprising to rebuild a sound system of governance. These efforts are further
undermined by a resurgence of local identities that led to a fight over
territory and resources.

THE STRUGGLE FOR TERRITORY AND RESOURCES:
FEDERALISM RESURGENT?

Due to the way Libya was created, it is not unsurprising to find factions
within Cyrenaica – Libya’s eastern region – calling for more autonomy or
complete separation of the region from the rest of Libya. Despite being a
small minority group, the hard-core federalist movement has been able to

ASSESSING TERRORIST THREATS AND COUNTERTERRORISM REPONSES . . . 955

ACKU



organise itself and constitute a political and even security threat in the
country. This may sound surprising, particularly in light of the fact that
the idea defended by the movement – who advocates for a return to the
1951 constitution that enabled the three regions to maintain strong legis-
lative powers and their municipalities to maintain the power of taxation – is
unpopular in Cyrenaica.

The idea that “if we [the East] wanted to split, we would have done so in
2011, but we didn’t because we are Libyan” (author interview in Tunis, 1/15) is
further revealed in 2011 and 2013 polls conducted by the “International
Republican Institute [IRI]”, a UN-partnered think tank based in Washington
D.C., as well as the University of Benghazi. The 2011 poll conducted by the IRI
in Cyrenaica shows that in October 2011 that 84% of respondents were opti-
mistic about the future of the country, while the 2013 poll conducted by the
University of Benghazi found that 8% of the population nationwide support a
federal system. This number only slightly increases to 15% when the question
was asked solely to residents in the East. While these polls do not speak for
everyone, they do represent a good way to take the pulse of the region’s attitude
towards 1951-style federalism, which seemingly remains overall quite low.

Despite the low popularity of the movement, Cyrenaica remains home to a
deeply grass-roots federalist movement, led by the grand-nephew of King Idris,
Ahmed Zubayr al-Sanussi, that acts as a subregional spoiler on the national stage.
Gaddafi’s political prisoner for 31 years, Idris’ grand-nephew convened on
March 16, 2012, a conference of 3000 delegates in Benghazi, which announced
the creation of the Cyrenaica Transitional Council (CTC) – also known as the
Barqa Council – to be led by Ahmed Zubayr al-Sanussi himself (Wehrey 2013,
p. 5). The CTC is composed of a political wing, and an armed wing dubbed the
“Army of Barqa”. This armed faction started using violence in the run-up to the
June 2012 elections to bring attention to its agenda and demands, through the
installation of roadblocks along the Valley of Wadi al-Ahmar, a major route
connecting the East to the West of the country, as well as attacks on the electoral
commission office in Benghazi (Wehrey 2013, p. 6). The Army of Barqa also
shut down oil terminals days before the election, which is problematic for the
Libyan economy considering that the majority of Libya’s oil resources are
located in the east of the country. Local brigades in Benghazi mobilised to
disperse and arrest those responsible for the attacks on the electoral office, amidst
popular counterprotests in favour of the electoral process by activists in the city.

More importantly, a more radical movement calling for similar outcomes
than the Barqa Council is embodied by Ibrahim al-Jathran. Al-Jathran was
put in charge of the Petroleum Defence Guard in the aftermath of the 2011
uprising, the government security unit protecting the oil terminals.
However, dissatisfied by the inability of the NTC to restore security and
stability in Libya, he broke away, calling for more autonomy for the East
and its oil fields. He created the Cyrenaica Political Bureau and maintained
his brigades in position in the major eastern ports like Ras Lanuf, Sidra and
Zueitina (Stephen 2014) effectively blocking them from July 2013 onwards
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(International Institute for Strategic Studies [IISS] 2013, iv). His ideology
is that of returning to the constitution of 1951, which would entail dividing
Libya into the three historical regions, with self-governing capacities under
a federal system. His influence however remains confined to northeast
Libya, in the Adjdabiya area that is home to his own tribe, the Magherba,
and as such is often dismissed as just orchestrating an economic power grab
for the benefit of his tribe alone. This accusation thus shifts the debate to
what can be seen as the source of most divisions in Libya today: the
resurgence of local identities, tribal in their nature, that leads to even deeper
fights for territory and resources. Indeed, while the federalism debate is only
of relevance due to the armed violence perpetrated in its name, the Jathran
Brigades reveal a much deeper claim to resources than mere ideology, one
of ownership based on tribal or local identities.

THE STRUGGLE FOR TERRITORY AND RESOURCES:
TRIBALISM RESURGENT?

Local identities in Libya have historically always been prevalent, even under
Gaddafi. Indeed, while the Monarchy nearly fully embraced the power of the
local – despite changing the constitution following the discovery of natural
resources – Gaddafi attempted to fight it. Having said that, Gaddafi also made
use of his affiliations to the Qhadhafa tribe and to his hometown outside of
Sirte. Furthermore, in his repressive regime, the basic instinct of sticking to
one’s own people for protection, solidarity and survival was strong, with kin-
ship and tribalism as the core structure of the informal networks that formed
under the regime to make life more bearable.

That said, with the collapse of the central national authority during the uprising,
leaving behind a “skeleton of a State [ . . . ] with just a central bank, the national oil
corporation, and some old bureaucratic structures” (author interview in London,
5/15), local power and identities became even more prominent. Other than the
large Zuwayya tribe and other smaller tribes, the east of the country is of mixed
origins, and if one interviews many residents of Benghazi, a large amount of them
will proudly demonstrate their city’s mixed origins by claiming to be born in
Benghazi but hailing from western Libya in their roots (author interviews in
Tunis, 1–2 and 6/15). Local identities thus seem to be more rooted in the
towns more than in the tribe, and furthermore resources and territories are more
disputed by the violent groups previously refereed to earlier in the chapter than by
tribes. In the west of the country, however, Warshefana tribal fighters share the
stage withMisrata fighters and the Zintanis. This became particularly obvious after
the fall of Tripoli in August 2011, after which every actor wanted a piece of the city.
Misrata and Zintani controlled big parts of the city, and the control of Tripoli was
viewed as a crucial element by these factions with regard to affirming their might.

The importance of the local is most evident when observing Misrata. A
harbour merchant city, Misrata has always managed to maintain its economic
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development separate from the country’s oil business, and even during
Gaddafi’s years in power is reported to have been able to conduct successful
underground trading with the outside. A large urban city along the coast,
Misrata defines itself more along city lines than tribal lines, meaning that the
tribal way of life is not prevalent in the city, mostly due to the fact that
inhabitants are generally perceived as having a Turkish and Balkanic origin, as
opposed to the rest of the country that claim affiliations to tribes who them-
selves identify with the wave of Arab invaders who swept through Libya around
the eleventh century. People from Misrata identify strongly with the city,
particularly since the 2011 uprising as the city was indeed the last to be
liberated along the coast, and thus the one that Gaddafi attacked most fiercely.
There is thus a strong element of pride from the Misratans, and a sense of
“manifest destiny” as Brian McQuinn qualified it in his chapter from the edited
volume The Libyan Revolution and Its Aftermath (2015) that translates in the
mobilisation and projection of a strong Misrata armed force that serves, for
instance, as an occupying power in the southern city of Sebha to “keep the
peace” (author interview over Skype, 7/15). Indeed, since the collapse of the
Gaddafi regime, the Tuaregs, the Tebus and the Zwai – a Libyan Arab tribe –

had been fighting for control of territory, smuggling routes and resources.
The south of the country remains at the heart of a resource and territory war,

involving a large local tribe, ethnicities and the Misratans (For further reading,
please see Murray, 2015). The Tebus are a traditionally nomadic Saharan tribe
split between the southeast of Libya, Chad, Sudan and Niger. While a nomadic
tribe split between the porous borders of all four areas, precise numbers are
difficult to find. That said, it is estimated that there are between 120,000 to
several thousand Tebus in total, split between those four countries (Van Waas
2013, p. 5), with 12,000–15,000 of them in southeast Libya, representing
roughly a 0.2% minority (Martin, Weber and Carment 2012). In Libya, the
bulk of the members of this nomadic group are in the cities of Kufra and Sabha.
The Tebus long suffered second-class treatment by the Gaddafi regime, having
to deal with discrimination, persecution and oppression, particularly in light of
Gaddafi’s politics of “Arabisation”. In the name of this policy, Tebus were
stripped from their Libyan citizenship, discriminated against, forcefully evicted
from their homes and imposed barriers to education and health care (Van Waas
2013, p. 5). While low level at first, starting 2007 the regime had actively begun
revoking Libyan citizenship from the Tebus “stating they were not Libyan but
Chadians” according to the United Nations Human Rights Council (2010).
They are particularly active in the town of Kufra is a remote town roughly
870 km from the coast, situated at the tri-border area between Egypt, Sudan
and Chad. It was initially a key trading post for trans-Saharan commerce, but is
now a hub for human, narcotics and weapons smuggling (Wehrey 2012, p. 12).
The Tebus are however in conflict with the Libyan Zwai tribe, the Arab majority
in the area. The conflict is twofold: it is a contest over smuggling networks as
well as a fight to undo Gaddafi’s discriminatory policies that the Tebus accuse the
new people in power of perpetuating.
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Fighting between the two ethnic groups is nothing new. Indeed, the
Tebu Front for the Salvation of Libya (TFSL), a group created mid-2007, is
responsible for a series of low-level attacks on Zwai members and govern-
ment soldiers in December 2007, which immediately led to harsh retaliation
and repression. With the collapse of the regime and the opening of smug-
gling routes along the southeast borders, the Tebus and the Zwai started
competing over the control of these routes, and the two groups re-engaged
in conflict (Martin et al. 2012). The Tebus guards in February 2012
arrested Zwai smugglers, and Zwai shopkeepers killed Tebus, who had
staged an armed robbery (Wehrey 2012, p. 12). This led to an escalation
of violence, resulting in the massacre of 70 Tebus in the town of Sabha that
very month. The death toll rose to 150 come April 2012 due to the re-
emergence of the TFSL, conducting operations around Kufra (Martin et al.
2012). Both sides are heavily armed, taking advantage of the security void
after the collapse of the Gaddafi regime and the ensuing free circulation of
weapons and ammunition to arm their military wings. Furthermore, the
Zwai’s tribal network extends to Ajdabiya, a coastal city up north, meaning
that beyond the smuggling networks in the south, they also benefit from
the oil resources by controlling certain oil fields such as the Sarir oil field
(author Skype interview, 7/15).

In certain respects, Misrata’s Third Force, the armed presence in Sebha,
“maintains the peace” by controlling key aspects of the surroundings: the
hospital, the military base and, more importantly, the Sharara oil fields near
neighbouring Ubari (author Skype interview, 7/15). Controlling such resources
enabled them to keep other groups in check by their ability to provide financial
incentives as well as their “roving checkpoints” (Wehrey 2015). However,
considering Misrata is increasingly being circled in by General Haftar’s forces
as well as ISIS fighters, the risk of the Third Force having to redeploy back along
the road to Sirte to regainMisrata – fighting ISIS along the way – is strong. With
former foes united against the “occupier” – the Misratans – fears of renewed
fighting amongst the three native desert groups are strong, despite the best effort
of tribal elders to broker intercity peace.

THE STRUGGLE FOR STATE LEGITIMACY

While the Libyan State in itself exists in a severely weakened and fragmented
form due to the split between the Tobruk and the Tripoli government, thus
focusing the attention more on the political divide rather than the deeper
problems themselves, previous attempts at countering the violence in the
years prior to the summer 2014 political split past have been extremely limited
and quite unsuccessful.

Historically, King Idris during his reign had a lot of trouble fostering a sense of
national unity in the country, and this struggle was reflected in the Libyan army.
Indeed, during his rule, the armed forces were understood to be the “Senussi
army” (Vandewalle 1998, p. 62), in reference to its composition. Indeed, the army
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was seemingly mostly composed of Cyrenaican tribal forces who had teamed up
with the British forces during World War II. That said, following Gaddafi’s arrival
in power, armed with a blueprint to foster Libyan national identity and combat
local identities, this would change. While seemingly in the 1970s and 1980s the
Libyan army had been given a role in the sidelines while Gaddafiwas attempting to
implement his vision of absolute popular sovereignty, the US bombing campaign
on Libya in April 1986 dramatically changed this. Following the campaign,
Gaddafi decided to grant more visibility and powers to “non-revolutionary institu-
tions” (Vandewalle 1998, p. 123) by restructuring the military, police and diplo-
matic corps, and diminishing the power of the revolutionary committees who had
been running the country since Gaddafi created them in 1973. In the years
following the 1986 American bombing campaign, the Libyan army became
according to certain external observers “the single most powerful institutions in
the country” (Burgat 1995 and Djaziri 1995 in Vandewalle 1998).

That said, Gaddafi from the start became extremely wary of his fellow
officers who took part in the coup, reportedly conducting major dismissal
campaigns and overall keeping the army weak. This policy favoured para-
military groups Gaddafi tasked with his safety and with keeping the peace.
The February 17, 2011, uprising would bring the final blow to the army,
where, contrary to Egypt or Tunisia, it neither managed to stay whole nor
side with the revolution. Indeed, out of an estimated 50,000-strong army,
rebels during the uprising claimed that 12% disbanded within a week of the
uprising and 80% by May 2011 (Silverman 2012, p. 12). Despite being
rebel claims – thus most likely inflated to keep morale high – the Libyan
army did indeed fail to maintain cohesion and disbanded rather quickly.
Contrary to the army top brass, who were extremely well treated by the
regime, and paramilitary groups, who were well equipped and trained, the
army was quite poorly trained, organised and not properly monitored
(Silverman 2012, p. 33). This led to mass defections without hardly any
mechanisms to prevent or detect it, based on two main reasons: tribe and
opportunity. While the Qhadhafa tribe, Gaddafi’s home tribe, were well
represented within the army’s ranks, there were also other tribes forming it,
and many soldiers whose tribes turned on the regime during the uprising
vacated their posts to go back to their families. However, more than a tribal
issue, soldiers and mid-level brass had no economic incentives to keep them
in position, no sense of institutional legitimacy and thus no reason to stay in
the end (Silverman 2012, p. 34).

The NTC, formed in the early days of the uprising as the main body of
governance to replace Gaddafi’s system, and the GNC – the NTC’s elected
successor from 2012 – were thus faced with two challenges. Firstly, the army
was severely diminished, and the air force and navy had been left in a near state of
non-existence following the 2011 NATO campaign. Secondly, the country was
riddled with the old regime’s arsenal of regular weapons and ammunition store-
houses, many of whom had already been seized by revolutionaries during the
uprising, and others who were running the risk of falling in to the wrong hands.
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In light of the alarmingly fast rising number of militias across the country and
their impunity, the GNC thus sought to create two ad hoc groups in the after-
math of their victory in the 2012 elections: the Supreme Security Committee
(SSC) and the Libyan Shield Force. The SSC was meant to counter the weapons
proliferation problem by absorbing the revolutionary brigades under the com-
mand of the interior ministry. The interior ministry would however not attempt
to disband the brigades, merely to absorb them in their current structure. This
became problematic as the 90,000–100,000 fighters absorbed by the SSC kept
their brigade leaders and structure, and thus maintain their allegiances to their
commanders rather than the ministry and the State (Mikail 2013, p. 2).

Conscious of that problem, the GNC tried setting up a replacement pro-
gramme they called the “Warriors Affairs Commission” (WAC). The WAC
was intended on providing incentives to join the security forces or reconvert
into civilian life by finding other employment. The WAC programme report-
edly succeeding in enrolling some 250,000 people by June 2012 (ICG,
September 14, 2012), out of which, according to the then Libyan ministry
of interior, some 26,000 men signed up for police training – which matched
the ministry’s target of 25,000–30,000 police trainees (Libya Herald, January
26, 2013). This shows some attempt at what the field of Peace and Conflict
Studies would call “Disarmament, Demobilisation, Reintegration”, where,
following a civil conflict, non-State fighters are disarmed and reinserted either
in the State armed forces or reintegrated into civilian life. This attempt at DDR
(Disarmament, Demobilisation, Reintegration) on the part of the Libyan State
was done in order to progressively dismantle the militias that started to appear
during the uprising. However, despite the numbers cited above that would
lead to consider the various State programmes a success, this can be nuanced.
Indeed, funds became difficult to find in spite of the reported creation of a
US$400 million plan to subsidise former fighters willing to start a small to
medium business. Furthermore, there was a continued mistrust of certain
ex-Gaddafi officials integrated into the NTC (Mikail 2013, p. 3), leading
many to avoid signing on to a government programme. In a final attempt to
rid itself of the SSC, the GNC decided to discontinue payrolls in December
2012. This decision was however short-lived, and the pay freezes were quickly
reversed as the GNC soon realised the SSC was needed to temporarily replace
a diminished policy and army.

Since the rise in tensions in the aftermath of the 2011 uprising, we can see
that the Libyan response to the violence, which was never a classical counter-
insurgency military one, attempted to calm the various factions through poli-
tical and financial means, such as the two aforementioned DDR initiatives and
the various political reaching outs to the hard-core federalist rebels in
Cyrenaica. It should however be pointed out that while these numbers may
represent some success, only certain smaller militias really took part in these
DDR programmes, as members of the larger militias realised they would gain
more politically by remaining in formation rather than joining the government
forces. In light of continued institutional weakness, some calls for international
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assistance – which was initially rejected by the NTC in the aftermath of the
2011 NATO intervention – were emitted by certain factions of Libyan civil
society as well as the foreign minister who, in 2013, claimed that Libya would
benefit greatly from European Union assistance with the training of forces
which would be beneficial (Erlanger 2013).

Following the 2011 NATO campaign, foreign powers have been quite
reluctant to engage, and between 2011 and 2014 Libya seemed to fall to
the back burner in international politics. At the time of writing, Libya has
made a comeback in the media and in policymaking circles. Indeed, with
the advent of the Islamic State’s incursion into Libya and threat by its leader
Abu Bakr al-Baghdadi to mobilise troops into Libya to make it the organi-
sation’s base of operations. With attacks in neighbouring Egypt and Tunisia,
as well as a high influx of refugees crossing the Mediterranean mainly into
Italy, the question of intervening in Libya has been raised. Italy’s foreign
minister began raising the idea of a peacekeeping mission in Libya to
support the government, while David Cameron, the British Prime
Minister, raised the possibility of air strikes in Libya in July 2015 in a
similar line to US President Barack Obama’s desire to instate drones in
the Libyan skies. This call was echoed by France, which began exploring the
possibility of expanding its military posts in Chad and use them as a base to
bombard the southern border with Libya, in an attempt to prevent radical
armed Islamist groups from migrating north into Libya to flee the French
forces present in Mali and the Central African Republic. Latest reports from
the southern border of Libya seem to point towards French forces being the
“military might on the border” (author Skype interview, 7/15).

Incursions into Libya are however not on the immediate European agenda if
the backlash against David Cameron’s statement is any indication. On February
16, 2015, the day after a video circulated showing Islamic State fighters behead-
ing Egyptian Coptic Christians, the Egyptian air force engaged in air strikes in
the east of Libya, on presumed Islamic State strongholds. Shortly thereafter,
Egypt called for the legitimisation of its air strikes and for international assistance
through a United Nations mandate. However, due to the reluctance of
European countries and the USA to engage and a context where “no one
would dare to intervene with a military operation” (author Skype interview, 3/
15), the Egyptian army operations remain a unilateral “counterterrorism” opera-
tion. Egypt’s involvement in the Libyan security chaos comes as no surprise,
however, as the government often points to Libyan informal smuggling net-
works to explain the weapon deliveries to armed insurgent groups in the Sinai,
where an insurgency to destabilise the government has been ongoing to a certain
degree since 2012. Furthermore, with Egypt’s reported close ties to General
Haftar, and their experience in tackling the Sinai insurgency through armed
responses, Egypt may see itself as a major actor in stabilising Libya in this respect.

In Libya, the response lacks many elements compared to the Egyptian
example. Despite the weakness resulting from the counterinsurgency trap,
Egypt rightfully had the instinct to use force to reinstate the government’s
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full monopoly on the use of legitimate violence. As such, while solely using
force is falling into the trap mentioned above, using – some – force nevertheless
sends a message of controlled situation and reassures the population, the
neighbouring countries and the international community about the overall
capacity of the State. While political measures like the WAC were successful,
albeit moderately, there cannot be sustainable progress if the State cannot
guarantee the basic security of the country’s inhabitants. The failure of the
army and police to regain their legitimacy over the streets of Libya, as well as
that of the government’s attempt to separate the two fighting ethnicities
(Toubous and Zwai) in the southeast, shows how little power and authority
the government forces actually have. Libya avoided the counterinsurgency
trap, addressing instead political issues with some DDR; however, this also
revealed to be insufficient in the long run as a sound State must demonstrate its
capacity to exert and remain sole holder of legitimate use of violence, as well as
the only – capable – provider of security within its borders. Thus, while the
United Nations repeatedly tries to bring about a peace agreement between the
two major sides, Tobruk and Tripoli, and create a “National Unity
Government”, another analysis might suggest that addressing the issues at
the local level, in a granular fashion, would serve as a way to allow Libyans to
truly feel part of the process and perhaps would yield better results. If the
various ceasefire agreements, albeit short-lived, between the different tribes and
cities over the past few months are any indication, supporting mediation at the
local, granular level is perhaps a good way to reinvigorate any chance at a peace
process in Libya.

CONCLUSION

In many respects, the situation in Libya is multilayered and every layer is related.
This chapter attempted to present the situation as it stands in mid-2015 and
place it in historical perspective to explain the deep roots of these subregional
dynamics. These dynamics had been largely silenced since Gaddafi’s coup in
1969 by payoffs through the redistributive State apparatus or brutal repression
against those whose ideas could potentially disrupt his control over the country.
However, with the collapse of his regime, the political stage was left void, and
local identities – be they tribal, ethnic or city-centric – prevailed. The Libyan
State, already weak and built to redistributive more than actually govern, was
even further weakened by the various local claims to territory and resources. In
addition, the return of factions loyal to the king and his federal system, as well as
the growth of radical extremist groups able to operate with impunity in the east,
amplified the State’s weakness.

Despite feeble attempts at compromising in a non-military fashion, the
Libyan State progressively lost control over the territory, to the point of
suffering a split in government, effectively dividing the country in half. With
such challenges and the likelihood of intervening on the ground in Libya
highly unlikely, the international community is confronted with the reality
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that the Libyan case cannot be resolved through traditional political agree-
ments at the national level. With such strong local powers controlling resources
that are traditionally controlled by the State as such, and the fact that these
local powers are recognised, understood and seen as legitimate by most of the
country’s citizens, the international community must recognise the need to
support local peace agreements. Indeed, even beginning to turn the page on
over 40 years of authoritarianism and over 50 years of redistributive bureau-
cracy will not happen overnight, without an end to all hostilities. Nevertheless,
only dealing with the local runs the risk of exclusion and further collapse of the
country’s identity and integrity. Thus, a concerted effort of brokering local
peace agreements alongside true state-building through the consolidation of
non-exclusionary national institutions that can engage in a division of power
with the strong local voices presents itself as an interesting combination of top-
down and bottom-up peace-building, which has the potential of laying the
groundwork for progress in Libya at last.
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CHAPTER 46

A Problem for Tomorrow? Tunisia,
Morocco, and Foreign Fighters

Dario Cristiani

INTRODUCTION

The appearance of the Islamic State (IS) in Iraq and Syria has soon become
a wider regional and global issue given the amount of foreign fighters who
moved in to fight alongside IS and other terrorist organisations. Syria and
Iraq now represent what Afghanistan represented in the 1980s, although
the scale and intensity of this phenomenon are somehow different.
According to the numbers provided by organisations working on these
issues, the country which provided the biggest number of foreign fighters
has been Tunisia, with about 6000 fighters who joined IS and other groups
in Iraq and Syria. A number of other allegations also suggested that there
were about 9000 potential fighters within Tunisia waiting to join these
groups. This became a significant domestic issue and one of the problems
that led to the collapse of the Ennahda-led government that emerged after
the first post-revolutionary elections. Following Saudi Arabia and Jordan,
the fourth major exporter of foreign fighters was Morocco, with allegedly
1200 citizens who joined IS and other groups in 2015. These numbers
highlight the presence of a domestic problem for two countries that, for
years, have been considered two “islands of stability” in a rather unstable
region.

The temporary absence of these fighters from the respective national soils is
somehow postponing the emergence of this issue, although Tunisia started
facing the consequences of this dynamic in 2015 with the three attacks that hit
the country (Bardo, Sousse and Berges du Lac in Tunis). The pressure against IS
in Iraq and Syria is pushing militants towards Libya, and Tunisians are at the
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forefront of this inflow. For instance, in February 2016, the US bombed an
alleged IS training camp in western Libya, killing Noureddine Chouchane, the
Tunisian militant who was considered the mastermind of the Bardo and Sousse
attacks (“U.S. air raid hits Islamic State in Libya, 43 dead |Reuters”, 2016). This
chapter will also analyse the relations between these wider dynamics and the
evolution of local jihadist organisation, particularly al-Qaeda in the Islamic
Maghreb (AQIM) and its offshoots. The increasing Maghrebi/Sahelian pre-
sence of IS, although cannot be compared to what the group established in
Syria and Iraq, is shaping a rising competition between IS and AQIM. The final
part of the chapter will examine the manner in which Morocco and Tunisia plan
to respond to these developments in the short term – concerning the presence of
these groups in the region – but also how these two countries aim at tackling this
issue in the mid- and long term once these fighters go back home.

TUNISIA, MOROCCO AND THE EMERGENCE OF TERRORIST THREATS

Historically, the elites of Tunisia and Morocco are considered to be among the
most secular in the Islamic world1. Both belonging to an area in which the
variant of Islam practised is less radical than in other regions,2 their peculiar
patterns of historical developments have also led their postcolonial national
elites to adopt a number of strategies to marginalise radical Islamist forces.
However, particularly after the emergence of a number of economic problems
and all the issues associated with unequal development, Islamist militancy
regained some momentum in both countries on the back of the spread of
Salafi and Wahhabi ideas. The respective leaderships had thus to find new ways
to cope with these emerging threats.

Tunisia

In Tunisia, the postcolonial project of nation building was firmly based on a
rather hard secularist stance a development which was not entirely obvious
at the time of independence and the establishment of the postcolonial
national state. This was the result of the victory of Bourguiba against the
faction, led by Salah Ben Youssef, who was the most notable challenge to
his leadership in the first years following independence. Ben Youssef was a
supporter of a more traditional view, both for the party and the country.
The Neo-Destour under Bourguiba indeed distanced itself from the original
conception and features that were more reliant on a stronger Arab and
Muslim identity.3

In the institution-building process of the new, fully sovereign Tunisia,
Bourguiba wanted to reproduce a scheme inspired by France, based on a
top-down approach of authoritarian secularisation (Frégosi and Zeghal
2005, pp. 6–22). His ultimate aim was to modernise the country, socially
and culturally. In doing so, he aimed at freeing the country from the
traditional attachments of families, clans, villages, and regions in favour of

968 D. CRISTIANI

ACKU



a proper and modern national identity (Alexander 2010, p. 37). In the
following years, Tunisia became a socialist state, with the Neo-Destour4

renamed the Socialist Destourian Party (Parti socialiste destourien, PSD) at
the Bizerte Congress in 1964 (Perkins 2004, pp. 147–156). Yet, this
experiment failed, and during the 1970s the leadership started an ambitious
programme of infitah- liberalisation – the first in the Arab world (White
2001, pp. 91–92). This signalled a wider shift in economic policy. A more
pro-market economic policy did not result in a more dynamic economic
growth. This did not mark the end of the State role in the economy, and
patrimonial and patronage links between entrepreneurs, bureaucracy, and
the incumbent leadership, remained very significant. The partial failure of
this experiment left Tunisia vulnerable to the economic crisis that hit almost
all the countries of the region in the 1980s, and the country started
suffering from a number of severe economic problems.

In that period, Tunisia also witnessed a renaissance of Islamist militancy,
particularly in the latest period of Bourguiba’s rule. In the country, Islamist
groups were active in charity and social care activities, and the local branch
of the Muslim Brotherhood was very active. However, Tunisia, similarly to
other countries in the region, also had many people who fled the country to
join the ranks of jihadi militancy in Afghanistan and many remained there.
Indeed, Tunisians were the two militants who killed Ahmad Shah Massoud,
the famous anti-Taliban leader in Afghanistan, just two days before 9/11.
They were linked to the Tunisian Combatant Group, a group established in
2000 by Abu Yahd (a.k.a. Seifallah Ben Omar Ben Hassine, the future
leader of Ansar al-Shari’a, who was arrested in Libya in very unclear cir-
cumstances in December 2013) and Tarek Maaroufi in Afghanistan. In
addition, Tunisians were also fighting in a number of other jihadist theatres
such as Iraq, Somalia, and Mali. As such, the presence of Tunisian jihadists
in the ranks of global jihad is nothing new. What has changed now is the
scale of this phenomenon since Tunisians represent the largest national
group within the ranks of jihadist organisations fighting in Syria and Iraq
(Cristiani 2014).

However, terrorism also hit Tunisia internally. In April 2002, a bomb at the
historic synagogue in Djerba killed 21 people, 14 of whom were German tourists
(Perkins 2004, p. 205). The Group Salafist for Combat and Preaching (Groupe
Salafiste pour la Prédication et le Combat, GSPC), the organisation active in
Algeria emerged after the split within the Armed Islamic Group (Groupe
Islamique Armé) in 1998, claimed responsibility for the attack (Alexander
2010, p. 61), although some other sources noted that the Islamic Army for the
Liberation of the Holy Sites, a group with alleged connections to al-Qaeda, had
claimed responsibility for the attack in a number of letters to Arabic newspapers in
London (Botha 2008, p. 119). The second half of the 2000s was also a period of
rising social and political instability and confrontation. Tunisian security forces
were mainly active in confronting Salafist groups, especially in the suburban areas
of Tunis (Allani 2009, p. 267). Some of these forces were later convicted and they
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shared alleged relations with the GSPC. Ennahda condemned the actions of this
Salafist group (Allani 2009, p. 267) but this had little impact on the decision of
the Tunisian government. Ben Ali, despite the existence of significant differences
within political Islam in Tunisia, continued to securitise the issue by treating this
camp rhetorically as a monolithic bloc. The government was very keen to imple-
ment, in 2003, a new anti-terrorism law5 whose features were considered parti-
cularly restrictive regarding human rights and political freedoms.

Morocco

Among Maghrebi countries, Morocco likely had the smoothest transition from
colonialism, although there were still problems and widespread tension. The
French protectorate ended in 1956 and Morocco did not experience the same
turmoil as Algeria, but it did not even experience the same problems as Tunisia.6

Since the very beginning of the postcolonial phase, the king put himself at the very
centre of the political, social, and also religious architecture of the country.
Supportive of Mohammed V, the ulemas first recognised his authority and later,
under Hassan II, they would pledge allegiance (bayat) to the king, something that
they would also do with his successor. In his reorganisation of the state following
his father’s death, Hassan II used instrumentally the Islamic legitimacy and arro-
gated himself the authority to speak for Islam in his position as Commander of the
Faithful (Amīr al-Mu’minīn), also claiming direct descendancy to the prophet.

As for the role played by Islamism in the political sphere, differently from
many countries in the region, Morocco did not experience the emergence of
movements similar to the Muslim Brotherhood between the 1930s and 1950s.
In the first years of the independence, the real danger for the establishment and
the makhzen came from the nationalistic Istiqlal party (Gilson Miller 2013,
pp. 130–161), but Islamic activism was limited. A few organisations started to
emerge in the late 1960s, at the moment in which political Islam started regain-
ing momentum through the entire region, particularly after the Arab defeat in
the Six Days war in 1967. However, this landscape remained largely fragmented,
with Islamist association more focused in working among people and provide
social care rather than getting engaged in Moroccan politics (Cristiani and
Akabouch 2013). However, in a few suburban and rural areas, radical preaching
often associated with Salafi and Wahhabi ideology started to gain some momen-
tum and, in the 1970s, the radical Shabiba Islamiya came to light. Although this
did not turn into a systemic threat, this was enough to create a number of radical
groups that in the 1980s would represent the backbone of those Moroccan
fleeing the country to join mujahedin fighting in Afghanistan against the Soviet
Army, similarly to what many Tunisians did (Botha 2008, p. 91).

These fighters would later become the Moroccan Islamic Combatant
Group (Groupe Islamique Combattant Marocain, GICM). The GICM was
established in 1996 by Moroccans who had fought in Afghanistan. Initially,
the role of the GICM was to provide logistical support to al-Qaeda opera-
tives when they passed through Morocco, but the Casablanca bombings in
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Morocco (2003) and also the attacks carried out in Spain in 2004 displayed
a different reality (Botha 2008, pp. 91–93; Pargeter 2009, p. 1032). The
Casablanca bombings prompted a quick reaction from the Moroccan autho-
rities. After 2 weeks, they promulgated the anti-terrorism law. It took the
form of a Royal Charter (Dahir) and was the first of this kind enacted in the
country. It adopted a rather broad definition of terrorism as it included, for
instance, its incitement, the provision of jurisprudential justifications for it
and other activities in support, such as proselytism and pamphlet distribu-
tion. This law was widely criticised for being so vague but proved to be
rather effective in dismantling national terrorist cells (Kalpakian 2011). In
2006, the Moroccan authorities also dismantled a vast network of recruit-
ment of fighters ready to travel to Iraq and fight against the Americans
(Mohsen-Finan 2008). However, a few years later, Morocco had to face
another, rising terrorist threat, whose nature was nevertheless more regional
than merely national. At the beginning of 2007, the GSPC rebranded itself
AQIM. This evolution pushed the previously only Algeria-focused organisa-
tion to widen its outreach and ambitions. This also to an operational change
and – partially – in an ideological shift as the focus was not anymore only on
the near enemy – the Algerian state – but also on other regional governments
and the main far enemies, such as Europe, the USA, and Israel (Cristiani and
Fabiani 2011). Between March and April 2007, Morocco was hit by two
terrorist attacks, again in Casablanca, and, although the methods resembled
those of al-Qaeda, they seemed to be the actions of specific local cells
(Mohsen-Finan 2008). Something along these lines also occurred in 2011,
when a terrorist attack hit Morocco in Marrakesh. A remote-controlled
bomb detonated in Jamaa al-Fna square, killing 17 people and injuring 20
more. AQIM denied its involvement in this operation, blaming local
Moroccan militants with experience in other theatres (Cristiani 2013).

THE FOREIGN FIGHTER PROBLEMS: EXPORTING

THE INTERNAL IMBALANCES?
Nowadays, Iraq and Syria represent what Afghanistan represented in the
1980s: these territories attract fellow jihadists – or aspiring fighters – from
all over the world. According to a number of statistics published over the
past two years, the country that provides the highest number of foreign
fighters is Tunisia – with about 6000 Tunisians allegedly fighting for IS
and other organisations as of 2015 (Sharma 2015). Morocco as well provides
a very significant number of fighters, about 1200, according to the most
recent estimates (Sharma 2015). It is very likely that now these numbers have
changed, particularly in the case of Tunisians as many of them have allegedly
moved to Libya as IS strengthens its presence in the country and use it as a
logistic platform to carry out attacks within Tunisia. However, in the case of
Tunisia, there is also another notable aspect: according to Tunisian
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newspapers, the number of Tunisians who were ready to join the Jihad in
Iraq and Syria was much higher, hitting about 9000 potential fighters avail-
able to travel to these jihadi theatres in 2014 (Cristiani 2014).

What are those factors explaining these particularly significant numbers? Both
Morocco and Tunisia have a history of militants joining jihadi groups abroad. As
noted above, during the 1980s many Moroccan and Tunisians joined the ranks
of jihadi fighters in Afghanistan. Following the eruption – and radicalisation – of
the civil war in Syria in the wake of the Arab Spring revolution, Syria and later
Iraq became the catalyst of new inflows of foreign fighters. In the case of Tunisia
and Morocco, the causes underlying these developments and the actual evolu-
tion of its dynamics resemble the same pattern, although with a number of
differences mainly associated with the rather opposite outcomes of the Arab
Spring in the two countries. In Tunisia, many mosques fell into the hands of
radical imams after the revolution. Shortly after it took office, the new caretaker
Tunisian government said that up to 1100 mosques, out of the 5100 in Tunisia,
were in the hands of radical imams. In the previous years, however, a number of
journalist reports noticed that the government led by Ennahda closed one eye –
if not two eyes – on the process of recruitment and the travels of these fighters to
Iraq and Syria, particularly after the attack on the American embassy in
September 2012 (Cristiani 2014).

In the case of Morocco, as noted by Mohammed Masbah, the tacit
encouragement displayed by the Moroccan authorities facilitated the move-
ments of jihadi fighters. This was in stark contrast to the much more
proactive and harsh response to Moroccans who wanted to join al-Qaeda
in Iraq during the 2000s, as described above. Again, this was the result of a
pragmatic approach to the issue. Getting rid of these elements reduced the
burden of controlling and containing the local Salafi-jihadi scene. Moreover,
the authorities also issued passports to notorious jihadists and allowed
them to leave the country and travelled unchallenged through to Syria
(Masbah 2015).

As for other similarities, there is a common background to the typology
of Tunisian and Moroccan fighter going to Syria and Iraq, although it is not
possible to establish a single typology of fighter. The largest majority of
these militants are youngsters who have been radicalised by the extremist
Wahhabi preaching that has spread in these countries – historically far from
the purist Hanbai and Wahhabi doctrines, as noted above. This process of
proselytism worked well, particularly in the most underdeveloped and dis-
franchised areas of the two nations. Both Tunisia and Morocco share a
similar geo-economic model of development, which has clear social and
spatial ramification: the main urban centres are well developed and urban
and business elites in these areas have benefited by their direct links with the
incumbent power. As these cities grew, they attracted people from the
countryside, who nevertheless rarely had a chance to access real opportu-
nities to social mobility. As such, they remained mostly stuck in these
suburban slums where opportunities lacked. In the meantime, the rural
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areas remained largely neglected by the central power, creating a real geo-
economic duality between urban centres and rural and interior area, despite
the attempts to address these issues (Pargeter 2009, pp. 1036–1040; Planel
2009; Turki 2014).

The trigger of the Arab Spring (Joffé 2011) and the 2011 revolution that
led to the overthrow of Zine El Abidine Ben Ali was the suicide of a street
vendor in Sidi Bouzid. This is one of the areas in Tunisia with a stronger radical
Islamist presence and a sort of paradigm of the type of marginalisation and
alienation that some interior parts of the country have suffered in the past
decades (Cristiani 2014).

This socio-economic cleavage also had a number of political consequences:
the ruling elites were very much linked, economically and politically, to the
interests of these coastal areas. As such, the interior has suffered for years of
severe neglect that has widened this gap. A visible paradigm of this cleavage is the
declining state of infrastructure as one moves from the northern coast of Tunisia
to the interior of the country. The success of the revolution triggered high
expectations from the disposed peoples of these regions, but they were soon
disappointed as the Tunisian economy struggle to get back in shape (Achy
2011). It is not a case that in January 2016, protests started in Kasserine and
spread rapidly across the country. People complained concerning the lack of jobs
and opportunities in the interior regions. This is a longstanding grievance, and
also one of the key elements that triggered the revolt that toppled Ben Ali.
Kasserine, Sidi Bouzid, Ben Gardane, all these towns represent the points of a
wider arc of jihadi crisis and neglect and disillusionment has created the cultural
and social conditions for the radical message of new imams and groups to spread.

Among them, Ben Gardane is geographically the farthest Tunisian city from
Tunis and a key centre for the jihadist recruitment network. A coastal town in
southeastern Tunisia, located in the Medenine Governorate, close to the
border with Libya. This border has increasingly become a major problem for
Tunisia as weapons, fighters, and illegal goods have inundated Tunisia from
Libya. Its extreme distance from the capital (559 km by road) has become the
geographical symbol of the distance between the centre and Tunisian periphery
(Cristiani 2014). It shows that – in the marginalised and peripheral areas of the
country far from the relative stability of the centre – there is a latent social crisis
and jihadist recruitment benefit from that. It is not a case that the city was
under attack by IS fighters who were infiltrated from Libya and that attacked
Tunisian police forces in March 2016 (Fabiani 2016).

This dynamic was somehow similar in the case of Morocco. Many of these
fighters come from the two northern cities of Tangier and Tetouan, which
contribute to around 30% of the Moroccan jihadi militants who travelled to
Syria and Iraq. These numbers equal the numbers of Casablanca and Fes, the
biggest Moroccan cities, whose population is three times greater than the people
of Tangier and Tetouan (Masbah 2015). Indeed, the Rif region is considered to
be a hotspot for radicalism (Jacinto 2016), and it has suffered, particularly in the
years of Hassan II, by a significant central neglect. Although Mohammad VI tried

A PROBLEM FOR TOMORROW? TUNISIA, MOROCCO, AND FOREIGN FIGHTERS 973

ACKU



to address this problem, this was not enough to change the development trends of
a region whose economic and social indicators remain fragile (Errazzouki 2012).

So far, the differences among these two countries stand in the outcomes.
Tunisia has already paid the prices. In 2015, Tunisia suffered three major
terrorist attacks: the Bardo attack in March, the Sousse attack in June, and a
suicide bomber hit a presidential guard bus in Tunis at end November. The
institutional environment and the young Tunisian democracy proved to be
resilient against these attacks, but they had an awful impact on the economy,
creating the conditions for further problems. IS claimed responsibility for the
latest attack, and since its strengthening presence in Libya, this will continue to
have an impact on Tunisia, also because many fighters trained in Libya are
Tunisians (Kausch 2015). Moreover, it is likely that the changes occurred in
the security services since the end of Ben Ali’s regime, with many elements linked
to the previous regimes who lost their jobs, have reduced their actual capacities.

In response to these attacks, the authorities implemented a new anti-terror
law,7 which was nevertheless more of a short-term response to an emergency that
is destroying the fragile economy of the country and putting its transition at risk,
rather than a more sophisticated and long-term strategy. According to the new
legal provisions, those expressing open support for terrorism may be arrested,
while those charged with terrorism accusations may face the capital punishment.
Moreover, the new powers also allow authorities to detain suspects up to 15
days, and they do not have chances to see their lawyers. Finally, investigators
have now easier access to phone tapings than in the past. Many have criticised the
measures, considered detrimental of civil and social freedoms. They are regarded
as a return of Ben Ali’s restrictive policy on terrorism (Mersch 2015; Samti
2015).

Following the deepening of the Syrian conflict, IS Iraqi takeover and the
globalisation of IS threat, Morocco also changed its approach in 2014, becoming
more proactive in chasing militants. It started preventing jihadists from flying to
Syria and Iraq, dismantled a number of local cells and foiled potential terrorist
attacks. In January 2015, the Parliament adopted a number of amendments,8

adding three new potential crimes to the initial list of ten (“Lutte anti-terroriste”,
2015). On a more strategic perspective, just a few months earlier, Morocco
launched the so-called Operation Hadal. This operation aims at keeping
Moroccan extremists trained abroad off Morocco by barring them from return-
ing to the national soil, patrolling key sites, particularly airports, to protect
civilians and foreign visitors (Vásquez 2015). This rising militarisation of the
Moroccan approach to counterterrorism raised a number of concerns, particu-
larly at a time in which the Western Sahara issue is climbing on top of the
international political agenda again. In March 2016, Morocco expelled the
UN mission from the area, after the UN secretary general Ban Ki Moon used
the word occupation to describe the annexation of the area in 1975, when the
former colonial patron, Spain, left (“UN chief regrets Western Sahara ‘occupa-
tion’ comment”, 2016). This issue remains extremely sensitive in Morocco. In
addition, in May 2016, the UN Security Council decided to extend its mandate
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in the Western Sahara for another year, triggering a number of criticisms for
Rabat (“L’ONU prolonge sa présence au Sahara occidental”, 2016).
Historically, the Western Sahara dispute is one of those issues in which autho-
rities have cracked down on dissent, and now there are fears that the new
counterterrorism measures could serve the Moroccan state to justify a new
crackdown on dissent (Vásquez 2015), with many Moroccans worried about
the possible return what is known as zaman al-rasas, the years of lead. These
legal and military changes also aimed at reinforcing the more cultural and social
dimension of the Moroccan counterterrorism stance, whose results have never-
theless been questionable. Following the Casablanca attacks in 2007, Morocco
had launched an extensive and wide-ranging religious reform programme, aimed
at combatting the appeal that violent ideology had on society (El-Said 2012,
pp. 29–34). The focus was on strengthening the State control on the religious
message spread across the country, for instance, by training imams or monitoring
the contents of sermons, reinforcing all the institutions overseeing religious
education and religious affairs. However, a specific programme aimed at target-
ing detainees did not accompany this strategy of reform of the Moroccan
religious institutions. Radical jihadist Salafists were considered hopeless and
impossible to rehabilitate and, in many cases, there were also allegations con-
cerning the lack of legal guarantees and respect for human rights of these
prisoners (El-Said 2012, pp. 29–34). This is the main reason explaining how
the credibility of this programme was soon undermined as it focused only on the
aspect of religious narratives rather than also working on other aspects concern-
ing rehabilitation and redemption. Indeed, the significant number of Moroccans
joining IS provides an outstanding example of this partial failure.

However, IS and its members do not represent the only concerns that both
countries have to face. In this context, the rising prominence of IS temporarily
eclipsed the presence of local, terrorist groups linked to al-Qaeda. AQIM
remains active in the region, although it had to shift its focus, moving further
southwards attacking targets in West Africa (Cristiani and Zenn 2016). In
Tunisia, Okba Ibn Nafiaa, an al-Qaeda offshoot based in the south, remains
very active. In Morocco, instead, AQIM has tried – at the time of the emer-
gence of the Syrian-Iraqi theatre as the dominant jihadi global arena – to call
upon local militants to focus on regional aims, with particular actions of
propaganda against the King of Morocco (Cristiani 2013).

CONCLUSION

The emergence of the foreign fighters’ phenomenon is one of the strategic
developments characterising the security landscape of the Middle East and
North Africa region. It is a global issue, as shown by the significant presence
of European fighters in Iraq and Syria. However, despite this global impor-
tance, numbers still indicate that militants coming from the region represent
the most important elements in this context. Tunisia and Morocco are at
the forefront of this dynamic. The data suggests that the problems are more
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significant for Tunisia than Morocco at the moment as, against a much
smaller population, the number of Tunisian fighters is five times bigger than
the number of Moroccans involved in Syria and Iraq, and their rising
presence in Libya – at the borders with Tunisia – represents a direct national
threat, as shown by the growing number of attacks that hit Tunisia in 2015.
That said, in the medium and long term, this remains a grave threat for
Morocco as well, particularly once these fighters try to get back into the
country.

In a sense, the process that has created the structural conditions for the
emergence of this phenomenon is similar: both Tunisia and Morocco are char-
acterised by significant, internal territorial differences, with a number of regions –
the south, rural interior of Tunisia, and the Rif mountains of Morocco – which
have suffered from years of political and economic neglect. This has created the
conditions for the spread of more radical ideologies, promoted by radical imams
and mosques associated with Salafi and Wahhabi teachings that increasingly
characterised the regional religious landscape, particularly from the 1970s
onwards. These structural conditions still distinguish both countries, and this
explains why many Tunisians and Moroccans radicalised and, similarly to what
happened in the 1980s with Afghanistan, they travelled to Syria and Iraq, and
many of them are now moving to Libya. The scale of the problem remains
significant, particularly for Tunisia, but – given the numbers – it is very likely that
this issue will become even more important in the medium term once many of
these fighters try to return to their original countries. Moreover, the wider North
African region continues to its own local terrorist organisation, namely AQIM
but also smaller and more localised groups and regional offshoots of al-Qaeda
that, under the pressure of IS competition for scarce resources, recruits and
primacy, will likely raise their operational profile again. As such, although coun-
terterrorism efforts, particularly in the case of Morocco, have been successful so
far, it is probable that both countries will continue to face a significant threat.
Although it is not a structural threat, it will nevertheless represent a significant
problem, whose impact goes well beyond the narrower security domain.

NOTES

1. As noted by Gregory White, this was the case, particularly for Tunisia. The
historical characterisation of Tunisia’s elite has been pro-Western, relatively lib-
eral, and secular in its sociopolitical and religious orientations, and this was in
stark contrast not only with other elements within Tunisian society, but also
compared to the wider region. Tunisia’s ruling elites also tended to be more
unified and homogenous than Moroccan counterparts, in which groups with
different sociopolitical outlooks and diverging political and economic interests
used to coexist under the control of the king. Religious leaders were all associated
with the monarchy and Makhzen. Given the king’s religious legitimacy, in
Morocco Islamist groups were largely marginalised, particularly in the first dec-
ades of the independence and Hassan II had a chance to pursue his modernisation
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plan that, nevertheless, brought many religious leaders to criticise progressively
the king for inadequate religious leadership and capitulation to Western interests
(White 2001, pp. 34–37).

2. Islam practised in North Africa is largely based on the Mālikī legal school of law,
predominant in the region. Its founder was Malik ibn Anas al-Asbahi, in the eighth
century in the Arabian Peninsula. It puts a significant emphasis on hadiths and the
actual practices of the aṣ-ṣaḥābah (the Companions in Medina) as sources of law.
Malik was known to have used ra’y, the personal judgement of the scholar, and
qiyās, the process of deductive analogy. While these features are also shared by the
Hanafi School, this approach put the Maliki School at odds with the Hanbali
School, which is instead focused on a strict interpretation of Shari’a and did not
accept jurist discretion, nor did accept analogies as a suitable methodology.

3. For a general view of the stratified and complex Tunisian identity, see Abbassi
(2005).

4. The Neo-Destour (New Constitutional Liberal Party – Al-Ḥizb Al-Ḥurr Ad-Dustūrī
Al-Jadīd – Nouveau Parti libéral constitutionnel) was the major political party of
Tunisia at the time of independence. It emerged following a split of the Destour
party in 1934: it was actually the most active and radical sectors of the party using
the newspaper. After the rebranding as PSD in the 1960s, President Ben Ali
would rename the party again, becoming Rassemblement Constitutionel
Démocratique (RCD).

5. The original text (in French) is accessible at: http://www.cmf.org.tn/pdf/
textes_ref/reglementations/Version_FR/blanchis_argent_lutte_ter/loi_terror
isme_blanchiment.pdf.

6. Although the Tunisian transition to postcolonialism was not as bloody and
violent as the Algerian fight for independence, it nevertheless had some tense
moment. For instance, this is the case of the so-called Bizerte crisis, when Tunisia
enforced a blockade on the local French naval base, with the final aim to force its
evacuation. This prompted a crisis with France that ended in an armed clash.

7. Projet de loi organique n° 22/2015 relatif à la lutte contre le terrorisme et la
répression du blanchiment d’argent. Full text available at: http://www.legisla
tion-securite.tn/fr/node/34061.

8. Projet loi na 86.14 modifiant et complétant les dispositions du code pénal et de la
procédure pénale relatives à la lutte contre le terrorisme. For the complete text,
see: http://www.sgg.gov.ma/Portals/0/lois/PL_86-14_Fr.pdf.
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CHAPTER 47

Counterinsurgency Strategies
and the Approach to Peace in Somalia:
An Appraisal of the African Union

Enemaku Idachaba

INTRODUCTION

The African UnionMission in Somalia (AMISOM) recorded impressive, though,
uneven, successes in its strategic policy or plan, funding, staffing and institutional
infrastructures since 2007 (Shinne 2013; Tariku 2009). For most AU countries
within AMISOM operation, however, credible counterinsurgency (COIN) stra-
tegies do not exist. The lack of credible strategic policy reflects the lack of explicit
operational and an integrated COIN policies. Resources allocations, priority
setting, statements of objectives and/or intentions, elaborate institutional struc-
tures and COIN strategy documents do not constitute COIN and/or counter-
terrorism (CT) operations policy because issues over which policy analysis and
policymakers disagree are mostly empirical, not theoretical. Many leaders and
policymakers in Africa do not know the meaning and scope of COIN strategy
and/or policy. They do not have readily available holistic sets of analytical tools
for designing national COIN policies AU has recorded outstanding success in
prodding policymakers and donors at national and global levels, from the US,
EU institutions to the UK and UN to raise peace support funding.

Previous approaches to strengthen peacekeeping and COIN strategies in Africa
have focused largely on increasing the levels and sources of funding and staff, and
the design of effective conflict management. AU has recorded outstanding success
in prodding policymakers and donors at national and global levels, from the US,
EU institutions to the UK and UN to raise peace support funding, which in turn
has elevated staffing levels and the quality of conflict management. However,
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scant attention has been paid to the more serious problem confronting the AU
National Conflict Management System (NCMS): that of instability in AUNCMS
funding, staffing and institutional arrangements (i.e., conflict management at the
national levels). Previous analysis and approaches have proceeded as if AU NCMS
leaders and AU managers only worry about inadequate levels of funding and
staffing rather than their stability and sustainability.

On the contrary, AU leaders are in practice more deeply worried about
uncontrollable, unpredictable and undesirable fluctuations in peace support
funding. Instability in funding, staffing and institutional arrangements has
serious adverse consequences for stable peace programme and the efficiency,
effectiveness and performance of the NCMS. Instability of the NCMS intro-
duces risks in conflict management that may suggest alternative management
strategies that are radically different from those recommended to NCMS
leaders and managers as if instability and its attendant uncertainties did not
exist. The analysis of instability may suggest conclusions that may run contrary
to conventional wisdom on such issues as diversification of support funding,
donor coordination and the relative shares of government and donor funding
of peace operations.

There is an urgent need to strengthen the AU NCMS not just by raising
average levels of funding and staffing, but by helping them to define the nature,
causes and consequences of NCMS instability with a view to strengthening
their capacity to achieve greater stability and institutional sustainability. The
lack of credible and an integrated COIN strategies and/or policies in most
African countries has provided a conducive environment for conflicts to strive
and fester beyond manageable levels. Institutional sustainability should be one
of the major strategic themes dominating AU’s peace programme: how to
sustain effectiveness when funding is stagnant or declining and demands on
peace are growing will be the single greatest challenge facing national systems
in Africa. (Back 2012). It is against this backdrop that this chapter evaluates the
performance of AU’s AMISOM against the normative framework and identify
gaps in its strategic policy capacity requiring further strengthening. It is also to
enhance the evolvement of a holistic framework that defines the meaning,
scope and elements of the peace approach process of a public good nature
which individual AU member countries can adopt and use as self-prescriptive
tools (Kindiki 2003).

AU AND FUNDING INSTABILITY

AU conflict management system is said to be unstable when there are signifi-
cant, uncontrollable and undesirable fluctuations in allocated and disbursed
funds. This is also defined in terms of unsteady, slow diverse and unsure sources
of funding. Uncontrollable and undesirable fluctuations in funding introduce
uncertainties and risks in the financial planning and management of AU system.
In any given period, AU conflict management system leaders and managers are
not sure whether disbursement will actually match the approved budgets, or
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whether there will be shortfalls. Hence, AU leaders and managers need to
acquire the management capacity for coping with the management risks intro-
duced by funding instability.

Uncontrollable fluctuations in funding reduce the operational and strategic
effectiveness of AMISOM as the non-availability of funds in the amounts and at
the times they are most needed reduces the productivity of the field officers.
Operational materials are not purchased in the amounts and at the times that
they are most needed, while operations are abruptly scaled down and some
operations are abandoned. There are also capacity effects of funding instability.
Physical infrastructures are not maintained and operational capacity fails to
grow because of the rapid depreciation of physical capital. Of equal impor-
tance, but often neglected, is the depreciation and obsolescence of human
capital caused by the failure to retain field staff and to update skills and acquire
new strategic competence especially in the area of CT. Similarly, when funding
expectations fail to materialize, stakeholders improvise and make substitutions
that are less efficient in proportions that may be efficient for attaining given
programme targets or objectives.

UNRELIABLE FINANCIAL RESOURCES

The AU protocol says that states contributing contingents to an operation
“may be invited to bear the cost of their participation during the first three
months after which the AU” shall refund the expenses incurred by the con-
cerned contributing states within a maximum period of six months “and then
proceed to finance the operation”. The AU sees its operations as transitional to
a UN operation that is expected to take over at some point, which also has
financial repercussions. In practice, however, AMISOM has largely benefitted
from exceptional measures and external sources of funding. The UN and the
EU have played a major role in this subsidizing process, thus creating a new
form of donor–recipient partnership.

The AU has established five peace support operations since 2002, namely
Burundi (AMIB), Dafur (AMIS) then (UNAMID), Comoros and Somalia
(AMISOM), as well as two hybrid missions in Mali (AFISMA) and the
Central African Republic (AFISMCAR). On the whole, none of these opera-
tions have been funded by the AU budget. For example, in Darfur the AMIS
was funded by the African Peace Facility (APF) to the tune of about €305
million. Similarly, in Somalia, AMISOM was funded by the same APF for €411
million towards the end of the 20,102. AMISOM also benefitted an assessed
UN peacekeeping budget to finance a logistic support package (EU Institute
for Security Studies 2013). In reality, however, it is not clear how the vacuum
between pledges and the official budget of the operation can be filled, as less
than one-third of the €460 million had been pledged as of the mid-2013.
Above all, the ambition of AU to maintain security on the continent is under-
mined by lack of stable financial resources. This has so far put a question mark
on the capacity of AU to provide African solutions to African problems. In
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practice, this funding goes through at least six channels including intergovern-
mental, community sources contributions to AMISOM from bilateral and
multilateral donor sources.

INSTITUTIONAL CHALLENGES OR INSTABILITIES?
Peace and Security Council (PSC) has a checkered history of institutional
setbacks and/or failures coupled with enormous scarcity of resources. As
demonstrated by its current peace mission in Somalia, the success of AU’s
peace and security architecture still depends largely on the support of Africa’s
international partners. First is the lack of capacity of AU institutions; second,
the absence of sufficient political will by majority of Africa’s states, and third,
changes in international support. Better still, the African Peace and Security
Architecture (APSA) is Africa’s best bet! But AU’s lack of institutional capacity
and sustainability remains a major challenge to effective strategic planning.
Despite these shortcomings, the PSC has the potential to develop into an
increasingly effective centrepiece of the continental security architecture. AU
commission is no doubt bedeviled by severely understaffed departments and
high staff turnover rate, inadequate training, complex recruitment procedures
and an inefficient management structure (Tariku 2009; Franke 2009). Lack of
political commitment by the majority of Africa’s states has left the burden of
security affairs to rest on a few shoulders such as Nigeria, Rwanda, Uganda,
South Africa, Ethiopia, Kenya and Libya in terms of both troops contributions
to African led-missions and financial support. Consequently, the AU finds it
increasingly difficult to staff, equip and sustain its ever-growing number of
operations and institutional framework. Despite their shortcomings, it is a
significant improvement on the structures of the defunct OAU. Yet, there
would not have been progress without the support of international partners.

DIVERSE SOURCES OF EQUIPMENT AND FUNDS

Interoperability and logistical concerns are demonstrated by the fact that
AMISOM’s military equipment comes from a diverse set of countries. Many
African states have procured military equipment from the USA, Germany,
North and South Korea, Iran, China and former USSR bloc. It is a deliberate
policy by many African countries to purchase weapons from various nations in
order to diversify their supplies. But this wide array of equipment diversity has
created numerous foundational problems for a joint operation under one
commander. For example, not understanding ranges of weapons or lift cap-
abilities of aircrafts could really be strategically disastrous during combat opera-
tion. AMISOM, though supported by international partners, required more
financial support to effectively carry out its mandate. The initial CT high hopes
of AMISOM have quickly atrophied because of the instability within their own
deployment. Instability induced abandonment of CT operations and raises the
ultimate cost of doing operation.
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AMISOM: A CONTEXTUAL ANALYSIS

For over two decades, many violent conflicts in Somalia have posed a series
of security concerns and political turmoil for a number of actors within the
Horn of Africa and beyond including the USA (Kinfe 2002; Kioko 2003).
AMISOM has sought to achieve peace in the face of the security concerns in
Somalia as presented by the rise of the Harakat al-Shabaab movement since
2005 (Menshaus 2004). Even though this movement has now been dis-
lodged to a very great extent, al-Shabaab has not been completely defeated
considering the group’s ties with al-Qaeda (Menkhaus 2004). The African
Union decided to deploy AMISOM troops into Somalia, which has been
decimated after years of war, and it has become the AU’s largest ever peace
operation so far. This decision was taken despite the fact that it lacks stable
and independent capabilities required to sustain such mission in the field of
operation. Hence, it was political pressures rather than capabilities potential
that convinced the AU to act in deploying AMISOM without having the
requisite management and support capabilities in place (Mohammed 2012;
Beza Ondo et al. 2012). This gap was filled by the European Union (EU)
and the USA which helped to put in place the Strategic Planning, and
Management Unit (SPMU) with the AU to plan and manage the organiza-
tion’s peace operations, though at the initial stage only (Mohammed Paulos
and Alex de Waal 2002; Møller 2009).

The situation leading to AMISOM can be traced to the Intergovernmental
Authority on Development (IGAD) Peace Support Mission in Somalia
(IGASOM), a mission designed by the IGAD in 2005. The IGASOM failed
to deploy mainly due to lack of funding and questions about the neutrality
and/or impartiality of the Troop Contributing Countries (TCCs) granted
given that most of the potential TCCs were Somalia’s immediate neighbours.
The IGASOM was also perceived as US-backed Western means to curb the
growth of Islamic movement. These setbacks and other challenges led the AU
to embark on a new initiative and the result was the birth/creation and
deployment of AMISOM’s troop on January 19, 2007.

The first sets of troops deployed by AMISOM were drawn from Uganda
that was later supplemented by a contingent from Burundi. Since that period,
AMISOM has gradually increased it troop complement and the troop strength
stood at approximately 18,000 uniformed personnel drawn from Burundi,
Djibouti, Kenya, Sierra Leone and Uganda. Thus, it was with uncertain and
directionless planning position that AMISOM was mandated by the AU PSC
on January 19, 2007, and subsequently endorsed by the UN Security Council
(UNSC). It was given the mandate to provide protection for Senior
Transitional Federal Government (TFG) officials, some international visitors,
and assisting in the process of reconciliation as well as the implementation of
Somalia’s National Security and Stabilization Plan. The mission also carried out
expanded range of activities, including conducting enforcement operations
against al-Shabaab as well as a range of civil-military support projects, policing
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tasks, training support to TFG Security forces (Ramis Sebui 2013; AMISOM
Mandate 2012; International Crisis Group 2011).

Ultimately, this article focuses on the COIN challenges and a series of security
challenges posed by Somalia’s complex violent conflicts and also the rise of the
al-Shabaab movement (Shinn 2013). AMISOM, under the aegis of the AU, is an
important case for appraisal and analysis of COIN in Africa and even beyond for
several reasons. First, AMISOM’S experiences and evolution in Somalia have
illustrated both the negative and positive aspects of COIN strategies relevant for
policy dialogue at national and continental levels. Thus, being a multi-layered
and multi-dimensional force, AMISOM’s experiences present important lessons
about the problems associated with COIN and peace operations especially where
there is lack of strategic coordination between major stakeholders (as in Somalia)
(Solomon 2009; Tariku 2009; Williams 2012).

Second, AMISOM was the only peace operation organized under the
auspices, command and control of the AU between 2007 and 2012.
AMISOM is till date African Union’s most comprehensive ever peace sup-
port operation in the continent of Africa. AMISOM strove to accomplish its
objectives within the framework of a wider debate about the emerging
African peace and security architecture on how to respond to variety of
crisis in the continent of Africa. Thus, AMISOM became the core realistic
yardstick or barometer in recent debates about an integrated strategic blue
print and/or peace approach policy in respect of COIN and peace opera-
tions in the African continent (i.e. an AMISOM model). Key lessons of
experience learned from AMISOM have considerable relevance beyond
Somalia. (Kahssay 2009; Menkhaus 2009).

Third, AMISOM of today has become not only the first but the biggest and
most complex peace operation ever carried out by the AU. It suffices to say that it
is AMISOM that really exposed the short comings and strengths of the AU’s
capabilities and COIN strategies, including the importance of collaboration with
various external actors. Furthermore, AMISOM’s experiences have exposed most
of the real problems that occur when political objectives outrun that of material
resources of the organization involved (Wiklund 2013; Ramis Sebui 2013).

THE STRATEGIC EFFECTUALITY OF AMISOM
Certain factors have contributed to AMISOM success in Somalia: First, AU has
moved from the philosophy of sovereignty of member states and non-inter-
ference that was challenging the resolution of interstate conflict; second, robust
mandates in conflict situations authorized to take all necessary measures as
appropriate to eliminate the threat of insurgency in Somalia (chapter Vii of AU
charter). These mandates have taken into account what is achievable given the
available capacities and social realities on ground (Bruton 2010; Menkhaus
2009; Soufan Group 2012). On a positive note, AMISOM’s entry and the end
of the transition in Somalia ushered in a new political era, bringing hope for a
lasting stabilization of the southern part of the country. It was proposed that
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the international community should revisit and review its institutional archi-
tecture in the new emergent realities on the ground. However, the primary
prerequisite of securing Somalia remains the defeat and elimination of the
threat of al-Shabaab (Moller 2009). Since AMISOM’s inception in 2007, it
has come under scrutiny by different scholars, institutions local and interna-
tional. As expected, the opinion on strategic performance and effectiveness of
AMISOM has been varied. On one hand, there are those who opine that
AMISOM has made significant contributions in stabilizing Somalia; on the
other, there are those who offer criticism of the mission’s strategic flaws
(Bankano 2010).

AMINSOM’S CT STRATEGY

The desire and commitment on the part of Africa to resolve conflict on the
continent are well expressed in the Constitutive Act of the AU and in its
current collaborative efforts with the international community. Analysis of
AU’s regional efforts towards long-lasting peace in Africa using AMISOM
as a case study reveals that they have been relatively successful where they
took place. However, where the conflicts have persisted or became pro-
tracted, the problem has been implementation failure mainly because of
external interference and internal constraints as alluded to earlier on. It is
expedient, therefore, that Africa continues to derive inspirations from past
experiences where solutions to African conflicts have been possible by
Africans as owners and drivers of the peace processes. Somalia in this regard
has exhibited one of the most complicated situations in the history of
conflicts in Africa. The main issue is finding a dependable and assured
mechanism to finance African peace support operations. The question is,
can the UN altruistically fill this gap in AUCMS?

AU’S CT STRATEGY: IS THERE HOPE?
Within the AU Peace and Security Architecture (APSA), there exists the African
Standby Force (ASF) designed for rapid deployment for peace support opera-
tions. The ASF shall be constituted by five brigades from five regions of Africa.
The forces shall be located within the national armies but on standby posture for
AU calling as situations demand. Unfortunately, the challenge is that the ASF is
still like a toddler in its early stage of being established. Subsequently, how about
the required future massive funding of the force when fully established? Most
urgently still is the need for AU leadership to forge a strong working relationship
with the UN. Next is closing the military gaps. Hence, there is the need for AU
to consistently struggle to marshal/muster the requisite military personnel and
assets needed for complex peace operations. Perhaps, the most completely
obvious case of military unpreparedness came in the early phases of AMISOM
as Burundian contingents lacked the most basic military equipment (before
being provided by the US government). As for military personnel, AU’s greatest
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deficits are, among others, specialists with befitting skills including medicine,
engineering and intelligence gathering. To close these gaps, AU missions, and
AMISOM in particular, rely on external donors to provide funding, training and
equipment, thereby the AU leadership. Furthermore, assets in desperate demand
in this very difficult war theatre (Somalia) are helicopters, armoured personnel
carriers, communications and intelligence equipment, unmanned aerial vehicles,
night vision goggles and battle tanks (Lu 2007). AMISOM also lacks a sophis-
ticated mortar radar system to help it reduce levels of civilian causalities (Council
for Foreign Relations Working Papers 2010). When the AU was established in
2001/02, the main purpose was economic cooperation, integration and devel-
opment of its member states, later taking on the functions of conflict manage-
ment and prevention in 2007 with the outbreak of hostilities in Somalia (Kutesa
2009; Franke 2009).

The implication of this was that from the outset, the AU’s level of engage-
ment in counter-terrorism/insurgency was limited because its leaders paid insuf-
ficient attention to the creation of a common approach to the risk posed by the
movement of terrorists, their weapons and money; and the lack of institutional
structures or resources that should be devoted specifically to fighting terrorism.
This was irrespective of the fact that, among member states, a series of interna-
tional security-related instruments like the APSA and the protocol relating to the
Mechanism for Conflict Prevention, Management, Resolution, Peacekeeping
and Security, the conflict prevention framework and the regional action plan
on illicit drug trafficking and organize crime (some of which are related to CT
measure) were to later come into being (Pakistan Today 2011; Ipe et al. 2010).
Although some AU partners like the UN Security Councils, Executive Director
(COTED) among others have provided technical and other CT capacity-build-
ing assistance to a number of countries in the region, there are still, nevertheless,
some significant CT “limitations at the institutional and operational levels,
limitations that relatively limit systematic cooperation on counter terrorism
measures in the region”. Thus, and particularly because many of the AU coun-
tries continue to lack CT legislations, effective criminal justice system, and the
relevant democratic institutions that will help to stem corruption in the CT, what
an effective CT strategy in the region requires are “assistance to (the) police,
judges and prosecutors, improved land, sea and air border controls; strengthened
interdepartmental cooperation, upgraded communications equipment and facil-
ities, improved financial regulation; enhanced (anti) passport and document
forgery systems; and progress in combating illicit trafficking in small arms and
light weapons”.

The pertinent question at this juncture is: What is AU counterterrorism
strategy for the continent and how can it be cultivated and sustained? It is
also important to understand that terrorism has long transcended beyond
conventional knowledge. For example, the terrorism act that resulted in the
Entebbe (Uganda) raid cannot be compared to the terrorism of 9/11.
Whereas the former was strictly political and susceptible to negotiations,
the latter was a fusion of both, the political and the religious, a brand of

988 E. IDACHABA

ACKU



extremism that craved either a global theocracy or martyrdom. Against this
background, a CT strategy for the AU should be composite in nature,
address poverty reduction through good governance, have a political pro-
gramme for secularization through citizenship training a viable legal frame-
work, and foster an effective security forces that are compatible with human
rights. If these components were introduced and adopted, then unrest and
instability would not be fuelled to create vulnerabilities that terrorists/
insurgents can exploit, effective border monitoring and the sharing of
intelligence and other information. There is an urgent need for the integra-
tion of AU’s counter-insurgency/terrorism strategy with the United
Nation’s Global Counter-Terrorism Strategy (integrated approach), which
includes equipping member states to undertake rapid and effective response
to acts of terror, disrupting terrorists’ planning and networks, bringing
terrorists and their supporters to justice, blocking terrorists funding and
access to equipment, training and sanctuaries or base camps and creating a
very hostile environment for terrorists to operate. The primary obligation
for the implementation of this CT strategy rests with the individual mem-
bers’ states of AU and other critical stakeholders (ECOWAS 2011).

AU counterterrorism strategy is clearly and manifestly lopsided in its
counter-measures placing more emphasis on the legal and politico-adminis-
trative parts and less on sociopolitical economy of terrorism. It lacks a
corresponding concern for the broader environment of poverty and poor
governance that could create vulnerabilities in the local population for the
terrorists to exploit. Nonetheless, the legal and politico-administrative
approach to CT is only desirable in a situation of a fusion of political and
religious terror that cannot be placated by any appeal to socio-economic
and political settlement. Suffice it to state that, this type/kind spawns
negotiation and craves martyrdom which requires nothing short of brutal
force to subdue. This sort of terrorism present humanity with a fait-accom-
pli, be it the mainstream al-Qaeda, al-Qaeda in the Islamic Maghreb
(AQIM), al-Shabaab in Somalia, the Ansar Dine in northern Mali and
even Boko Haram in Nigeria.

AU’s lack of cognisance of the sociopolitical economy of terrorism or the
environment of poverty and poor/bad governance is a major chink in its
strategy armour. It is this chink that both sorts of terrorism readily exploit in
their nefarious activities. This obvious weakness or strategic flaw in the AU
is a function of the widespread state fragility, and/or failure, weak institu-
tions and funding instability in the continent thereby making it impossible
at the level of secularization and national mobilization. However, this is not
to suggest that good governance and absence of poverty can prevent terror-
ism in all its ramifications. But absence of addressing poverty in the war on
terror will not prevent terrorism at the pre-recruitment or initial level (Agwu
2013). This is because absence of poverty makes it certainly difficult for the
recruitment to take place in the first place, where an individual had not been
enculturated or acculturated. But the moment a potential terrorist had been
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recruited by socialization, he or she would show devotion to the cause with
or without poverty. In essence, poverty does induce ignorance and makes
recruitment through indoctrination possible. In addition, many AU member
states lack the requisite national solidarity, patriotism and nationalism to
enforce their obligations under the CT strategy. All these situations analysed
above compound the absence of the relevant resources and logistics to deal
with terrorism and insurgencies. Coupled with the foregoing is the existence
of some sympathetic elements in the national populations of some member
states of the AU.

AU’s emergence was a shift from the old norm of “non-interference” in
armed conflicts to a new posture of “non-indifference” to member states,
internal affairs. In line with this vision, AU member states are building
institutions and instruments otherwise referred to as the African Peace and
Security Architecture (APSA) – that positions the AU to play a greater role
in conflict management initiatives. However, the AU faced major strategic
obstacles stemming from the attempt to redesign the continent’s peace and
security architecture at a time when crises and armed conflict engulfed
much of Africa, forcing it to adopt a “ fire brigade” kind of approach.
Second, the AU tends to take on conflict management challenges without
having acquired any “strong sticks” or “very sweet carrots”. Closing this
capability gaps in the AU’s conflict management strategy requires both
high-profile political and technical reforms across a range of issue areas
and to ensure the African standby force becomes genuinely operational as
envisioned (Wirklund 2013).

AMISOM’S CT CAPABILITIES AND STRATEGY

Indeed, the AU has remained steadfast in its efforts to provide security and pave
the way for durable peace in Somalia. But its achievements so far have not come
cheaply to the Somalians. For instance, the protection of civilian population has
been neglected because both AU PSC and UNSC have not given much con-
sideration to providing the AMISOM with a civilian protection mandate. Thus,
it was based on the recognition that AMISOM essentially did not constitute a
peace support operation, but rather acting as a peace enforcement operation
engaged in military operations against an armed insurgency. In this context,
AMISOM has become a direct actor in the conflict. AMISOMwas more focused
on and preoccupied with reinforcing the fledgling TFG and hunting down al-
Shabaab terrorists than the protection of civilians. However, a notable shift in
approach and strategy has occurred since late 2010 when the AU and then the
UN began to put into consideration civilian protection concerns. The increased
attention to civilian protection has impacted significantly the way in which
AMISOM operations have been planned and conducted (Franke 2009). But
despite this progress by the AU and AMISOM leadership, significant room for
improvement still remains. There is the need to establish and implement a
conduct and discipline policy and a more proactive public information strategy.
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Moreover, AMISOM also needs to assess and effectively communicate its abil-
ities and limitations to the host Somalians. This must be urgently addressed by
the AU if AMISOM is to successfully attain its ostensible mandate and be viewed
as legitimate and credible in the eyes of the Somali people.

The situation in Somalia portrayed that the AMISOM lacked a coherent and
integrated approach for handling such situation in the region. The limited and
constrained capacity of the AU as the only continental organization to project
and represent Pan-African interests and voices on the world arena has been
illustrated by the events in Somalia. This further goes to prove that decision
making and policy implementation within the AU are hindered by the dynamics
of inter-governmentalism and tensions within its supranational governance struc-
ture. Frequently asked to provide soldiers to intervene in African’s many conflicts
and flash points, the military forces of AU (including AMISOM) are often not
up to the task. Again, factors militating against the AU forces include ill-trained
and ill-equipped armies, underfunded and under-organized operations. The fact
remains that without strong and formidable AU military forces capable of
providing effective interventions, most African conflicts will either remain unre-
solved or rely on forces outside the continent to attempt to impose a non-African
prescription (International Crisis Group 2011). According to the protocols that
establish AU, PSC is composed of standing military contingents with civilian and
military components in their countries of origin and are on alert for rapid
deployment at appropriate notice. Unfortunately, due to numerous obstacles,
the creation and effective utilization of a rapid deployment force has proven far
more difficult to accomplish than originally intended.

AMISOM’S POLITICAL, SOCIAL AND STRATEGIC

CONSTRAINTS IN SOMALIA

AU peacekeepers appear unacceptable for social and/or political reasons. A
case in point is, although, Ethiopia and Kenya border Somalia, neither are
acceptable sources of soldiers for the AMISOM’s peacekeeping operation. In
addition, the intelligence capabilities of African forces in terms of human
factors are limited by the large number of languages spoken on the continent.

Evidently, contributing African countries that support an AU force have limited
or no CT and/or COIN capabilities. For example, the Ugandan army has coun-
tered a rebel force for about two decades, but unable to eliminate this insurgency
within its borders. How then can Ugandan Army, with such a record of limitation,
mount successful COIN/CT campaigns in Somalia or any other countries, when
they failed to do so in their own country? It is absolutely unrealistic to expect these
soldiers to be miraculously transformed into skilled CT professionals within
AMISOMwhen they have not been successful in their own.Moreover, AU cannot
be expected to do better than a super power. For example, the Somalia people
actually drove out theUSmilitary in 1992, they can also drive out a poorly funded,
ill-equipped and poorly trained AU force. Yet a great measure of confidence is

COUNTERINSURGENCY STRATEGIES AND THE APPROACH TO PEACE . . . 991

ACKU



being reposed on an AU force, a force incomparable to the capabilities of the
Americans, not only to restore but also to maintain peace. By implication, many of
the African insurgent groups are well-trained in guerrilla warfare, and there are
chances of using such a strategy against an AU force. Furthermore, with accusa-
tions of rape and sexual exploitation, it might be impossible to win the hearts and
minds of the local people, certainly the very people the AU force has acted as an
active participant in conflicts instead of a peacekeeper. Far too often AU forces are
asked to do too much with too little (AU Doc 2010)

Above all, the main challenge to Africa, AU and AMISOM in particular is
lack of assured and stable means of financing these efforts, especially CT
operations which require huge amounts of funding and post-conflict peace
building. Suffice it to say that support and more support (dependency syn-
drome of a sort) from development partners shall continue to play a key role
(Kutesa 2009; Saxer 2008). The special peace fund, a financial mechanism for
support to the AU’s peace and security operations meant to be financed
through an annual contribution from AU’s regular budget, is not well-funded.
The total contributions by member states to the fund have remained far below
the required levels. In fact, the contributions of AU member states have never
made up more than 2 per cent of the fund’s total income. Therefore, the
overwhelming majority of funding comes from international donors.

IMPLICATIONS OF ANALYSIS OF AUCMS FUNDING INSTABILITY

FOR POLICY AND/OR STRATEGY

The analysis of the funding instability of AUCMS has several implications
for donor funding and coordination. Conventional analysis of donor fund-
ing concentrates on its important role in augmenting government resources
to raise the overall level of peace operations funding. In many African
countries, donor funding continues to play a strategic role in the
AUCMS, sometimes accounting for up to almost 70 per cent of the total
funds available to AU Peace Operation Programme (Pirozzi 2009). Donor
funds can also play catalytic roles in AUCMS funding, with the intention of
providing countries to develop a culture of funding their own peace opera-
tions. The focus on funding instability suggests the need to view donor
funding not just in this narrow augmentation or supplementation role, but
as a diversifications strategy. If AU funds for conflict management are liable
to transient or chronic instability, the diversification of funds through donor
funding is one feasible strategy for coping with AU funding instability. In
other words, if donor funds or any other new sources of funds exhibit
compensating fluctuations, they might offset fluctuations in AU govern-
ment funds for conflict management. Furthermore, the anlaysis suggests
that the donor aid contribution to AUCMS should not be only in terms
of additive funding effect. Of equal importance is the donor aid contribu-
tion to the stability of AUCMS funding. Donors can target their funding
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profiles to neutralize the instability in the system. On the other hand, high
degrees of dependence on donor funding could contribute to AUCMS
funding instability leading to strategic inefficiency, because donors often
operate project cycles that normally do not have long-term view, operating
only for limited time periods.

Region groups of donors such as the EU or Nordic countries sometimes
participate in aid programmes under a common aegis. They sometimes take
joint political actions to impose sanctions on countries on such important
issues as human rights abuses, democratization, or corruption. Such sanctions
could include drastic cuts in or the complete suspension of donor funding of
AUCMS. Though such common sanctions might achieve highly laudable
policy objectives for the benefit of society as a whole, they might make
AUCMS funding instability worse than it would otherwise have been in the
absence of joint action by the donors.

Far larger, sums have been invested in efforts to promote security in Somalia,
but much of this expenditure is not publicly declared and is therefore difficult to
track (Franke 2009). Our anlaysis therefore represents a partial picture of the
total international funding. These channels for security engagement in Somalia
are categorized thus: support to Somalia security institutions; support to the
UN-authorized AU peacekeeping mission, AMISOM which has been deployed
since 2007; anti-piracy operations permitted under UN Security Council
Resolution 1816 (2008); and non-UN-authorized state-led military operations.
Unlike UN peacekeeping missions, AU missions do not have the advantage of
secure source of funding. The African Union (AU) Mission in Somalia
(AMISOM) therefore receives financial support through a variety of mechanisms
and sources including assessed contributions to the UN peacekeeping budget;
bilateral (discretionary) voluntary contributions to an UNSOA-managed trust
fund for AMISOM; through bilateral support from government donors direct to
the AU and via bilateral contributions to troop contributing countries.

The largest cash contributors to AMISOM are the USA, EU institutions
and the UK. The EU institutions provide support directly to the AU,
mostly for the payment of personnel allowances. Contributions to the
trust fund for AMISOM have been relatively modest in comparison with
other funding sources. Moreover, the UK had provided 48.2 per cent of the
total funds contributed to the trust fund up to the end of 2011 in huma-
nitarian assistance (ICR to P 2011). The opportunities to build on the
momentum of international engagement have been seized in a new joint
UN-AU strategic concept for the AMISOM in January 2012, which pro-
poses a major ramping up of boots on the battlefield from 12,000 to over
17,700 troops (Pirozzi 2009). Under the present economic situation in
Africa, many countries will be internally incapable of raising the requisite
capital to fight terrorism. Terrorism is quite dynamic, and this requires that
CT measures must keep pace, or even always out space that dynamism to be
effective. Suffice it to say that there is the need to approach terrorism by
simply coalescing against it. Piracy in the Gulf of Aden continues to be a
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costly source of disruption to international shipping routes and the relief
effort, and al-Shabaab’s recent declaration of their merger with al-Qaeda
can only have sharpened international concerns about the ability of al-
Shabaab to nurture and export terrorism.

It is a truism that AU operations remain a difficult task due to several reasons.
Number one difficulty is the question of who should pay or sponsor AMISOM’s
peacekeeping operations in Somalia. Somalia has not had a functional govern-
ment in many years and thus has no finance department. Although the ultimate
beneficiary of AMISOM’s peacekeeping operations, Somalia is clearly unable to
foot the bill. Some of the soldiers contributing countries like Uganda, an
extremely impoverished country, and Nigeria, a highly corrupt country, could
not allocate enough funds to their own militaries. If there were relatively few
peacekeeping operations in Africa, perhaps the AU could meet their funding and
manpower needs, but not with numerous African flash points requiring peace-
keepers, the limited number of adequately trained soldiers and meagre amount
of available funds from a highly impoverished continent are quickly exhausted
and over stretched. This no doubt has forced the AU to turn to outside sources,
particularly its former colonial rulers and other outsiders for funding (Kulesa
2009). Wikhund (2013) argues that AMISOM shares most of the challenges of
other AU missions, lacks the military resources, capacity and funding, as well as
the institutional capability to manage its operations. She goes to conclude that
these factors had prevented AMISOM from complete accomplishment of its
ostensible mandate (2013). The prioritization of US counterterror objectives
also undermined broader efforts to promote peace and bring to an end
AMISOM’s assignment in Somalia (Cawthorne 2006; Moller 2009).

The AMISOM’s peace approach or “model” departed from accepted
COIN tactics because successful COIN campaigns are extremely difficult
for external actors to conduct without an effective and legitimate local
partner. The TFG was neither. First, the campaign was conducted by an
African force which initially operated without an explicit mandate to con-
duct counterterror operations or protects civilians. Second, human security
concerns and stabilization policies were not priorities for the AU’s political
leadership. Third, successful coin requires effective targeting of the enemy’s
nerve centre. Come to think of it, al-Shabaab was not an ordinary insur-
gency; in fact, it held governance in over 90 per cent of Southern Somalia.
Furthermore, AMISOM was not really focusing on COIN tactics. All of
these variables strategically paved the way forward for the successful offen-
sive operations which took place in 2011.

Arguably, most important strategic challenges faced by AMISOM related to
carrying along the TFG’s security forces and the limitations of the AU’s
capacity to manage or coordinate an operation of AMISOM’s magnitude and
complexity. Nevertheless, AMISOM managed sufficiently to deal al-Shabaab a
series of devastating blows. On the part of AMISOM in its self-assessment
commentary, it was reported that “Effective and efficient management of
AMISOM performance, operations, administration and information systems
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was hampered by understaffing and lack of structures.” Many of the African
nations that support an AU force have limited CT capacities. Another strategic
problem was the poor state of the logistical support available to the AMISOM
troops, almost all of which was coming from their own armed forces and
bilateral donor, notably the USA and the UK (Williams 2013a; African
Union Peace and Security Council 2013a; AU doc. 2007).

STRATEGIC FLAWS OF AMISOM
Both AMISOM and UNPOS were too slow to respond to allegations of civilian
harm resulting from collateral damage. This was seen as important, because
inability to protect civilians was strategically inefficient for AMISOM and a barrier
to operational effectiveness. Consequently, this caused resentment, reduced
cooperation and probably pushed some local civilians to join al-Shabaab terrorists.
In sum, existing inefficient approaches ultimately extended the conflict leading to
more casualties (Freear and Cedric de Coning 2013; Sturman and Haytou 2010;
Muhammed 2010). AMISOM also lacked the requisite capability and modern
weaponry to deal with the growing insurgency within the country, including
aerial surveillance, mortar locating capabilities and timely intelligence. AMISOM
then needed external assistance from contractors who helped design and imple-
ment a new information and communication policies and external advisers who
helped design a new indirect fire policy for the mission. The weight of evidence
was clear that AMISOM’s existing approach had neither defeated al-Shabaab nor
destroyed its ability to launch mortar attacks (Raghavan 2010; Williams 2013b;
Norris and Brutton 2011).

AU’S CHALLENGES IN THE WAR ON TERROR

Human security challenges endemic corruption, the existence of some
groups or populations that appear sympathetic to some terrorists because
of obvious sentiments, the existence/prevalence of some failed states on the
continent and technological backwardness. Among others, the war on terror
(or CT) transcends mere physical fights or deployment of troops to envir-
onment of terrorism. CT requires more of the use of intelligence and a well-
developed legal system that is less prone to venality. There is hardly any
inter-agency information sharing across borders. Although rivalry and inter-
agency competitions or struggles that lead to the hoarding of information
abound in the world of intelligence, the situation is more pitiable in Africa.
This problem is worsened by weak state institutions, corruption and the
existence of sympathizers. The AU strategy will have to plan to restructure
forces in order to adapt to these asymmetric situations in which the
AMISOM finds itself. As a matter of urgency, it is not only the responsi-
bility of the intelligence functionary or surveillance operator, yet, intelli-
gence is the driving force in COIN operations. Based on key strategic and
political lessons from AMISOM’s experiences, the AU troop is rich in
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knowledge that could be tapped into, lest it loses its COIN ability alto-
gether. The perception of the AU as a proxy for US strategic interests in the
“War on Terrorism” (WOT) has made most PSC members reluctant to
contribute troops.

CONCLUSIONS: LESSONS AND MOVING FORWARD

The focus of this chapter has been on the political strategic context within
which AMISOM operated and highlights some of the most serious
problems which either hindered or enhanced the mission’s operational
effectiveness. Nevertheless, the fact that AMISOM successfully halted al-
Shabaab’s offensive to overrun Villa Somalia in the wake of Ethiopian
withdrawal demonstrated that al-Shabaab could be defeated in battle as
long as AMISOM was provided with requisite military capabilities.
Without a strong, well-funded and staffed military forces capable of provid-
ing effective interventions, many African conflicts will either remain unre-
solved or depend on forces outside the continent to attempt to impose their
own solutions on Africa. However, this is the minimum requirement for the
creation of an AU force that can effectively intervene in conflict lest foreign
powers may enter with funds and/or forces to dictate the policies, strategies
and futures of African nations.

Furthermore, the majority of the credit for AMISOM’s success should go to its
troops, for their resilience and perseverance, rather than a well-crafted and viable
political strategy for managing Somalia’s conflict. In fact, AMISOM displayed
remarkable resilience and perseverance in the face of these challenges. It is there-
fore fair to conclude that AMISOM does deserve credit for a number of successes
overtime. It managed to mitigate some of the major strategic coordination issues
among its external supporters and by late 2012 had significantly degraded both
the conventional military and economic dimensions of al-Shabaab’s strength. On
the other hand, AMISOM was far from a complete success story as it continued
to face several other major problems. Finally, AMISOM’s Central Strategic
Challenge now is finding a way to play a key and constructive role in Somalia’s
governance structures in order to move ahead to a lasting stability.

Until recently, most observers tended to be rather pessimistic about AU’s
ability to tackle the situation in Somalia. The fact that AMISOM’s main role has
become the protection of Somalia’s TFG has left it in an odd position:
Combining the delivery of humanitarian assistance to some residents with coun-
tering an insurgency led by al-Shabaab that is employing terrorist tactics. What
makes Somalia case unique is that the AU has had to try to solve the conflict by
itself. Unlike the case of Dafur, where a hybrid AU-UN force has been posted
since 2008 – the international community has been reluctant to send troops to
Somalia. This forced the AU to handle on its own the multiple complexities of a
country that had been torn a part to the point of no central authority. At this
juncture, it appears that the AU is demonstrating an increased ability to effec-
tively handle conflicts by itself (not withstanding unstable but substantial
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financial and logistic aid from external sources). Recent reports from Somalia,
therefore, should, indeed, evoke a cautions sense of hope regarding the AU’s
emerging ability to offer solutions to African problems.

The main challenge to AU and Africa is lack of assured and stable means of
financing these efforts, especially peace support operations which require huge
amounts of funding, staffing and post-conflict reconstruction. There is urgent
need for a funding role by the UN. Africans should be determined to con-
solidate and preserve the already hard-won gains of AU (AMISOM) to ensure
that peace prevails in the continent for sustainable development to ensue. On
CT, there is the need to establish and implement a continent-wide standard for
anti-terrorism legislation, law enforcement forensic standards, and border
crossing security standards and practices. This will enable the AU in the
development of standards on the ability to detect, deter, counter, investigate,
and prosecute terrorist activities. Furthermore, this will build Cot capacity,
enhance bilateral relationships throughout Africa, and increase the respect for
human rights and the rule of law.

Sequel to the AU Peace and Security (PSC) decision of January 19, 2007
and the UN Security Council Resolution 1744 (2007) of February 20,
2007, the AU established a mission in Somalia (AMISOM), in order to
provide support to the Transitional Federal Institutions (TFLs) – whose
mandate expired in August 2012 when the Federal Government of Somalia
was established in their efforts towards the stabilization of the situation in
the country. In this new peace- and state-building phase, AMISOM’s role in
supporting the fledgling institutions will be critical. AMISOM will also
remain important in supporting the build-up of Somali forces. More so,
the situation of numerous Somalis displaced by the humanitarian crisis,
either within Somalia or across the border into Kenya or Ethiopia, con-
tinues to represent another major challenge for the new government and
other countries in the region.

There is a broad international consensus on the key role played by the
AU-led Somalia in early 2007 that was assigned to the protection of key figures
in Somalia’s transitional governing institutions mainly from al-Shabaab move-
ment. The movement started, by a small group of militants in 2005, some of
whom had ties to al-Qaeda. This movement gained, within a few years, control
over more than 40,000 square kilometres of territory and some five million
people, while attracting recruits from most parts of Somalia Diaspora and
beyond. Sometimes the movement was able to pose a formidable threat to
the federal authorities and managed to inflict monumental losses on its regio-
nal military opponents. Hence, between 2007 and mid-2012, AMISOM
increased from an initial deployment of about 1,500 Ugandan soldiers
stationed in a bases into a multidimensional force of approximately 18,000.
By late 2013, the mission’s authorized strength again increased to more over
22,000 uniformed personnel (Lu 2007). The Mission in supporting the Somali
National Security forces and also providing security in Mogadishu, created
a “political space” to the Transitional Federal Institutions (TFIs). Audits
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conducted on EU contribution agreements covering the period of March 2007
to July 2010 identified limited financial findings. The AU has been encouraged
by the EU to continue its efforts to ensure a high standard of administrative
and financial management of APF contributions. To this end, an APF-funded
long-term technical expert has been recruited and deployed in March 2012.
This will also contribute to an increase of the sustainability of the APF con-
tribution to AMISOM.

Humanitarian and development assistance continue to be among the main
priorities of EU action in Somalia. Hence the EU’s humanitarian aid allocation to
Somalia for 2011 amounted to EUR 77,000,000 and EUR 40,000,000 for 2012
respectively. AMISOM is financed by a broad set of donors. Financial and in-kind
contributions are made directly to the AU or to Troop contributing Countries
(TCCs) of the operation on a bilateral basis. Donor coordination builds on
monthly African Union Partners’ Groups (AUPG) Meetings in Addis Ababa,
Somali Donor Meetings in Nairobi, as well as coordination meetings at Brussels
level. Political, operational and financial management issues are addressed at these
meetings. However, an analysis of various CT/COIN strategies revealed that a
well-developed and decentralized intelligence structures, interlinked with various
security agencies and other role players, are key to lasting success. Emphasis must
be placed on altering AU strategy to cater for peace support and CT operations
through a larger intelligence component. Above all, a change in mindset is
needed to update and implement CT doctrine which is still very applicable to
the current environment that the AU troop is tasked to operate in.

As regards the political and security context, AMISOM evolves in a
volatile environment with active armed opposition groups attacking
AMISOM troops deployed on the territory. Foreign fighters and terrorists
groups have caused severe casualties to both AMISOM and the civilian
population by mortar bombing or improvised explosive device attacks
(IEDs). Security, therefore, remains the single most critical challenge con-
fronting the new institutions.

AMISOM has always faced a number of management weaknesses, which
were both specific to the operation and of general concern with regard to
the way and the manner EU funds are handled by the AU. There is the
need, therefore, for the review and redistribution of responsibilities in
budget preparation and the tightening of AMISOM’S internal control
procedures. One of the most important developments in Africa is the
emergence of the African Peace and Security Architecture (APSA). The
background of ensuring peace and security on the African continent has
been created by the efforts of African governments that have been willing to
engage in a comprehensive continental military cooperation. The attempt
for a collective peace and security apparatus in Africa dates back to the late
1990s and terminated in the establishment of the “African Union” (AU) as
a successor to the Organisation of African Unity (OAU) in 2002. The AU
has a lot of prominent features in its peace and security architecture but the
APSA is among its most prominent features including the Charter of the
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African Union, a Continental Early Warning System and a Standby Force
and all these, particularly the Charter, support innovative legal doctrine,
responsibility-to-protect and human security. These institutions provide a
pathway for the securing of continental peace.

The bombing in Nigeria has grown in both magnitude and might. The
atrocity in Sudan is heart-breaking while the ongoing carnage in Somalia
leaves everyone wondering what has become of the African continent. All
these abysmal pictures paint a clear image of a bleak African nation. In the
midst of these continental shortcomings, it becomes imperative to discuss
the efforts forged by the African nation to ensure a lasting peace in warring
Somalia. The African Union PSC is structured and modelled according to
that of the global peace and security apparatus, the UN Security Council and
it represents the African Union’s moral fibre in decision making, prevention,
management and resolution of conflicts within the African territory. The very
first AU peacekeeping mission, which later became a UN mission in 2004,
was AMIB which engaged in peacekeeping in Burundi in April 2003 to May
2004. In Somalia, there has been the deployment of AMISOM from
February 2007 till present and over 22, 126 troops have been deployed so
far (Ahere 2015)

On the launching of the PSC of the African Union in 2004, the organiza-
tion was hailed to have arrived at an effective peace and security apparatus and
within a period of five years, the Council held about 170 meetings, made the
issuance of over 100 communiqués and authorized sanctions against several
African states who had erred delineated from its charter as well as well as peace
operations in Sudan, Somalia, the Comoros. The Union is not immune to
problems, however; there are various challenges facing the Union which ranges
from lack of political will for the provision of sufficient financial supports to the
organization, the disregard of the procedures of the organization on certain
cases and the delays in the establishment of a sufficiently staffed secretariat.
Despite the weaknesses of the African Union PSC, there have been hopes that
the mechanism for maintaining continental peace in Africa has the potential to
develop. Obviously, this organization has assumed important roles in mana-
ging conflicts in places such as Kenya, Mauritania, Togo, Burundi, the
Comoros and so on.
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CHAPTER 48

“Laws for Sale:” The Domestication
of Counterterrorism Policies
and Its Impact in Nigeria

Emeka T. Njoku

INTRODUCTION

There has been a growing scholarship on the politics of the domestication
of counterterrorism (CT) laws in Africa (Whitaker 2007) and Nigeria
(Sampson and Onuoha 2011). However, a critical analysis of the contents
of the Nigerian CT laws and policies and the pattern of its enforcement as a
contributing factor behind its failure to achieve its intended objectives has
been poorly accounted for. This chapter fills this gap by advocating for a
review of extant CT laws and policy in ways that the political dynamics of
the state are taken into consideration. The central argument of this chapter
is that the Nigerian CT laws, policies and structures are a replication of the
USA PATRIOTIC Act and the United Kingdom’s Counterterrorism Act of
2000 and 2006. Hence, these laws that were largely sourced from the USA
and the UK, and in some cases imposed, showed diminutive sensitivity to
the historical, political and social context of the Nigerian state. Specifically,
these laws glossed over the vestiges of military rule expressed in the state’s
repressive culture. Thus, these laws provided the grounds for state agents to
stifle civil liberties, all forms of oppositions and ultimately undermine
democratic consolidation in the country. It is argued in this chapter that
this is one of the factors that influenced the negative outcome in the
implementation of CT policies in Nigeria.

After September 11, 2001, in the USA and other Western countries, speci-
fically the UK, there have been concerted global efforts towards combating
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terrorism through the establishment of institutions and the development of
legislations. Through the auspices of the United Nations Security Council
(UNSC), the Financial Action Task Force (FATF), Western diplomats and
provisions of material and financial support by the West, the USA and the
UK influenced the establishment of CT laws in different states of the Third
World (Whitaker 2007, p. 1021). Hence, the CT laws of most African states
became a reflection of the US and UK CT laws. The Muslim Human Rights
Forum (2008) observed that “between 2002 and 2008, Kenya was the largest
recipient of US counter-terrorism funding” (p. 4). As a result, this saw the
inauguration of laws, policies and structures crafted by the USA, some of which
are under their direct operational guidance (Harmony Project 2007, p. 57).
Therefore, the tension between the Kenyan civil society and the Executive and
Legislative arms over its CT laws, structures and polices is attributed to the
cooperation of the Kenyan executive with the US government. According to
Howell and Lind (2009), “the SOT (Kenyan government’s Suppression of
Terrorism) bill was alleged to share many similarities to the US PATRIOT Act”
(p.139). It happened similarly in Uganda too. Although the country had extant
CT laws pre-9/11, as a response to the activities of Lord Resistance Army
(Rubongoya 2010), however, these laws were reviewed in post-9/11 Global
War on Terror in a pattern approved by the US. Rubongoya (2010) further
states that

for its part, Uganda enacted its own Patriotic Act . . . and closely mimicking the
Guantanamo Bay Strategy, the National Resistance Movement government
started using so-called safe houses, or unofficial detention centres, in and around
Kampala to unlawfully detain and interrogate terror suspects. (p. 210)

Similar conflict of interest was observed in South Africa following the govern-
ment’s formulation of CT legislations. Reacting to the 2002 CT bills intro-
duced by the South African government, Jassat (cited in Whitaker 2007) has
this to say, “put simply, this bill is not in the interest of South Africa as it is
being forced on weaker states by powerful nations, such as the USA and the
UK, in their prosecution of the ‘war against terror” (p. 1025). It is in the light
of the politics of domestication of CT laws, policies and structures in these
political contexts that we now turn to Nigeria.

THE HISTORIOGRAPHY OF VIOLENT RELIGIOUS MOVEMENTS,
TERRORISM AND CT IN NIGERIA.

The political trajectory of the Nigerian nation-state has been coloured with spas-
modic emergence of radical Muslim groups. Between the 1950s and the 1980s,
radical sects such as theMaitatsine, Izalla andMuslimBrotherhood claiming to be
puritanical Muslims on a mission to rescue the faith from Westernization and a
return to the literal interpretation of the sacred texts appeared (Hayness 1996;
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ONSA 2014). These sects violently challenged the beliefs of fellow Muslims,
specifically the Sufi brotherhoods of Qadriyya and Tijanniyya, Christians and the
Nigerian state (Falola 1998, pp. 240–246). It is worthy to note that among these
extremist sects the activities of the Maitatsine were more pronounced and have
close semblance with contemporary terrorist groups. Moreover, early 2000s also
saw the emergence of more lethal violent Muslims groups such as the Al-Sunna
Wal Jamma, known as “the Nigerian Taliban”, which later metamorphosed to the
“Jama’atul Alhul SunnahLidda’wati wal Jihad”, widely known as theBokoHaram,
its splinter groups “Jama’atu Ansaril Muslimina fi Biladis Sudan” also called
“Ansaru” with similar objectives like their predecessors. From the 1950s to early
2000s, these radical groups intermittently carried out violent attacks on a number
of cities across the northern part of the country. Furthermore, since 2009 the
violent attacks assumed a different dimension, as Boko Haram, the preeminent
terrorist group in Nigeria, adopting insurgency cum terrorist style of operations,
has violently challenging the secularity of the Nigerian state (Adesoji 2010).

The Nigerian government’s response at both the central and regional level
from the 1950s to 1980s was trifling. This is as a result of political opportune-
ness and the intramural skirmishes by the ruling party and the opposition
particularly in the 1980s. At some point, the Nigerian Police which has been
involved in curbing the actions of these groups were overwhelmed. The Police
lacked the institutional or technical capacity to counter their activities of these
sects (Falola 1998; Adesoji 2011). Furthermore, in the 1980s when the violence
by the Maitatsine peaked, the federal government of Nigeria under President
Shehu Shagari utilized the Nigerian Army to bring the violence under control.
Many of the sect members including their leader Abubakar Marwa were killed
and more than a thousand imprisoned. The incarcerated members faced various
forms of brutality and torture by members of the security agencies (Falola 1998,
p. 155; Adesoji 2011, p. 111). As part of it strategies to prevent future violence
and promote interreligious co-existence, the federal government played down
the actions of the Maitatsine describing them as criminal elements.
Furthermore, the government attributed the cause of the violence to the
influence of foreign governments such as Libya, Pakistan and Iran and local
sponsors of the group (Falola 1998; Office of the National Security Adviser
2014). Moreover, in 1981, President Shagari set up a tribunal of inquiry to
investigate the remote and immediate causes of the violence under the chair-
manship of Justice Anthony Aniagolu, known as the Kano Disturbances
Tribunal of Enquiry. In their report, the Tribunal refuted the claims of foreign
influence or sponsorship by political parties. It concluded that porous borders,
laxity on the part of the Police and the National Security Organization and Kano
government to check the activities of the radical groups in their early days were
major factors for the proliferation of their activities (Aniagolu 1981).
Furthermore, the government’s lethargic approach towards addressing the
root causes of religiously motivated violence in Nigeria was more pronounced
in the manner it handled imprisoned sect members. After enduring various
forms of torture by the security agencies, the imprisoned sect members were
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pardoned on the excuse that the government lacked the capacity to accommo-
date them in the prisons. Hence, there were no measures put in place to de-
radicalize these imprisoned sect members or resolve the socioeconomic inequal-
ity and illiteracy that pervade the northern parts of the country. Consequently,
these pardoned sect members had no tiff in re-joining the sect (Isichei 1987;
Adedeji 2009). Reiterating this argument, Adesoji (2011, p. 111) decries that,
“implicitly, it would appear that once a fundamentalist escapes being killed
during the suppression of his insurrection, he can as well be sure that he will
take part in the next one, other things being equal. This non-deterrence has
arguably encouraged a culture of impunity and promoted a circle of violence;
hence the recurrence of religious-related crisis in Nigeria.”

Interestingly, between 1970s and the 1990s, Nigeria was signatory to
several UN legal instruments on CT. Perhaps, the activities of these radical
religious groups were not perceived as terrorism even though there are certain
noticeable similarities in the actions of these radical sects, specifically Maitatsine
and Boko Haram. These legal instruments were yet to be domesticated, as
during the 1970s to the 1990s, Nigeria did not have CT laws or strategies nor
did she strengthen her security agencies to counter terrorism. Arguably, this
further explains government’s negligence to curb the activities of these Islamic
radical groups. However, from 2009, the activities of the sect took a different
turn, specifically the suicide bombing of the United Nations headquarters in
Abuja on Friday August 26, 2011, and the subsequent suicide bombings.
These events fundamentally changed the response of the government to violent
extremism in Nigeria. The executive arm of government began to seek out CT
laws of countries that have had experiences of terrorist attacks, started the
process of domesticating UN legal instruments on terrorism and CT, and
other recent UNSC resolutions.

ASSESSING NIGERIA’S CT LAWS, POLICIES AND INSTITUTIONS

Although the Nigerian government is signatory to various UN legal instru-
ments to curb terrorism from the 1970s to the 1990s, and the recent UN
resolutions on terrorism such as UNSC Resolution 1368, 1373, 1555 and
1540, however, these resolutions were adopted and ratified without the estab-
lishment of internal mechanisms to implement them. Moreover, after 9/11
efforts by the USA and UK to get the Nigerian government to establish CT
laws, policies and institutions were rejected by a section of the Nigerian
legislators. According to Sampson and Onuoha (2011), the introduction of
the Terrorism Prevention Bill in 2006 and 2007 divided the National Assembly
into two groups. Proponents of the bill stress that Nigerian close relations with
the Western world predisposes her to transnational groups and emerging
terrorists groups that have close links with international terrorists. Hence, a
major terrorist attack in Nigeria without the needed legislative tools to con-
front it will put the country in bad light. On the other hand, opponents of the
bill argued that
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its narrative disregarded Nigeria’s political and legal history, especially the effects of
prolonged years of military rule characterised by state repression and violence . . . the
apprehension generated by this western-styled ATL (Anti-Terrorism Law). A pri-
mary fear was that the law could be exploited by those in power to unjustly persecute
their opponents whether they were critics, activists, politicians or others (Sampson
and Onuoha 2011, p. 39).

Conversely, the critical stance of a section of the legislators weakened from 2009,
following the increase in terrorist violence by “Jama’atul Alhul Sunnah Lidda’wati
wal Jihad”, popularly Known as Boko Haram and its splinter group, Ansaru, and
the attempted suicide bombing of a US Northwest Airline Flight 253 en route to
Detroit by Abdul FaroukMuttallab, a NigerianMuslim onChristmas day in 2009.
These events aided the reinforcement of more pressures on the Nigerian govern-
ment by the US and other Western powers to join in the global war on terror. In
2010, the US government’s Transportation Security Administration (TSA) black-
listed Nigeria as a “Country of Interest” on the US terror watch list, as part of its
new security measures (Weekly Trust 2010). This sparked a major diplomatic row
between Nigeria and the US. Consequently, the US government gave Nigeria
conditions for delisting her from the terror watch list, such as denouncement of all
acts of terrorism, improved security mechanism on airports and air planes and
importantly, domestication of international resolutions on CT (Ojeifo and
Nzeshi 2010). In response, the Nigerian government expedited actions on her
CT efforts and signed into law the Terrorism (Prevention) Act (TPA) and the
Money Laundering (Prohibition) Act (MLPA) in June 2011. As will be shown,
these laws were quickly enacted to satisfy Western interest on one hand, and on the
other hand, for economic convenience. Hence, there were no comprehensive
deliberation of the laws, as the position of the legislators who took a critical stance
was not addressed. In trying to appease the West, the Nigerian government
adopted most of the CT laws of the USA and the UK as their own. However,
the implementation of these laws has produced negative outcomes. Specifically,
these laws facilitated the wanton abuse of the rights of individuals in the north-
eastern part ofNigeria. Therefore, an analysis of the content of the TPAof 2011 (as
amended) and the MLPA of 2011 becomes expedient.

THE TERRORISM (PREVENTION) ACT, 2011, AND TERRORISM

(PREVENTION) (AMENDMENT) ACT, 2013
The Terrorism Prevention Bill, signed into law in 2011, established mea-
sures aimed at preventing and combating terrorism and terrorist financing in
Nigeria and prescribed penalties for the violations of its provisions. In effect,
the law aided in the enforcement of the conventions on the prevention of
terrorism and combating terrorism and conventions on the suppression of
terrorist financing (Sampson and Onuoha 2011). However, certain provi-
sions of the TPA of 2011 have raised fundamental human rights questions
or the challenge of proportionality. The definition of terrorism as contained
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in Section 21 of the Act has been criticized for being too broad and
ambiguous. Sampson and Onuoha observed that the act recognizes hostage
taking, kidnapping, oil bunkering which may be carried out without terror-
ist intent as terrorism. Moreover, the broad nature of the act also extended
to other criminal offences in Subsection 2 (iii, v & vi),2 such as the
destruction of public facility, arson, illegal possession, use or sale of firearm
that were seen as acts of terrorism. The vague definition of terrorism in the
TPA of 2011 is not only disproportionate to these crimes but it creates
confusion in legal processes, as these criminal offences have been addressed
by the Criminal and Penal codes.

Another major identifiable issue in the TPA of 2011 is the granting of wide
discretionary powers to security agencies. Section 9 of the Act empowers the
National Security Advisor (NSA) or the Inspector General of Police (IGP) to
recommend to the president that a person be declared an international terrorist if
he reasonably suspects that a person is a terrorist. Secondly, Section 12 of the Act
empowers security agents that “on the approval of the president, seize any cash
where he has reasonably grounds to suspect that the cash is intended to be used
for the purposes of terrorism.” Section 25 also authorizes security agencies to
search any place, person and vehicle without warrant provided that they have
reasons to suspect that an offence is being committed. Section 26 also empowers
the NSA or IGP that “for the purposes of the prevention or detection of offences
or the prosecution of offenders under this Act, give such directions as appear to
him to be necessary to any communication service provider.” These provisions in
the TPA of 2011, specifically, the phrases in these laws such as “if he reasonably
suspects”, “as may appear to him” were abused by security agencies, as the law
sufficiently empowered them to take actions in the enforcement of these laws
where they (in their own wisdom) believe that an act of terrorism has been
committed without any judicial oversight. More worrisome is the fact that the
Act did not clarify what constitutes reasonable suspicion.

Consequently, criticisms levelled against the enforcement of the TPA of
2011 may have prompted the government to amend certain sections of the
TPA in order to address human rights concerns. These amendments are
contained in the Terrorism Prevention (Amendment) Act of 2013, also
known as the Terrorism Prevention Act of 2011 (as amended).
Sections 9, 12 and 26 of the TPA of 2011, which repose powers on the
NSA and IGP were transferred to the Attorney General of the Federation
(AGF). This was captured in Section 2 of the Terrorism Prevention
(Amendment) Act of 2013,3 while Section (1A)4 of the amended act
conferred the powers to coordinate the enforcement of the CT laws on
the office of the NSA. Moreover, Section 26 of TPA 2011 which empowers
the IGP, NSA to act unilaterally in giving directives to communication provi-
ders was substituted with Section 29 in the Terrorism (Prevention)
(Amendment) Act, 2013, which states that “without prejudice to any other
law, the relevant law enforcement agency with the approval of the Attorney
General of the Federation may, with the approval of the Coordinator on
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National Security for the purpose of the prevention of terrorist acts or to
enhance the detection of offences related to the preparation of a terrorist act
or the prosecution of offenders under this Act, apply ex-parte to a judge for an
interception of communication order.”

By this provision, the powers of the NSA and the IGP to act unilaterally were
removed. However, in most cases, the amendment of some provisions of the TPA
of 2011 can best be described as changing an old wine in a new skin, as no
fundamental changes were done to right the many human rights concerns raised
against the law. This was well captured by Daka (2013) when he asserts, “several
provisions of the amended Act repose considerable sentencing discretion in the
courts which, in the absence of sentencing guidelines or in the hands of a capricious
judge, is susceptible to abuse”. He further argues that the new Section 1(2) further
raises major human rights concerns, as the death sentences attached to these
offences on conviction under the act undermines the principle of proportionality
and gives room for abuse. Moreover, the law goes contrary to the Optional
Protocol of the International Covenant on Civil and Political Rights and the
European Human Right that requires states to abolish the death penalty.
Similarly, Amnesty International (2012) reported that “many of the acts that the
Nigerian authorities have undertaken in the name of countering the threats to the
public by Boko Haram have themselves involved serious violations of human
rights”.

Importantly, a major concern in this chapter is the nature of the TPA of 2011
and the TPA (Amendment) Act, 2013. Many of the provisions of this Act were
largely sourced from the US and the UK CT laws.5 This was attributed to the
fact that terrorism is relatively new in Nigeria and the country lacked appropriate
laws and adequate infrastructures to curb its sudden emergence, hence the need
to source for these laws from countries with similar experiences.6,7 However,
State Security agents assert that even though these laws were sourced from the
West, they were applied within the Nigerian socio-political and legal context.8

However, a closer examination of the Nigerian CT laws revealed certain simila-
rities with the US and UK CT laws. For instance, the praxis of a broad-based
definition of terrorism as contained in the TPA and its amended version in 2013
was adopted from the USA PATRIOT ACT of 2001, Anti-terrorism Acts of
2006, definition of terrorism by the Federal Bureau of Investigation (FBI) and
the UK’s Terrorism Act of 2000. Tiefenbrun (2003) and Blick et al. (2007)
argued that this practice made way for all forms of manipulations and abuse by
state agents in the prosecution of the war on terror. Therefore, the practice of
defining terrorism broadly by the West influenced the formulation of CT laws in
Nigeria. The Nigerian government defined all kinds of criminal offences already
addressed in the Criminal and Penal codes as terrorism. Most of these offences
that are now termed as terrorism contravene the principle of proportionality.
Furthermore, this broad-based definition gives security agents the grounds to
manipulate these laws to serve their interest. Moreover, this also gives room for
the labelling of the activities of political opponents and other rights advocacy
groups as terrorism or supporting terrorist groups. This has been the case in
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Nigeria where leaders of the All Progressive Congress (APC), the opposition
political party in Nigeria during President Goodluck Jonathan’s administration,
were branded as Boko Haram sponsors or political arm of Boko Haram.

Secondly, the idea of conferring on security agent wide discretionary powers
to detain suspects longer than required, search without warrant, and enhanced
surveillance through communication service providers, which are contained in
the TPA of 2011 (as amended), was an adoption of the US and UK CT laws.
Specifically, Section 26 of the TPA of 2011 (as amended) is in congruous with
Title II Sections 206 and 215 of the USA PATRIOTIC ACT of 2001.9 This act,
which contravenes provisions of the Fourth Amendment, enlarges the powers of
the security agencies to carry out surveillance and retrieve information through
the aid of communication service providers, empowers the government to
quickly obtain court orders requiring a person or business to produce documents
including library records in respect for terrorist investigation and prohibits
persons and business from informing others that their records have been given
to the government for investigation. Furthermore, Section 25 of TPA of 2011
(as amended) is also in tandem with Section 44 UK Terrorism Act which was
replaced with Section 47A Terrorism Act 2000 (Remedial) Order 2011 and
Sections 213 and 215 USA PATRIOTIC ACT of 2001, which increase the
powers of the law enforcement agencies to conduct search without showing a
warrant or delay notice of search warrant. Moreover, Section 28 of TPA of 2011
(as amended) is also in line with Section 41 of UK Terrorism Act of 2000, which
authorizes law enforcement agents to detain suspects in a terrorism-related
offence for a maximum of 28 days without charge. The practice of enlarging
the powers of security agencies in CT of the USA and the UK, which the
Nigerian government adopted, has had some damning consequences. Unlike
in the USA and the UK, the institutions statutorily empowered to counter
terrorism are largely underdeveloped and lacked the capacity to establish and
enforce internal mechanisms necessary in checking or supervising the implemen-
tation of CT strategies. Thus, the wanton abuse of human rights by these
security agencies in the enforcement of these laws were unchecked and in most
cases covered up. However, the impact of their activities has had its toll on the
overall objectives of curbing terrorism in Nigeria. Hence, adopting these UK and
US laws that gave security agencies extensive and unrestricted powers without
recluse the realities of the Nigerian state, explicitly its weak and puerile institu-
tions facilitated the enormous human rights abuses the CT strategies recorded,
arguably surpassing that of the USA and the UK. In enforcing these laws, the
security agencies in Nigeria engaged in activities that directly contravene inter-
national human right laws to which Nigeria is a signatory. In the north-eastern
part of the country, many young men who were suspected to be members of the
Boko Haram were arrested and detained without legal process. Some were
tortured and killed in custody. Their rights to freedom of movement, fair hearing
and, more importantly, their rights to life were taken away from them in the
enforcement of the CT laws. Thus, granting of wide discretionary powers to
security agents in curbing terrorism have become counter-productive, as
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individuals who lost properties, loved ones and abused by security agents may
become vulnerable to the antics of the Boko Haram terrorist group. The group
will find little difficulty convincing disaffected or abused young men to join their
organization in order to avenge harms done to them as a result of the enforce-
ment of government CT laws.

In another vein, the granting of wide discretionary powers to security
agents in the prosecution of CT laws took a different turn, albeit threatening
twist to democratic consolidation in Nigeria. On February 7, 2015, the
Independent Electoral Commission Chairman, Professor Attahiru Jega
announced the postponement of the Nigerian general elections. Jega, how-
ever, stated that the shift in the election was not as a result of the unprepared-
ness of the electoral body, but the security agents led by the National Security
Adviser who coordinates counter-terrorism operations and the Military Chiefs
informed him that they would not provide security in the conduct of the polls,
as all security apparatus will be deployed to the North East to curb the
activities of Boko Haram. This was criticized by the opposition party and
rights advocacy group that this was yet another strategy by the incumbent
government to deprive the citizens their rights to vote credible candidates.
This is yet another implication of arrogating too much power to security
operatives in the prosecution of terrorism. The Nigerian case has shown that
this practice ultimately undermines civil liberties.

It has been argued in this chapter that the influence of the Western power on
the development of CT laws of developing nations such as Nigeria has had
more negative outcomes, as the enforcement of these laws have not only failed
in curbing the proliferation of terrorist acts by members of the Boko Haram
but these laws have become a major threat to civil liberties and democratic
consolidation in Nigeria. Perhaps a more glaring influence of the US and the
UK CT security framework in the Nigerian polity can be seen in her Money
Laundering (Prohibition) Act of 2011 and the Counter-terrorist Financing
laws of 2011.

MONEY LAUNDERING PROHIBITION ACT OF 2011
The anti-money laundering laws in Nigeria predate the 9/11. However, poli-
cies that were introduced in response to the attack on US homeland were a
major catalyst towards the reviews of Nigerian’s anti-money laundering laws. It
will be demonstrated in subsequent paragraphs that through the UNSC and
the FAFT, the US influenced the review of the extant money laundering laws in
Nigeria in such a way that the US laws were basically replicated in Nigeria.
Hence, the new provisions of Nigerian’s anti-money laundering laws could be
traced to the US Executive Order 13,224.10

Prior to 9/11 terrorist attacks on the USA and the subsequent adoption of
resolutions by the UNSC to curb terrorist financing, Nigeria had extant laws
that address the various forms of financial crimes. The first major anti-money
laundering law in Nigeria was the Money Laundering Decree of 1995 enacted
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to address challenges inherent in the Nigerian Drug Law Enforcement Agency
Act, Decree 48 of 1989. Decree 48 of 1989, which was Nigeria’s response to
the Vienna Convention, restricted money laundering offences to proceeds of
illicit drugs. However, in 2000 the Palermo Convention sought to correct this
major lacuna by expanding the scope of operation using the phrase “the
proceeds of crime”. This was one of the factors behind the repeal of the
money laundering decree of 1995 and replaced with the Money Laundering
(Prohibition) Act of 2003 (Ige 2012, p. 102). Moreover, the defining factors
behind the repeal of the Money Laundering (Prohibition) Act of 2003 were
the events that preceded the 9/11 terrorist attack on the US homeland. The
US government under President George W. Bush signed an Executive Order
13,224, consolidated in the USA PATRIOTIC ACT of 2001. This legislation
blacklisted regimes and directed financial institutions to freeze assets of indivi-
duals or organizations who in the view of the US Secretary of Treasury provide
political, material and/or financial support for terrorism. According to Hayes
(2012, p. 22),

the substance of Executive Order 13224 was effectively replicated and outsourced
to other jurisdiction through the UN Security Council Resolution 1373 adopted
on September 28, 2001 . . . the Resolution required states to implement the UN
Terrorist Financing Convention by making the obligations in the convention
mandatory and binding on all UN members. Within a year, over 130 countries
had signed the Convention and 45 countries had ratified it.

In a related development, on October 2001, the G7 finance ministers initiated
an integrated comprehensive Action Plan which aimed at collectively freezing
the assets of funds of Osama bin Laden and other terrorist networks.
Furthermore, the G7 ministers directed the Financial Action Task Force
(FATF) to revise their original 40 recommendations aimed at curbing money
laundering and other related financial crimes by including measures of combat-
ing terrorist financing globally. These actions followed a request by the USA on
October 16, 2001 to the European Union on the expansion of the powers of
the FATF and Egmont group of Financial Intelligence Unit to include surveil-
lance of financial flows to terrorists (Statewatch 2001). In response, FATF
established nine new recommendations which requires members to

ratify and implement all relevant UN measures, to criminalise the financing of
terrorism and associated money laundering; to enact measures to freeze and
confiscate terrorist assets; to establish reporting mechanism for suspicious
financial transactions related to terrorism; to enhance international coopera-
tion; establish disclosure regimes around alternative remittance and wire
transfer systems; and to review the adequacy of laws and regulations that
relate to entities that can be abused for the financing of terrorism, especially
non-profit organization. . . .disclosure regimes for people carrying cash across
borders (Haynes 2012, p. 24)

1012 E.T. NJOKU

ACKU



By 2002, the International Monetary Fund and the World Bank adopted these
recommendations in its Financial Sector Assessment programmes and launched
a project on the assessment of the implementation of Anti-money laundering/
countering financing terrorism law (AML/CTL). This was the bases for provi-
sion of technical assistance to countries in the establishment of the AML/CTL
and the Financial Intelligence Units and provision of trainings (Haynes 2012,
pp. 95 & 96).

The FATF was a major instrument through which the USA influenced the
formulation and implementation of Nigeria’s AML/CTL. Nssien (2013)
reported that, prior to 2002, the state was blacklisted by the FAFT in respect
of the country’s AML/CTL. By this, the 180 member nations were advised to
desist from any financial dealings with Nigeria. Credits lines by correspondent
banks were cut and Nigerians faced all manner of vitiation at airports all over
the world. Consequently, Nigeria lost 20 billion worth of investment.

Consequently, this Act was repealed and replaced with the Money Prohibition
Act of 2004. Under this Act, the Economic and Financial Crime Commission,
through its Nigerian Financial Intelligence Unit, was statutorily empowered to
investigate and prosecute money laundry and other financial crimes. These efforts
on the part of the Nigerian government aided the de-listing of the country by
FATF in 2006. However, after a review by the GIABA and FATF, the Nigerian
government was mandated to establish a more comprehensive AML/CTL due to
the inherent deficiencies of the extant law (GIABA 2014). In response to these
pressures, the Nigerian government established the Terrorism Prevention Act and
the Money Laundering Prohibition Act of 2011 to repeal the Money Laundering
Prohibition Act of 2004. This act was more comprehensive, as it aims at curbing
money laundering crimes, laundering of the proceeds of crime and prohibiting
the financing of terrorism. Specifically, the Money Laundering Prohibition Act of
2011 addresses certain key deficiencies of the Money Laundering Prohibition Act
of 2004 such as Section 2 subsection 5 which imposes severe penalties such as the
forfeiture of 25 percent undeclared funds or alternatively two years on conviction
on failure to declare or false declaration to the Nigerian Custom on international
transfers (Ige 2012). Moreover Section 5(ii) (b) of the Money Laundering
Prohibition Act of 2011 reduced the amount required for due diligence to be
applied to customers obtaining vital information by requesting valid identification
from 5,000 dollars to 1,000 dollars. By this, the challenge of smurfing that is
breaking into smaller bits amount to be laundered was tackled. Furthermore,
Section 6, subsection 10 of the Money Laundering Prohibition Act of 2011,
grants immunity to workers in financial institutions and non-financial institution
from civil and criminal liability by their customers. Lastly, Section 15 tackled the
ambiguity inherent in the Money Laundering Prohibition Act of 2004 by clearly
providing crimes that the act covers.

However, irrespective of the fact that the MLPA of 2011 has been
applauded as a comprehensive piece of law that addresses the challenge of
terrorist financing, it was mainly established to satisfy Western interest.
There was no major comprehensive debate or contribution of stakeholders,
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particularly the civil society in the establishment of the laws, hence, the law
was not a sincere need by public office holders. Thus, cases of money
laundering persisted (Ezewudo 2012). Moreover, as the time of writing
this chapter, the Boko Haram terrorist group are growing in financial
strength, as huge amount of funds have found their way undetected into
the organization (Ross 2014). This reiterates the point that the establish-
ment of the MLPA of 2011 was not a sincere approach by the government
and her relevant institutions to curb terrorist financing. This law only serve
to satisfy Western interest and a way of avoiding sanctions on the part of the
Nigerian government. Therefore, the MLPA of 2011 suffers from the
challenge of effective implementation by the government and her financial
crime agencies. This echoes the inability of institutions in the country to
function optimally owing to inherent corruption. In the light of this institu-
tional challenges, the other CT institutions and how they have been able to
curb the activities of Boko Haram will be examined.

THE COUNTER-TERRORISM INSTITUTIONS

AND POLICIES IN NIGERIA

In pursuance of the provisions of the CT laws in Nigeria, the Nigerian govern-
ment established the military-led Joint Task Force code named Operation
Restore Order (JTF) on the 12th of June 2011. The JTF which comprises
the personnel from the Nigerian Armed Forces, the Defence Intelligence
Agency, Nigerian Police Force, Department of State Security Services, the
Nigerian Immigration Service and the Nigerian Custom Services were
deployed to Borno and Yobe states in North East Nigeria, as part of efforts
to curb the terrorist activities of the Boko Haram sect and other cross-border
crimes (NHRC 2013). However, in August 2013, the JTF was disbanded and
replaced with the Nigerian Army Seventh Division charged with all security
operations in the North East. Although the change was superficial, the com-
manders and units remained the same and were also commonly referred to as
JTF (United States Department of States 2013). In furtherance to tackling the
activities of Boko Haram, the Nigerian government reviewed and extended the
mandate of the Multi-national Task Force which is made up of military per-
sonnel of Chad, Niger and Nigeria to cover CT operations in Borno State in
2012 (National Human Right Commission 2013).

Furthermore, in the same year, the National Security Advisor, citing
Section 1 (A) of the Terrorism (Prevention) (Amendment) Act 2013, which
gives him power to coordinateCT operations, formulate and implement coun-
ter-terrorism strategy, announced the establishment of a Counter-Terrorism
Centre. According to the NSA, this centre will be made up of two departments
such as the Joint Terrorism Analysis Branch and the Strategic Communication
Unit (Abidde 2014). As part of its efforts to curb terrorism, the Counter-
terrorism Centre, under the auspices of the Office of the National Security
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Advisor, also inaugurated the National Counter-Terrorism Strategy known as
NACTEST. “The National Counter-Terrorism Strategy is the first major
attempt by the Government of Nigeria to address the terror attacks that are
being perpetrated by violent extremist organization against the citizens of this
country. NACTEST is also the first published document that has chronicled
the country’s effort at combating an apparently new phenomenon” (Office of
the National Security Adviser 2014). The NACTEST is built around for
cardinal elements with specific goals within a time period of 2014 to 2016.
These elements are: forestall, secure, identify, prepare and implement. In
essence, the specific objectives of the NACTEST is “to prevent people becom-
ing terrorists or supporting terrorism; strengthen protection capacity against
terrorist attacks; pre-emption through detection, early warning and ensuring
that terrorist acts are properly investigated; to mitigate the impact of terrorist
attacks by building resilience and redundancies to ensure continuity of business
and a framework for the mobilization of coordinated cross-governmental
efforts” (Office of the National Security Adviser 2014). Furthermore,
NACTEST is also a collective approach that involves various government
ministries, departments, agencies and civil society, and primarily aimed at
addressing the root causes of terrorism. Moreover, the Office of the National
Security Advisor also instituted a soft CT strategy known as the Countering
Violent Extremism programme (CVE). According to Retired Colonel Sambo
Dasuki, the CVE programme

is both vertical and horizontal involving three tiers of government, federal state
and local; horizontal involving civil society, academics, traditional, religious and
community leaders. It consists of three streams with different layers of partners:
ministries, departments and agencies (MDAs), including civil society. The pro-
gram utilizes existing structures within and outside government to deliver tar-
geted programs and activities that further the overall goal of stemming the tides
of radicalization and through families, communities, faith based organisations
build resilience to violent extremism (Dasuki 2014).

In a renewed effort to counter the rise of terrorism through the use of
proactive and defensive measures, the Nigerian government on 14th May,
2013 declared a state of emergency on three states in Northern Nigeria.
These include Borno, Yobe and Adamawa (Nnabueze 2013). Consequently,
the Nigerian military launched series of military campaigns targeting mem-
bers of the Boko Haram group with the aim of weakening their abilities to
operate and deter attacks on potential targets. However, concerns have been
raised that the CT laws and practices of the Nigerian government are
increasingly alienating human rights, and these measures may be counter-
productive, and the methods in which these laws are enforced may feed and
sustain terrorism in Nigeria. Cases abound where security agents directly
violate the fundamental rights of individuals and groups in the prosecution
of CT laws in the north-eastern part of Nigeria. In the next section, the
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repressive manner in which the Nigerian security agencies enforce the CT
laws will be examined in detail.

ASSESSING THE IMPACT OF THE CT LAWS

AND PRACTICES IN NIGERIA

The whole sale adoption of the CT laws and policies of Western societies has had
severe consequences in Nigeria. Cases of human right abuses observed in the
enforcement of CT laws in the USA and the UK have been replicated and have
produced more dangerous strain of human rights abuse in Nigeria. Moreover,
closely mimicking the US Guantanamo Bay strategy, the Nigerian government
established various detention centres such as the Sector Alpha (a.k.a Guantanamo)
in Damaturu, Yobe State and the Special Anti-Robbery Squad commonly known
as the “Abattoir” in the Abuja, Giwa Military Barracks Maiduguri and the
Presidential Lodge also known as “Guard Room”. These detention centres are
officially known or have not been gazetted by the government. Furthermore,
according to Daniel Bekele, Africa Director at Human Rights Watch, on 16th
and 17th of April 2013, 183 people were killed and 2,275 homes were destroyed
in Baga, Borno State, North-eastern Nigeria, based on analysed satellite images
contrary to the military’s assertion that only 37 people were killed and 30 houses
were ruined. He further stated that: “The Nigerian military has a duty to protect
itself and the population fromBokoHaram attacks, but the evidence indicates that
it engaged more in destruction than in protection” (HRW 2013). Similarly,
Amnesty International (2014) also reported that the JTF carried out various
forms of human right abuses such as torture, rape and summary executions. In
2012, Amnesty International reported that 200 to 500 persons were detained in
Giwa Military Barracks and more than 950 people died in military custody in
October of the same year (United States Department of States 2013).
Furthermore, Amnesty International reported that “in 2013 the JTF arrested
and detained more than 1000 people at the Giwa Military Barracks in
Maiduguri, Borno State, Guantanamo in Damaturu Yobe State and the Abattoir
in Abuja the nation’s capital. Many of those arrested were not taken to court, do
not have access to their families or legal representatives, andmost courts orders for
the release of some detainees were disregarded by the military and the police”
(Amnesty International 2014). A sad case worthy of mentioning is the arrest of a
15-year-old Suleiman Ali, who recounted his bitter experience to Amnesty
International that he was arrested and detained for three weeks without charge
or access to family by the JTF on suspicion that he was a member of the Boko
Haram and was detained in Guantanamo in Yobe State. According to Ali, he was
beaten with baton, machetes and had plastic melted and poured on his skin. He
was forced to walk on broken bottles and made to watch the executions of other
detainees (Amnesty International 2014).

Lastly, in its report, the National Human Rights Commission stated that
“detainees are allegedly held in un-gazetted places of detention, with no or
inadequate documentation outside the safeguards provided for under
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applicable laws, including the constitution of Nigeria and the African Charter
on Human and People’s Rights. They are not allowed access to family, counsel
or medical personnel” (National Human Rights Commission 2013).

CONCLUSION

This chapter has argued that the Nigerian CT laws established to curb the
activities of the Boko Haram were largely sourced from the US PATRIOTIC
ACT and the UK CT laws of 2000 and 2006 of which in some cases these laws
were imposed on the Nigerian state. Hence, they are contextually detached
from the historical, socio-political experiences of the Nigerian state, precisely,
the suppressive traditions in the processes of governance, which characterize
the state due to years of military rule. The enforcement of these western-styled
CT laws or policies has had huge implications in Nigeria, particularly in the
areas of human rights. Security agencies exploited the flaws on these legisla-
tions by infringing on the rights of individuals caught in cross fire between the
security agents and the Boko Haram terrorist group. It is further argued in this
chapter that an equally deadly strain of the US- and UK-styled CT which gave
enormous powers to security agencies facilitated the securitization of electoral
franchise. The Nigerian citizens were denied their right to vote and be voted
for on an agreed date due to the construction of threat around the 2015
general elections by security agencies, thereby setting not only a worrisome
precedence in the polity but undercut the strengthening of our democracy.

In order to resolve the human rights challenges inherent in the US- and UK-
sourced CT laws in Nigeria, a review of these laws have become warranted. The
need for review is also premised on the fact that the practice of alienating civil
liberties while countering terrorism can feed and sustain terrorism.
Consequently, the lacunas in the TPA of 2011 (as amended) and the MLPA
of 2011 in the areas of human rights should be reviewed in ways that it
significantly resolves these challenges. Furthermore, the country need to estab-
lish a specialized agency enacted specifically to counter terrorism, as experiences
have shown that extant security apparatuses empowered to counter terrorism
infringe on the fundamental rights of individuals, a behavioural pattern bor-
rowed from years of military administration. Hence, there is need for the estab-
lishment of a new security machinery that combines the expertise of well-skilled
professionals and academics to coordinate and lead effort in curbing the prolif-
erations of terrorism in Nigeria. Moreover, the provisions within the TPA of
2011 (as amended) that gives excessive powers to security agencies should be
reviewed in ways that these powers are checked to prevent abuse or arbitrariness.

Therefore, it is viewed that appropriate laws, policies, institutions and prac-
tices that address these challenges will have multiplier effect of stimulating
popular support for government’s CT programmes, forestall terrorist inci-
dences and re-awaken socio-political and economic development in the
Northern part of Nigeria and neighbouring countries, which has been slowed
down due to the upsurge of terrorism by the Boko Haram.
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NOTES

1. For more on the definition of terrorism, see Part 1 subsection 2 of the TPA of
2011.

2. See Section 1, subsection 2 (iii, v & vi) of the TPA of 2011.
3. See Section 2 TP (Amendment) Act 2013.
4. Also see Section 1 (A) (TP) (Amendment) Act 2013.
5. Author’s Interview with a Foreign Service Officer, Ministry of Foreign Affairs,

Nigeria (Abuja, March 21, 2015).
6. Author’s Interview with a key Senior Military Officer of the Nigerian Army

(Abuja, March 9, 2015).
7. Author’s interview with an Officer in the Office of the National Security Adviser

(Abuja, March 27, 2015).
8. Author’s Focus Group Discussion with Senior Military Officers of the Nigerian

Army and Navy at the Defence Headquarters, Nigeria (Abuja, March 9, 2015).
9. See Sections 206 and 215, Uniting and Strengthening America by Providing

Appropriate Tools Required to Intercept and Obstruct Terrorism (USA
PATRIOT ACT) Act of 2001, available at:http://frwebgate.access.gpo.gov/
cgibin/getdoc.cgi?dbname=107_cong_public_laws&docid=f:publ056.107.pdf.

10. See US Executive Order 13224, Office of the Coordinator for Counterterrorism,
US Department of State Website, available at:http://www.treasury.gov/offices/
enforcement/ofac/legal/eo/13224.pdf.

Funding This study was made possible by support from the Social Science Research
Council’s Next Generation Social Sciences in Africa Fellowship, with funds provided by
Carnegie Corporation of New York.
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CHAPTER 49

When Diplomacy Identifies Terrorism:
Subjects, Identity and Agency in the ‘War on

Terror’ in Mali

Pablo de Orellana

INTRODUCTION

Before deploying counterterrorism initiatives, it is necessary to identify terrorists,
their enablers and associates. During the War on Terror, US diplomats in West
Africa were repeatedly tasked with an identification and information mission – to
identify terrorist political subjects including terrorists, their networks, financing
and other enabling factors, as well as subjects susceptible to radicalisation. This
chapter explores how they did this through analysis of their diplomatic commu-
nication and reporting, and the extent to which their information, analysis and
advice was not taken into account in the articulation of specific applications of
counterterrorism in Mali. The argument is made that prioritising military secur-
itisation of territory and borders as counterterrorism strategy enabled Malian
diplomatic interventions to refocus counterterrorism efforts towards sustaining
the Malian state, aggravating dissent in the north of Mali and further alienating
Tuareg and Moor constituencies. It is observed that this was due to the
application of dominant policy concerns and priorities to how information
from diplomats on the ground was assessed. As a result information not directly
related to dominant policy concerns was deemed irrelevant and secondary, while
communications that were related gained importance, granting greater policy-
making agency to the actors and information that bear it.

In January 2012, northern Mali was overrun by a Tuareg and Islamist coali-
tion comprising al-Qaeda in the IslamicMaghreb (AQIM), Malian Salafist group
Ansar Dine, AQIM-aligned Mouvement pour l’Unicité et le Jihad en Afrique
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de l’Ouest (MUJAO), and Tuareg rebel alliance Mouvement pour la Liberation
Nationale d’Anzawad (MLNA). In June 2012, however, the Islamist elements of
the coalition expelled their Tuareg allies from all the taken cities in Mali’s three
northern provinces of Gao, Kidal and Timbuktu. In a December 2012 speech at
the US Senate, Senate Foreign Relations Africa subcommittee member Senator
Chris Coons highlighted the need for a political, as well as military, solution to
the crisis (‘Floor Speech,’ 2012). In this and other speeches, Coons specifically
pointed to unresolved Tuareg grievances that had, in effect, to be considered
separately from the Islamist uprising (‘Senate African Affairs Subcommittee
hearing on Mali,’ 2012).

These events are the result of a worrying trend. David Gutelius argued in
2006 that US counterterrorism policies problematically focused on state actors.
In the case of Mali, support for the Malian state enabled it not to resolve
longstanding grievances of Tuareg and Moor minorities in the north
(Gutelius 2006). Gutelius predicted that, beyond causing long-term instability
in Mali, US focus on the Malian state would radicalise elements that would and
could read counterterrorism efforts as a challenge to their domestic claims
(Gutelius 2007). This prediction seems validated by events in 2012, raising
the question as to why social counterterrorism policy, the political cause of
counterterrorism so to speak, had become so incomplete and unable to put
into practice social counter-radicalisation.

Following recent qualitative research Gow, Olonisakin and Dijxhoorn
conclude that the northern Mali conflict was more likely fuelled by a
combination of a youth demographic crisis and the socio-economic con-
cerns of a disenfranchised Tuareg ethnic population ‘not necessarily, and
initially, driven by homegrown fundamentalists’ (2013, pp. 244–248). In
the application of counterterrorism policies in the Sahel region, it has been
observed that a broad, social and long-term approach was essential (Cline
2007). It is clear, however, that especially when the northern Mali crisis
broke out in 2012 engagement with MNLA was, until Sen. Coon’s inter-
vention, subsumed into the assumption of Islamic political subjectivity.
That is, Tuareg rebels were swept into the identification of terrorism as
represented by AQIM, MUJAO and Ansar Dine. If indeed it ‘remains
unclear how far radical Islamism is really at the heart of the goals of
Ansar Dine’ (Dijxhoorn and N’Diaye 2013, p. 226), it emerges that iden-
tification of certain actors such as Tuareg rebels was problematic, for it was
contextually scarce, unhistorical, uninformed and ultimately detrimental to
counter-radicalisation efforts (James Gow et al. 2013). This problem
extends not only to identification of the Tuareg, but more broadly to
academic and policymaking understanding of the identification of radical
Islamic subjects.

This chapter takes this issue to the field of diplomatic practice, asking the
question of how and whether US counterterrorism policy in Mali was informed
by diplomats on the ground. Communication from diplomats in-country back to
the State department should play a key role in informing policymakers as to
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political conditions on the ground. Diplomats develop significant expertise and
contact networks, providing invaluable contextual information as to subjects,
groups and political developments on the ground for policymaking. This analysis
interrogates the relevant State Department cables leaked in 2011 by Wikileaks to
analyse how diplomatic communication participated – or not – in the identifica-
tion of issues and subjects of terrorism in Mali. Crucially, it further provides the
opportunity to investigate how the political cause of counterterrorism inMali had
become focused exclusively on shoring up the Malian state.

Reading Identity in Diplomatic Communication

Name-calling has a role to play in diplomacy. The method of the analysis
here offered draws on the Post-structuralist philosophical position that the
constitution of any political identity is not independent of the texts and
enunciations that articulate them (see Nietzsche 1997; Nietzscheand
Zimmern 1914; Connolly 2002, 1984; Shapiro 1989, 1988). Language
thus does not only describe, but in fact participates in the constitution of
representation. This theoretical approach looks to the texts where political
identities are articulated to retrieve how a subject is inscribed (i.e. ideation-
ally located) in an intersubjective context. By analytically treating text as
literary production, discourse analysis can retrieve how subjects are located
by a specific communication in spatial, temporal and normative dimensions,
revealing the subjectivity of the inscription. Post-structuralists have in this
way explored successfully how constructions of identity constitute under-
standing of conflict, subjects and spaces (see for instance Campbell 1998;
Hansen 2006).

The form of this method I have developed, the diplomatic text, conceptua-
lises the practice of diplomacy through its claim to represent the state at those
instances when an agent speaks on behalf of the sovereign international actor.
This data selection rationale means considering the communications of agents
besides professional diplomats such as leaders, parliamentarians like Sen. Chris
Coons, military officers and others who on select instances speak on behalf of
an international actor (see Constantinou 1996). The data used in this analysis is
US diplomatic communication between the US embassy in Bamako and the
State Department between 2006 and 2010. Cables and other documents of
diplomatic relevance, as per the above selection rationale, total 413. Cables are
cited by their original State Department reference, where the first two numbers
indicate the year, the letters provenance and the last number its location in
cables register.

In diplomacy, communication is drafted, sent, redrafted, summarised and its
relevance assessed before being sent on to eventually reach the desks of policy-
makers. This is a process of identifying political subjects. It should be added that
dominant policy concerns such as terrorism, and priorities such as counterterror-
ism, influence the reading, relevance and categorisation of political subjects. To
account for this intersubjectivity and plurality of textual sites, this methodology
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looks to intertextual approaches which consider text in the context of preceding
diplomatic messages and, crucially, in parallel to the text of dominant policy
concerns – that is, statements prioritising policies. This analysis furthermore
examines the ‘history of the present’ (Foucault 1984). It traces the development
of the inscription of identity that determined policy to investigate its constitu-
tion. Accounting for changes in political identity referents in respect to their own
development indicates the potential productivity of identity readings and their
location in the global economy of threats and subjects.

Post-structuralist analysis of identity deconstructs the constitution of
identity, demonstrating its contingent and constructed nature. The metho-
dology of the diplomatic text additionally retrieves how, by whom and at
which precise instances agency is invested in a particular reading of identity.
In many ways, it represents an effort to address the old IR question of how
policymakers are informed by querying how the text of that advice consti-
tutes political identities (for more detail on the methodology and its
application see: De Orellana 2015). Such is the importance of knowing
who We and the Other are.

This chapter first analyses the expertise and range of information US diplo-
mats had developed in Mali, locating key issues and recommendations issued
by those diplomats. Second, the text and spirit of dominant US policy concerns
and priorities in Mali are considered. Third, this chapter explores how Malian
government engagement with these concerns enabled them to supplant recom-
mendations by US diplomats, granting President Touré’s government signifi-
cant agency in determining the application of US counterterrorism policy in
Mali, particularly in the identification of pertinent subjects and issues.

US Diplomatic Expertise in Mali

Cables show that US diplomats in Bamako developed an impressive network of
contacts and expertise on crucial issues of Malian politics, particularly the conflict
with Tuareg and Arabs. Their expertise developed from regional political knowl-
edge, meetings with key figures, travel and even canvassing fish vendors in
Bamako on one instance (06BAMAKO1415). This section analyses the terms
and extent of diplomatic advice on key subjects, issues and grievances of the
conflict in northern Mali. These include: Tuareg and Arab ethnic and tribal
groups in northern Mali, the main areas of conflict in Gao, Kidal and Timbuktu
provinces, religious groups and political affiliation, criminal enterprise (mainly
trafficking, kidnapping and drugs) and relationship to Islamic terrorism and
AQIM. Additionally, diplomats considered the nature and chief actors of the
northern conflict, particularly since the 2006 rebellion bid by Tuareg groups,
which they recognised had implications for counterterrorism efforts in Mali.

The ethnic, tribal, cultural and religious map of Mali built by American
diplomats in-country was thorough. It was elaborated from local news, obser-
vation, visits to various locations around the country, and interviews of contacts
across the Malian political spectrum, which were regularly assessed in terms of

1024 P. DE ORELLANA

ACKU



validity and accuracy. Contacts notably included senior leaders of the rebel
Tuareg Alliance Démocratique du 23 mai pour le Changement (ADC) (See
07BAMAKO1006, 09BAMAKO211). Reports show that embassy officers
were aware of differences among Tuareg groups, tribes and alliances
(08BAMAKO0371, 08BAMAKO239), and collected biographical informa-
tion on power-holders in the three northern provinces, gauging their influence
in terms of institutions, caste and tribe and even establishing reliable contact
with several (09BAMAKO211, 08BAMAKO239, 07BAMAKO1006). They
provided detailed reports on the various ‘Arab’ groups in Mali, identifying
three different Arabic and Hassaniya-speaking Arab groups, the Berabiche,
Kounta and Telemsi, whom they estimated were more likely candidates for
radicalisation than the Tuareg, warning against ‘typecasting Tuaregs as terror-
ists’ (08BAMAKO371).

Crime, particularly contraband and trafficking, had long been of concern as
enablers of AQIM activities. Diplomats investigated the link between Tuareg
activities in the north and AQIM in meticulous detail, since these uncontrolled
activities were considered key to the establishment of AQIM in the Sahel
(Gutelius 2007). Their conclusion was unequivocal:

[W]hile certain Tuareg are clearly providing logistical services to AQIM, there is
little evidence that this support is motivated by anything beyond economic gain.
There is no indication, for instance, that Tuareg smugglers or bandits have any
religious or ideological links with AQIM. What they share is an interest in traffick-
ing weapons, drugs and anything else passing through the Sahara. Malian Tuaregs
generally regard AQIM as a foreign extremist group trespassing on Tuareg land.
The Algerians who form the backbone of AQIM do not speak the Tuareg language
of Tamachek and share no cultural ties with Malian Tuaregs. (08BAMAKO371)

Diplomats further documented this position through interviews with Tuareg
leaders. They garnered from these exchanges that trans-Saharan trade has been
a key source of Tuareg monetary income for centuries, not the result of sudden
enthusiasm for crime and terrorism. Another key source of income that linked
Tuaregs to territorial control was the fee paid to cross (and be guided through)
certain areas, a practice the cables recognise as widespread and practiced by all
Saharan groups including AQIM (08BAMAKO371). Cables observe many
Tuareg wanted to expel AQIM from their desert routes, leading to a conflict
that ‘remains one for commercial dominance’ of trade routes, particularly
for cigarettes, petrol, arms, clothing and food (07BAMAKO1006). This
assessment was an opportunity for distinct contextualised identification, given
the evidence that AQIM had its own slate of commercial activities, including
trade, trafficking and contraband to their lucrative and visible kidnapping
activity (Larémont 2011). The conflict of enterprises led to skirmishes between
Tuareg and AQIM for the entire period covered by the cables, some witnessed
by contacts interviewed at the US embassy (06BAMAKO1243,
07BAMAKO587, 07BAMAKO1006, 09BAMAKO257).
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State Department officials in Mali examined in detail religious extremism and
the structures and people facilitating it. The most extensive assessments concen-
trated on Saudi-inspired Wahhabism as well as organisations in the longstanding
Sufi tradition of the Sahel. Unsurprisingly, Western observers were ‘increasingly
concerned over a segment of Malian Muslims frequently described as “Wahhabi”,
fearing that those so labeled [sic] are likely to advance a radical agenda’
(07BAMAKO1223). Diplomats worked to explore and inform these concerns,
meeting prominent religious leaders of various denominations despite these wor-
ries. In a 2007 cable, embassy officials draw on their contacts, meetings and
expertise to advance the opinion that ‘Wahhabists’ or ‘al-Sunna’ in Mali are
not comparable to similarly named extremists in Saudi Arabia and elsewhere.
They were less extreme in their views and integrated in Malian society, ‘[n]or are
they inherently anti-American or extremist. Apart from the doctrinal differences
that separate them fromMalian Sufis, the al-Sunna’s opinions on issues like Islamic
law, the treatment of women and religious tolerance are extremely close, and in
many cases undistinguishable, from their Sufi counterparts’ (07BAMAKO1223).
Making this distinction, the cable points to a possible approach where ‘[u]nder-
standing why this is so, and what differentiates the al-Sunna from Mali’s
Sufi majority, will improve our ability to reach out to Malian Muslims’
(07BAMAKO1223).

Diplomats investigated Sufi traditions, doctrine and groups to assess the
threat of extremism. They met with Sheick Sherif Ousmane Haidara, leader of
the Ansar Dine movement founded in the 1980s,1 ‘the only Islamic leader in
Mali capable of filling to overflow capacity Bamako’s 24,000 seat football
stadium’ (08BAMAKO574). Haidara, far from being an extremist threat, was
an ‘important voice for tolerance’, and a key local ally for anti-extremism efforts
due to his aversion to extremism, religious violence, cross-sect appeal and
willingness to work with international partners. The author of the cable saw
an opportunity to ‘explore ways of working with Haidara to help reinforce
Malians’ traditional aversion to extremist messages’ (08BAMAKO574).
Embassy officials also travelled to Nioro du Sahel, on the border with
Mauritania, to meet with Amadou Hady Tall and Moamed Ould Cheikhna,
leaders of the Tijani and Hamalli Sufi traditions, respectively. They made it
clear to embassy officials that they opposed AQIM, its goals and methods and
were ‘concerned about the number of individuals encouraging violence in
the name of Islam’ (08BAMAKO288). So far, US diplomats had not encoun-
tered evidence of large-scale religious extremism on the order of the perceived
Al-Qaeda threat in Mali.

Finding no direct link between Tuareg militancy and religious affiliation,
diplomats turned to exhaustive documentation of Tuareg grievances includ-
ing human rights abuses, mistrust of the Bamako government in the north,
poor governance and lack of infrastructure. Communications documented
the political consequences of human rights abuses of Tuareg and Arabs in
northern Mali, even identifying serial abusers such as the Malian-sponsored
militias led by Colonel-Major Abderahmane Ould Meydou who frequently
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killed and tortured Tuareg prisoners (09BAMAKO211, 08BAMAKO366,
08BAMAKO239). These abuses, the cables highlight, are of extreme poli-
tical importance: Tuareg relations with the Bamako government are under-
mined, fuel grievances, create lasting mistrust and resentment against the
government (08BAMAKO239). Similarly, poor representation in govern-
ment is an issue of contention, particularly the lack of northerners in the
Presidency and key institutions (09BAMAKO105, 08BAMAKO239). Lack
of investment in public infrastructure such as wells, corruption of the few
government officials in the north, and lack of faith in Malian justice and
security are long-term problems fuelling Tuareg and Arab grievances
(09BAMAKO211, 08BAMAKO239).

US diplomats were concerned about the Tuareg-Malian Algiers accords of
June 2006. Supported by the US and mediated by Algeria, the accords pro-
vided for improved northern governance, some degree of autonomy and most
importantly for mixed Tuareg, Arab and Southern military units to provide
security in the three northern provinces. The Malian government proved
reticent and cables made it clear that at least ‘the partial success of the Algiers
Accords’ was essential to avoid another rebellion (08BAMAKO239). If grie-
vances including compliance with the Algiers Accords are not resolved, cables
warn, disparate Tuareg, Arab and Songhrai movements will once again join
forces against Bamako as had happened in the 1990s (08BAMAKO239).
‘Alarm bells should start to ring the moment violence spreads to include a
non-Tuareg group of rebels or bandits’ (08BAMAKO824).

Considering this expertise, diplomats were in a position to advise on the role
of the US in the context of achieving antiterrorism goals in Mali. First, it is clear
diplomats were sceptical of a military solution to the northern problem. Cables
show no confidence, ‘given the Malian military’s most recent performance’ in
their capacity to secure ‘Mali’s north-eastern corner’ (08BAMAKO295).
Second, they made it clear that any solution should not be primarily military,
but advised that it was a priority for the 2006 Algiers Accords to come into
effect (08BAMAKO239). In a ‘scene-setter’ for a June 2008 Deputy Assistant
Secretary of State Todd Moss visit to Mali, Ambassador Terence McCulley
advises that the visit ‘will afford an important opportunity for us to engage
Malian government officials on need for forward movement on the Algiers
Accords’ (08BAMAKO491). The formation of mixed Tuareg-Malian-Arab
military units was a particularly thorny unresolved provision of the Algiers
accord. Diplomats advised that ‘[p]ressure and resources from other interna-
tional partners – such as the US, Canada and the EU – may give President
Toure the ability to make some face-saving concessions such as a reduction of
force in Tinzawaten [in Kidal province] and the creation of mixed military
units’ (08BAMAKO375). In addition to compliance with the Accords, they
advised that the Malian government be pressured to address human rights
abuses and insecurity, particularly public executions of Tuareg and torture of
prisoners by Malian militias to reduce mistrust of the Malian government
(08BAMAKO419, 08BAMAKO375).
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Diplomats had also detected goodwill towards the US by Tuareg leaders.
Throughout the period studied, cables note Tuareg efforts to help the rescue of
Westerners kidnapped by AQIM (09BAMAKO186), challenge AQIM militarily
(09BAMAKO257, 07BAMAKO1006, 07BAMAKO587, 06BAMAKO1243)
and multiple offers of counterterrorism assistance (08BAMAKO462). Some of
this goodwill stemmed from political and logistical assistance for the 2007 Kidal
Forum, which had cemented the new Algiers Accords signed the previous year
and showed American ‘commitment to find a peaceful resolution to the conflict
in northern Mali’ (07BAMAKO394).

Observations made in cables as to representation of the Tuareg in Malian
government communications with the US indicate scepticism and suspicion that
Malian focus on the Tuareg as enablers of terror is a ‘Tuareg diversion’
(08BAMAKO462). This suspicion is reinforced by claims by Tuareg contacts
that ‘Mali receives “tens of thousands” of dollars in counter-terrorism assistance
from the U.S. and other donors but is now using this money to fight Tuaregs
instead of terrorists’ which they attributed to ‘using AQIM as an excuse for
harassing local Tuareg populations’ (08BAMAKO462, 09BAMAKO211). This
link was not credible to US diplomats; AQIM was using northern Mali as a base,
but ‘no terrorist attacks occurred in Mali’ in 2008 (08BAMAKO937). In sum,
‘typecasting Tuaregs as terrorists’ was a mistake – other groups were more likely
customers for terrorism (08BAMAKO371).

Diplomats’ analysis also identified the potentially negative political productiv-
ity of ‘perceptions’ of counterterrorism. ‘Should tensions and clashes between the
Malian military and Tuareg rebels increase, Tuaregs in opposition to the Malian
government are likely to perceive counter-terrorism assistance provided by the U.
S. and other international donors to the Malian military as counter to Tuareg
interests’ (08BAMAKO462). In other words, the Tuareg could come to see
counterterrorism as a threat to themselves, their grievances and claims for auton-
omy. The cables highlight ‘the delicate balance the USG [USGovernment] must
strike between supporting Malian sovereignty over their territory and providing
economic alternatives to a population which historically controlled the Trans-
Saharan trade routes’ (08BAMAKO462). Throughout the period studied, cables
recommend that constantUS pressure onMali to ‘hammer out a realistic timeline
for Algiers Accords implementation’ was essential to avoid a Tuareg crisis as well
as northern suspicion of the US and counterterrorism (08BAMAKO339).
Additionally, the cables advise that the US could, and should, pressure the
Malian government to engage meaningfully with Tuareg grievances, address
human rights abuses, lack of economic opportunity, food security, education,
and some political autonomy (08BAMAKO366, 08BAMAKO375).

Policy Concerns: The Malian State, Counterterrorism, Territory, Subjects

US policy during 2003–2012 did not reflect the advice of its diplomats. The
overriding priority in Western Sahel policy was counterterrorism, which was to
be achieved by denying terrorists space and resources. This policy translated into
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concrete actions to shore up the Malian state’s hold over the north (Joffe 2012).
Most resulting policy decisions gravitated around the view that Malian control of
the north would result in the ability to counter the (then small) AQIM presence.
US initiatives to address grievances in the north were limited in scope and scale
whilst Malian efforts had been minimal since independence. In addition some
policies were contradictory, like the IMF and State Department-supported
privatisation of the cotton industry, which cables suggested would lead to further
unemployment and the degradation of traditional growing and elaboration net-
works (09BAMAKO340). Policy objectives to address Tuareg and Arab social
and human rights as well as economic grievances were, despite the advice of
diplomats, secondary to military counterterrorism approaches, particularly mili-
tary aid and training. This section first analyses the articulation of Saharan
identities in diplomatic communication, retrieving how they are constructed
and the terms of its economy of identity. Secondly US policy priorities in
northern Mali are analysed, focusing on control of the northern territories, the
‘Tuareg first, then AQIM’ approach, and control of facilitators.

Controlling the ‘porous borders’, ‘a frontier that totals more than 7,000 km’,
and vast ‘ungoverned spaces’ of northernMali became the chief means to counter
terrorism in the Sahel (08BAMAKO217, 09BAMAKO4350, 07BAMAKO1361,
see also Anderson 2013). This was established as early as 2002 and had by then
already failed to contextually identify AQIM (earlier known as Groupe Salafiste de
Predication et du Combat, GSPC) and its role among regional actors (see Joffe
2012). The cables demonstrate that military control of the north was an over-
arching priority. The vast majority of the cables from the Bamako embassy – and
every single one with ‘Tuareg’ in the title – include considerations of terrorism
and security. The problems and subjects of terrorism in the frontier territory of
northern Mali are represented in the most superlative terms possible in geogra-
phical expression. Constantly repeated terms are ‘vast’, ‘sparsely populated and
vast northern regions’, providing ‘a haven for smugglers, bandits and terrorist
elements’ (08BAMAKO491, 09BAMAKO4350). These terms are the currency
of this theme, repeated in every communication and serving as the basis for
considerations of spatial issues. They are the terms that both describe and, most
importantly, constitute the spatial dimension where northern Mali is located.
Control, defence and security of northern Mali are described in vocabulary
reminiscent of siege warfare: a ‘porous’ border of ‘more than 7,000 km’ which
the ‘Malian government is unable to fully secure [ . . . ] due to their size and
remote nature’ (08BAMAKO491).

The actors that inhabit and move in this space live in an anarchic
‘ungoverned’ world of ‘unrest’ where the capacity for violence and fraught
emptiness are posited as inextricable (08BAMAKO491). Such descriptions
of subjects and spaces could be taken out of a book for 1930s teenagers like
Tintin (Hergé 2011). Historically a haven for ‘smugglers’, ‘bandits’, the
vast desert could serve as well for terrorists (08BAMAKO491). The lan-
guage in which operations by Tuareg rebel Ibrahim Bahanga are described
reflects the assumption of uncontrolled subjects in uncontrolled spaces.
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Textualisations like ‘Bahanga runs amok’, ‘ventured into . . . region’, ‘roam-
ing’ across deserts, suggest that this space of emptiness gives license, so that
violence and tribal allegiances are the only limitations (08BAMAKO968).
As examined above, diplomats made efforts to highlight that the link
between these activities and terrorism is questionable and occasional at
most. Subjects are situated in Western spatial and temporal discourses in
very specific terms. The space they inhabit, the desert, is empty, removed
from all civilisations and thus incomprehensible, deeply romanticised and
intertwined with historicised visions of Arabian conquest on camelback (see
Said 1990, 2003; Vatin 1984). Temporally, the context is one of previous
camelback caravans replaced by traffickers, bandits and outlaws on 4x4 s in a
frame that expounds a negative process of modernisation
(08BAMAKO435). The resulting normative or ethical location of subjects
inhabiting the Sahara is one of lawlessness, crime and survival, making it
ever more possible for these dodgy characters to collaborate with AQIM for
‘economic gain’ (08BAMAKO371).

The policy response was to enhance Mali’s capacity for counterterrorism by
helping it control its territory and people, since it wasn’t able to do that alone
(08BAMAKO491). The strategy denoted by the diplomatic communication is
that such control would enable Mali to effectively counter terrorism (see for
instance 09BAMAKO85). This territorial control approach to counterterrorism
meant that the first priority was to quell the Tuareg rebellion and the resulting
security in the north would then allow the Malian military to concentrate on
AQIM. This approach is especially marked from the very end of the incipient and
small 2006 Tuareg rebellion until the end of the period studied in 2010. The
‘Tuareg first, then AQIM’ approach explains efforts by diplomats to exhaustively
document and advise on solutions to Tuareg restiveness: Mali’s control of its
Tuaregs was effectively established as a precondition to counterterrorism efforts.

This approach was part of a wider drive to develop a Saharan regional
approach to counter terrorism. This was based on a partnership of willing
Saharan States, first the Pan-Sahel Initiative (2002–2004) and then the Trans-
Saharan counterterrorism Partnership (TSCT). Their goal, particularly the
TSCT, was to control territory, denying terrorist groups safe haven (Anderson
2013). This partnership was founded on the need for each state to effectively
police its own borders and provide sufficient security and social stability to avoid
the rise of further extremism (Larémont 2011, p. 262). The policy of territory
denial required strong and stable state organisations and it was estimated that the
greatest challenge was to ensure each of them could fully control their territory
(Boudali 2007). Any subjects identified as an obstacle to this control therefore
emerge as the priority threats to the implementation of counterterrorism policy.

Mali had demonstrated willingness to participate to the extent that it was
considered ‘an important ally in the global war on terror and a key member of
the Trans-Sahara Counter-Terrorism Partnership’ (08BAMAKO491). Just as
often, Malian officers added the proviso that the north needed to be under full
control beforeMali could turn its efforts to AQIM (08BAMAKO558). In sum, ‘an
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end to hostilities with the Malian government may enable northern units com-
manded by Bamako to turn their sights on other pressing northern securitymatters
including AQIM’ (09BAMAKO85). Counterterrorism in Mali was overtaken by
territoriality and the Tuareg issue: Bamako is willing to assist in counterterrorism
but only when it has resolved issues in the north. As analysed in the first section,
diplomats constantly argued in cables that this was achievable by implementation of
the Algiers Accords and a concerted Malian effort to address Tuareg human rights
and economic grievances. Between 2002 and 2008, US efforts addressed these
multifaceted recommendations with programs ranging from the Ambassador’s
Girls Education Program to assistance for the development of Malian governance,
social services and economic development in the north (Larémont 2011, p. 261).

The last major diplomatic effort to encourage a political solution in the north
was a meeting between Malian Foreign Minister Ouane and Deputy Assistant
Secretary of State Todd Moss, where the latter expresses support and offers
assistance for the implementation of the Algiers Accords (08BAMAKO558).
Policy application as developed by 2008, however, limited focus on military
assistance, training, material and intelligence to secure the north. The cables
bear this out: the ‘Tuareg first, then AQIM’ approach is assumed to be the key
medium-term strategy in all cables examined; additionally policy increasingly
focused from 2008 on territorial control, denial of havens, rather than northern
grievances. The question emerges as to how the social aspect of US counter-
terrorism policy for Mali was progressively diluted 2006–2008.

The short analysis of the constitution of Saharan identities in diplomatic
communication suggests that subjects identified as an obstacle to Sahel coun-
terterrorism’s central tenet of territorial control (‘Traffickers’, Tuaregs, ‘ban-
dits’) could potentially emerge as terrorist-enabling subjects, a threat to
implementation of counterterrorism policy. It is also clear that, for US diplo-
mats at least, this was not the case with the Tuareg.

The development of US counterterrorism policy in the Sahel poses the press-
ing question of how, despite diplomats’ detailed and nuanced recommendations,
the shift in focus from social to military capabilities came about. To thus enquire
into this shift in policy implementation additionally invites the question of Mali’s
agency in the implementation of US counterterrorism policy in the Sahara.

‘You Can Count on Us’: American Policy Concerns
and Malian Policy Agency

The consequences of the shift in focus of Saharan counterterrorism policy were
devastating for US diplomatic reporting and for subsequent policymaking.
Reporting priorities focus on control of space, subjects, willingness and readiness
of partner Saharan states to participate in the War on Terror as well as factors
working against counterterrorism collaboration. This section first analyses shifts in
State Department reporting priorities and how this elicited changes in focus and
content. This analysis greatly benefits from the April 2009 cable 09STATE37566
signedHillary Clinton ‘Reporting and collection needs:West Africa Sahel Region’,
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which over seven pages details information and intelligence collection priorities for
US diplomats in West Africa. This analysis delves into State Department responses
to its diplomatic officers to assess the usefulness of this reporting and particularly
how it was read back inWashington. The analysis thenmoves onto how the shift in
priorities changed the nature of diplomatic reporting, ultimately enabling the
Touré government to gain significant agency in directing US efforts in the applica-
tion of counterterrorism policy in Mali whilst similar efforts by the Tuareg failed.

Reporting priorities in diplomatic communication by 2008–2009 feature
collections of biographic information on individuals of security relevance since
‘the intelligence community relies on State reporting officers for much of the
biographical information collected worldwide’ (09STATE37566). Biographic
information collection included contact, personal, financial, social and even
social media details, which were then passed on to security agencies
(09STATE37566). This reporting goes hand in hand with the identification of
groups to which specific subjects belong, their relative influence within it and
aspects of their background and affiliations that might be of security relevance.
For instance, the above-cited cable 08BAMAKO371, a report on northern
ethnic and tribal groups, details individuals of relevance for each group.

‘Response To Terrorism’, particularly ‘[c]apability, willingness and intent of
countries to cooperate with U.S. counterterrorism (CT) efforts and policies,
and to conduct counterterrorist operations’ was another key issue on which
diplomats are requested to report in detail (09STATE37566). This was to be
referenced against the bibliographic data (determining who was helpful in
counterterror) to ensure a more complete and intelligence-worthy assessment.
Mali is constantly identified as one such helpful actor, passionately willing to
collaborate in counterterrorism.

StateDepartment additionally requested details of insurgents, oppositionmove-
ments, nationalists and any other group that might destabilise a partner govern-
ment (09STATE37566). Focus on this concern for ‘instability’ of state control of
space, subjects and movement is related to the assessment of a state’s capability
to engage in counterterrorism and is part of a list of factors diplomats are requested
to investigate in the context of issues that might hinder counterterrorism or assist
terror – which are placed at the same discursive level (09STATE37566). This list
notably includes questions as to how non-state subjects participate in/against the
War on Terror including: human traffickers, drug dealers, smugglers, refugee
groups, legal and illegal opposition groups and human rights organisations.

When information is requested for such groups in West Africa (Mali appears a
priority country in this reporting request, 09STATE37566) two aspects of this
list are remarkable. First, all of these factors are placed at the same level as
impediments to effective counterterrorist collaboration. They are treated similarly
on the basis of the National Intelligence Priorities Framework (NIPF) established
on 24 February 2003 which also dictated the means by which intelligence was to
be collected, allocating significant human-contact-based intelligence gathering to
diplomats. The second remarkable feature is the requirement to assess, for all
non-state actors, even opposition parties, the extent to which they are related,
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financed or linked to ‘foreign governments or insurgent/separatist groups’ as
well as ‘collaboration with terrorist or insurgent groups’. This creates a binary:
non-state actors against partner states. If the latter are the willing actors in
counterterrorism initiatives, the former can become obstacles and threats.

The Director of National Intelligence’s 2003 NIPF, mandated on diplo-
matic reporting in 2004 in cable 04STATE179667, and updated in 2009 in
cable 09STATE37566, colonised diplomatic reporting practices by estab-
lishing key requirements and frameworks of assessment and relevance.
Crucially for identification of the Tuareg’s role in counterterrorism, it estab-
lished the assumption in diplomatic reporting that all non-state subjects are
potentially linked to terrorist or insurgent activity. The result was predict-
able. Information, now channelled and assessed along the terms of NIPF,
responded to intelligence-gathering, strategic, security and military priori-
ties. Observation of the cables produced after the application of the NIPF
show this in a number of ways. At a basic level almost all reporting, even on
presidential and parliamentary election results, includes consequences for
counterterrorism strategy. Deeper in the cables, particularly the exchange
between the State Department and the mission, show that a filtering process
occurs, where much of the above-analysed detail and nuance is lost and
disappears, particularly from 2008. It became simply irrelevant in the light
of the codification and prioritisation of information dictated by the domi-
nant policy concern of counterterror. A 2008 cable with questions from the
State Department for US diplomats in Bamako illustrates this filtering pro-
cess (08STATE90615). The questions it poses are concerned with the
‘Tuareg insurgents in Mali’ challenge to Malian stability although one of
the questions still addresses Malian abuses in Kidal from the perspective of its
capacity to cause unrest or even ‘a full-scale rebellion’ (08BAMAKO824).

The assessment of the relevance of information and resulting filtering is
visible in cable 09STATE99793 authored six months after the aforemen-
tioned 2009 update to NIPF priorities in diplomatic reporting. The State
Department

GREATLY APPRECIATE POST’S CONTINUING REPORTING ON
POTENTIAL CHANGES TO THE MALI-AQIM RELATIONSHIP. THE
NATIONAL SECURITY COUNCIL DIRECTOR FOR COUNTER-
TERRORISM IN PARTICULAR HAS BEEN VERY INTERESTED IN THESE
REPORTS, ASHAVE SENIORPOLICYMAKERS FROMTHEDEPARTMENT
OF HOMELAND SECURITY, FBI AND THE DEPARTMENT OF DEFENSE.
(Capitals in original.)

The reporting in cables had increasingly become restricted in detail and
nuance, its relevance strictly assessed and governed by policy priorities. The
cables go on to inform additional policymaking, further entrenching this rise in
contextual information scarcity. Most importantly, these set the scene for any
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non-state actor in northern Mali to be potentially identified as an enabler of
terrorism, for policy to increasingly focus on border and territorial control to
the detriment of social and political factors.

The gradual narrowing in range, scope and relevance of diplomatic report-
ing allowed for the initial social and political US policy answer to northern Mali
instability to sink. Cables reveal that this situation was extremely productive for
Touré’s government, which filled the gap in information and relevance and in
so doing secured significant agency in the application of counterterror policy in
the Sahel.

The Malian government enthusiastically communicated its willingness and
readiness to counter terrorism. The first plank of this support of counterterrorism
was state-level commitment to US-led counterterrorism initiatives the Pan-Sahel
Initiative (2002–2004) and then TSCT, to which the Malian government con-
stantly reiterated support. (See 08BAMAKO491 for instance). This support is
reiterated at any available opportunity, for instance in meetings with US ambas-
sadors, the Deputy Assistant Secretary of State and US General Ward, Head of
AFRICOM (08BAMAKO558, 07BAMAKO1361, 08BAMAKO219). Mali was
also involved in a number of US-funded development initiatives such as the
Millennium Challenge Compact, as mentioned by former President G. W. Bush
and President Touré’s at a meeting in Washington in 2008. (‘President Bush
Meets with Mali President Amadou Touré,’ 2008) In 2007 the Malian govern-
ment even advocated installing the headquarters of AFRICOM in Bamako on
the basis of Mali’s ‘strong bilateral relationship with the United States’
(07BAMAKO166). It is of interest to note that whilst Malian expressions of
counterterrorist willingness were enthusiastic, the cables make it clear that
diplomats were extremely sceptical of its application, which they described as
inconsistent, poorly planned and minimal, to the point that they made it clear
that they had no faith in the ability of the Malian military to achieve any security
or counterterrorist objectives (08BAMAKO295).

In this context of willing collaboration,Mali was able to propose the mission of
counterterrorism in its own terms, language and most importantly, its own
identification of subjects despite the warnings of US diplomats. This is how
Touré’s government proposed its enemies as subjects of counterterrorism. The
link is constantly proposed by Malian diplomats between lack of control in the
north and AQIM’s presence, conditioningMalian efforts against AQIM upon full
control of the north (see 08BAMAKO558, 08BAMAKO357, 09BAMAKO85).

Linking territorial control of the north and counterterrorism is crucial
because it responds and engages with US preoccupations with free flows of
people and material. This bind, I argue, furthermore came to constitute the
US approach to counterterrorism in Mali, particularly the military intensifi-
cation of that approach, to the detriment of the hitherto proposed social
and regional focus. This logic was at the heart of shifts in US policy towards
collaboration and policy in Mali. It produced another diplomatic good
for Mali: it served as a justification for Mali’s slowness in applying the
Algiers Accords and more generally address Tuareg grievances. This reveals
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a cleavage in agency: though US diplomats (and even journalists) had
identified key grievances in need of resolution, this gradually ceded from
2008 to the priority of strategic control of the north – firmly encouraged by
the Malian government. It is worth noting that the role of paramilitaries
remains unchallenged and they remain key to the present conflict in north-
ern Mali (‘Suicide attack against Mali Tuaregs,’ 2015).

How did the political cause of counterterrorism become militarised despite
the well-informed initial caution and awareness? This necessitates analysis to
identify how the language of diplomatic communication locates priorities and
identities, for the very words used by Malian diplomats gain great relevance at
this stage. This is the key instance where diplomatic communication by Malian
officers could link their approach to policy implementation to US identification
of subjects and political issues, and can be found delving into the history of this
specific diplomatic communication. At a 2008meeting, President Touré told the
US ambassador McCulley and AFRICOM commander General Ward that the
priority was ‘to develop the capacity to control Mali’s northern zones’ high-
lighting the ‘roughly 650,000 square km of terrain in northern Mali. Touré said
he was counting on US support for this venture’ (08BAMAKO217). In terms of
how to achieve this, he indicated that ‘Mali wants to help the U.S. counter
Islamic extremism, but that Mali must deal with its security issues on its own’
and proceeded to request military training and material assistance
(08BAMAKO217). President Touré concluded this request with a reminder of
Malian counterterrorist commitment to collaboration in counterterrorism
through TSCT Partnership and other programs (08BAMAKO217).

This approach can be retraced to a 2007 meeting between US Deputy
Secretary of State Negroponte and Malian President Touré and Foreign
Minister Ouane. In the textual evidence of this meeting key identifications
of subjects and articulations of conflict above analysed and which were
progressively absorbed into US policy application (07BAMAKO1361). The
most salient articulation emerging from this meeting, which as analysed is
repeated in subsequent cables, is the link between Malian lack of control
of the north and terrorism, particularly following the peace agreement that in
the late 1990s effectively reduced Malian military presence in the north to a
minimum, for ‘Mali’s compliance with this agreement created a security
vacuum that terrorists, extremists and illicit traffickers have now turned to
their advantage.’ (07BAMAKO1361). A key consequence of this, the narra-
tive posits, is that groups such as Tuareg rebels, ‘traffickers’ and ‘bandits’ are
facilitating the activities of AQIM as well as affording safe haven. This is a key
subtlety and is worth quoting in full. As the cable reports, Foreign Minister
Ouane

drew a distinction betweenMalian Tuaregs and AQIM, noting that Mali’s Tuareg
population had disassociated itself with extremism and terrorist ideologies. He
characterised Malian nationals, whether ethnic Tuareg or otherwise, who provide
economic or logistical support to AQIM as bandits involved in trafficking

WHEN DIPLOMACY IDENTIFIES TERRORISM . . . 1035

ACKU



everything from arms to drugs and cigarettes. Referring to illicit traffickers and
AQIM, Ouane said this base must be suffocated so that this extremism does not
spread. ‘We do not want’, he continued, ‘terrorists using our territory as a safe
haven. Their presence puts in question our security and that of the region’.
(07BAMAKO1361)

This identification of subjects in this text is key: Tuaregs are not terrorists
per se, but many are facilitators of AQIM. The solution, Touré argued, was
increased US military assistance in the form of training, material including
vehicles, communication equipment and air assets. This identification,
although to some extent challenged by US diplomats on the ground, was
to dominate subsequent policymaking, drawing the implementation of
counterterrorism initiatives towards security rather than social and political
solutions. This is the moment of diplomatic communication where it is
possible to locate the origin of the ‘Tuareg first, then AQIM’ approach in
US policymaking, and the gradual decline of approaches advocating the use
of US influence in Mali to constructively find long-term solutions to
northern grievances. This Malian diplomatic intervention in US identifica-
tion of political subjects was, it is important to highlight, facilitated by the
identification of Mali (enthusiastically supported by Malian officials) as a
strong partner.

At the close of the meeting, President Touré told the Deputy Secretary and Amb.
Danilovitch that he had recently heard a report on Radio France that described
Mali as the ‘favorite child’ of the U.S. President. Touré said he was extremely
happy to hear Mali described as such and that he agreed with the description.
‘You can,’ said the President, ‘count on us’. (07BAMAKO1361).

It might be added that another potential counterterrorist collaboration
was available, but never considered because of the above-examined focus
on state-centric security and the identification of the Tuareg as potential
or part-time AQIM facilitators. At numerous meetings with embassy staff,
Tuareg leaders such as Ibrahim Mohamed Asselah, Ahmada ag Bibi and
Deity ag Sidamou actively reported on AQIM activities in the north and
on their own anti-AQIM operations (08BAMAKO888). These instances
of assistance, it should be noted, are not insignificant and, in the period
studied, amount to much more anti-AQIM effort than the Malian gov-
ernment had even been able to mount. They include: assistance to free
Western hostages (08BAMAKO888, 09BAMAKO186), several expres-
sions of goodwill to the US (07BAMAKO394, 09BAMAKO186) as well
as the particularly relevant reports of efforts to fight AQIM in a number
of battles (06BAMAKO1243, 09BAMAKO257) and their willingness to
participate in anti-AQIM offensives with the US and other partners, since
they too loathe ‘Salafists’ (07BAMAKO1006).
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CONCLUSIONS

Territorial control and haven denial approaches to counterterrorism are now
being widely questioned on the basis of their recent ineffectiveness in a number
of theatres of the War on Terror. (see for instance ‘The Myth of the Terrorist
Safe Haven,’ 2015) This analysis has asked the how questions through an
investigation of US and Malian diplomatic dynamics. How did this approach
become dominant in Mali counterterrorism policy despite the initially wide-
ranging social and political objectives of US policy in the Sahel? Analysis of US
diplomatic communication 2006–2010 has explored the reporting and terms
of policy advice provided by diplomats at the Bamako mission, how policy
concerns were articulated and came to influence subsequent diplomatic report-
ing and, finally, how this affected the identification of political subjects such as
the Tuareg and affected policymaking.

This analysis has found that, first, prioritisation of diplomatic communication
in response to dominant policy concerns resulted in a filtering of diplomatic
information and advice. Some information became irrelevant, whilst the infor-
mation that remained in diplomatic communication was relevant in terms of the
dominating territorial control approach to counterterrorism. In other words, the
terms in which policy priorities were articulated governed the filtering of
information, furthering focus on territorial control issues and purportedly terror-
ism-enabling actors like the Tuareg, leaving behind the relevance of social and
political issues in northern Mali. Second, this conditioning of the terms of
diplomatic communication enabled Touré’s government to propose and obtain
the enshrining of its ‘Tuareg first, then AQIM’ approach and meant that,
contrary to the advice of diplomats that the US could and should pressure
Mali for fulfilment of the Algiers Accords (see 08BAMAKO462 for instance),
no such pressure was exercised.

The failure to pressure for implementation of the political and social solutions
of the Algiers Accords and the subsequent focus on a border and territorial
security solution directly enabled the disaster of 2012. Mali’s government had
been enabled and supported in not dealing with northern grievances, as Gutelius
(2007) predicted. This was made possible by Malian diplomacy’s capacity to
draw on US policy concerns to further its own approach to counterinsurgency in
northernMali and continually delay implementation of the Algiers Accords. This
policy position was additionally a contributing factor in the 2012 Malian Army
coup whose military leaders advocated further force to control the north.

Analysis of diplomatic communication demonstrates that the source of the
ultimate failure of identification of subjects and key issues in US counterterrorism
policymaking in Mali was the relentless prioritisation of antiterrorism policy
articulated in terms of territorial control. It led to priority objectives being
articulated as military and security targets which were assessed in terms of military
progress, rather than the political, social and development objectives advocated
by diplomats. The role and function of this articulation of policy priorities is what
critical political theorists label an episteme. As Foucault argued, an episteme is an
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apparatus that governs the admissibility of knowledge, defining ‘the conditions of
possibility of all knowledge, whether expressed in a theory or silently invested in a
practice’ (Foucault 1972, p. 168). In the case of counterterrorism in Mali, the
discourse of counterterrorism, dominated by territorial, border and population
control security approaches acts an episteme: it discards the information and
advice of diplomats, and offers answers from its own internal logic. In other
words, the prioritisation of territorial security approaches in the implementation
of counterterrorism policy led to a requirement for these factors to be highlighted
in diplomatic communication, to the detriment of social and political issues. This
prioritisation further reinforced the territorial approach to counterterrorism in
Mali. In diplomatic communication the analysis has observed that this process of
prioritisation led to other information identifying northern Malian political sub-
jects falling out of relevance. I should highlight that this is not the result of a
strategic decision to ignore reporting Tuareg political grievances in favour of
shoring up the Malian state. Rather, such information simply became irrelevant.

The diplomatic reporting dynamic that dropped contextual details and
nuance in favour of reporting in the terms and articulations of territorial
control approaches to counterterrorism provided an opportunity for the
Malian regime. Malian diplomats articulated their own approach to northern
issues deploying vocabulary and strategic currency that was already of the
highest priority in US policymaking. This unlocked considerable agency for
the Malian government to influence the detail of the application of counter-
terrorism policy in Mali. It was possible because Malian diplomatic interven-
tions purportedly responded to the very words, articulations of the dominant
policy concern with control of territory and subjects which, acting as episteme,
categorised these interventions as valid and commensurate. The identities
deployed in these interventions were key to this success: the Tuareg as oppor-
tunistic AQIM facilitators, the desert as a vast ungoverned Hobbesian anarchic
space to be tamed by force to deny ‘safe haven’ to AQIM.

Tuareg, Berbiche and other northern minorities became the political sub-
jects to be brought under control. They inhabited spaces that were removed
from modern development and the spatial safety provided by state control of
territory and borders. Furthermore, these subjects became identified with the
enablers of terrorism – traffickers, criminals, insurgents that destabilise partner
states – that intelligence gathering priority directives ordered diplomats to find.
This was a fruitful manoeuvre for Touré’s government: it resulted, against the
advice offered by US diplomats in Bamako, in US acceptance of the ‘Tuareg
first, then AQIM’ approach, minimal US pressure to implement the Algiers
Accords and concentration of US assistance on military and strategic objectives,
rather than resolution of northern social, economic and ethnic grievances.

As Senator Coons argued, there was and there is much more to Mali, the
Western Sahel and the Sahara than terror and extremism. Policy ought to address
‘all three of these difficult, complex and interconnected crises – security, political
and humanitarian – at the same time’. (Opening Statement: Senate African Affairs
Subcommittee hearing on Restoring Democracy in Mali 2012) The knowledge to
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do this was available, but was made irrelevant by concentration on security
approaches to terrorism. We should have listened to the guys on the ground.

NOTE

1. Also spelled Ançar Dine. This is not the same Ansar Dine that took over northern
Mali with MNLA in 2012 led by Iyad Ag Ghaly. Both mean ‘defenders of the
faith’.
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CHAPTER 50

Corruption, Human Rights Violation and
Counterterrorism Policies in Kenya

Oscar Gakuo Mwangi

Kenya has been subjected to several terrorist attacks promoting the country to
prioritize the development and implementation of several CT efforts. These
efforts have, however, been adversely affected by two distinct yet related issues:
corruption and human rights violation. Kenya’s CT policies are proactive, and the
engagement of corruption and human rights violation particularly religious dis-
crimination, in the implementation of these efforts, by CT agencies has adversely
affected human security and led to an increase in religious radicalization, exacer-
bating rather than mitigating terrorism in the country. The chapter is divided into
five sections. The first section examines the CT perspectives adopted as a frame-
work for the analysis of corruption, human rights violation and CT efforts in the
country. The second and third sections outline Africa’s and Kenya’s CT instru-
ments so as to provide the relevant background information of the topic under
discussion. The fourth section examines the way in which the two distinct yet
related issues of corruption and human rights violation adversely affect the for-
mulation and more so implementation of CT efforts especially the measures that
employ coercive or repressive means, leading unintended negative outcomes.
The final section concludes by discussing the future ramifications of Kenya’s CT
approaches and offers recommendations on how they be effected so as to achieve
their intended outcomes of eradicating, reducing and preventing terrorism.

COUNTERTERRORISM

Like many other concepts in the social sciences, the concept of counter-
terrorism (CT) has no clear definition. This may be attributed to the fact
that the concept of terrorism, of which CT is a response to, also does not
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have a clear definition. The ambiguity is further compounded by the use of
synonyms to describe the concept of CT. One such concept that is often
used as a synonym is counterinsurgency. The two overlap and are inextric-
ably intertwined but they are distinct in the sense that they have different
operational, political and legal dimensions (Paulussen 2012, p. 1; Schuurman
and Eijkman 2013, p. 1). Simply defined, CT measures include ‘actions by
states and international organizations . . .1) to address the conditions condu-
cive to the spread of terrorism and 2) to prevent and combat terrorism’

(UN 2006; Paulusssen 2012, p. 2). Counterinsurgency, simply defined, is
‘all measures adopted to suppress and insurgency’ (Kilcullen 2006–2007,
p. 112). Like CT measures, counterinsurgency measures can be taken by
both states and international organizations. In both cases the measures are
not static but dynamic as they respond to the changes that occur in terrorism
and insurgency (Paulussen 2012, pp. 2–3).

CT theories can be grouped under several perspectives. These include the
public policy perspective, international relations perspective, hard vs. soft power
perspective, communications perspective and economics perspective (COT
2007, pp. 5–22). This chapter combines and adopts both the public policy
and international relations perspectives of CT as a framework to examine the
relationship among corruption, human rights violation and CT policies in Kenya.
The public policy perspective pays attention to the relationship between different
forms of terrorism and the general public policy pre-requisites for countering it.
In this context, CT efforts, in general, are measures adopted by governments to
halt, prevent and combat terrorism. Hence the formulation and implementation
of CT policies should reflect the aims and objectives of preventing and combat-
ing terrorism. The policies should also reflect whether CT measures are proactive
and/or defensive. Proactive measures target terrorists and their supporters, the
objective of which is to weaken the functional capabilities of such organizations
and individuals. Defensive measures aim to protect possible targets and seek to
lessen the amount of damage caused by terrorism (Sandler 2005, pp. 75–78;
COT Institute for Safety, Security and Crises Management et al. 2007, p. 6).
From a public policy perspective, the objective of CT includes 1) eradicating
terrorism, 2) reducing destruction caused by terrorism and 3) preventing inten-
sification of terrorism. The formulation of CT policies should be based on
analysis of previous successful tactics, empirical evidence derived from new
research and data, and within the context of the principles of democracy. The
public policy perspective points out that given the perceptions and levels of
terrorist threats are not universal but relative, CT policies vary and hence
produce repeatedly uncoordinated initiatives (Ganor 2005, pp. 25–26; COT
Institute for Safety, Security and Crises Management et al. 2007, p. 8).

The international relations perspective examines how states can address
issues of terrorism within the international system. This perspective empha-
sizes the importance of distinguishing national and transnational terrorism.
It points out that the vital difference between national and transnational
terrorist groups lies in the geographic scope. National terrorist groups

1042 O.G. MWANGI

ACKU



exploit international issues to achieve certain national objectives, while
transnational terrorist groups transcend states with the goal of realizing a
more regional if not global impact. The formulation and implementation of
CT polices must therefore take into account the impact of both national
and transnational terrorist activities if they are to achieve their desired
outcomes. The international perspective recommends the formulation and
implementation of CT policies that take into account a multifaceted approach
that combines political, judicial, diplomatic and repressive means (Keohane
2005, p. 25; COT Institute for Safety, Security and Crises Management et al.
2007, pp. 9–11; Pressman 2007, p. 64).

The adoption and combination of the public policy and international rela-
tions perspectives as a framework is done in the context of the relationship
between the aims and objectives of CT and the use of repressive means as part
of a multidimensional approach to CT respectively. This chapter pays attention
to the proactive repressive or coercive measures of CT that are used in the
country given that Kenya continues to be subjected to both national and
transnational terrorist acts and threats. It is in context that the chapter exam-
ines the effects of the relationship among corruption, human rights violation
and repressive or coercive measures of CT in Kenya. Corruption and human
rights violation are examined as contributing factors to the unintended nega-
tive outcomes of CT. It is, however, necessary to first and foremost outline CT
in Africa and Kenya, so as to have a better understanding of the problem under
investigation. This is done in the following two sections.

CT IN AFRICA

The development of terrorism and CT in Sub-Saharan Africa, since the early
2000s has, to a large extent, been determined by way terrorist groups have
responded to national and international CT efforts. It has also been a factor of
the internationalization of terrorism. National terrorist groups are now integrated
into transnational networks of terrorist organizations thereby transforming their
national strategies and tactics into transnational ones (Bushner 2014, p. 1). Such
groups include, al-Qaeda in the Islamic Maghreb (AQIM) and Harakat
Shabaab al Mujahidin, popularly referred to as al-Shabaab which are both
affiliated to Al-Qaeda, and Jama’a Ahl as-Sunna Li-da’wa wa-l Jihad popu-
larly known as Boko Haram which has expressed its support for Al-Qaeda and
Islamic State. These groups are based in Algeria, Somalia and Nigeria respec-
tively but their activities are transnational. Consequently CT measures have
also internationalized (Bushner 2014, p. 1; Humud et al. 2014, pp. 36–46).
This section outlines the appropriate continental and sub-regional CT instru-
ments in Africa.

There are several continental and sub-regional CT initiatives in Africa.
Continental efforts as epitomized in the African Union (AU), date back to 1992
when it was known as the Organization of African Unity (OAU). In 1992,
the OAU, adopted a Resolution in the Strengthening of Cooperation and
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Coordination among African States, in which the Union pledged to fight the
phenomenon of extremism and terrorism. Two years later, in June 1994, the
OAU adopted the Declaration on the Code of Conduct for Inter-African
Relations. This Declaration rejected all forms of extremism and terrorism. It also
criminalized all terrorist acts, methods and practices, and resolved to enhance
cooperation to combat such acts. In July 1999, the organization adopted the
1999 OAU Convention on the Prevention and Combatting of Terrorism, which
required that State parties criminalize terrorist acts under their national laws as
defined in theConvention. TheConvention entered into force inDecember 2002.
To enhance the commitments and obligations of Member States under the 1999
Convention and other CT instruments, the AU High-Level Inter-Governmental
Meeting on the Prevention and Combating of Terrorism in Africa, held in Algiers
in September 2002, adopted the AU Plan of Action on the Prevention and
Combating of Terrorism.

The Plan of Action adopted practical CT measures that significantly
addressed Africa’s security challenges including measures such as police
and border control, legislative and judicial measures, financing of terrorism
and exchange of information. As part of the implementation of the 2002
Plan of Action, the Africa Centre for the Study and Research on Terrorism
(ACSRT), was established in Algiers in 2004. The Centre serves as a
structure for centralizing information, studies and analyses on terrorism
and terrorist groups and to develop CT capacity building programmes
(AU 2014, p. 1). An additional Protocol to the 1999 Convention on the
Prevention and Combating of Terrorism was adopted in July 2004. The
Protocol recognizes the growing threat of terrorism in the continent and
the growing linkages among terrorism, drug trafficking, transnational orga-
nized crimes, money laundering and the illicit proliferation of small arms
and light weapons. In July 2004, the AU adopted the African Model Law
on Counterterrorism to assist Member States in implementing the provi-
sions contained in the various continental and international instruments of
CT (African Union (AU) 2014, pp. 1–2).

The East and Horn of African sub-region, of which one of the member states
is the focus of this chapter, is considered to be the most vulnerable to terrorism
in Sub-Saharan Africa given the frequency and intensity of terrorist attacks. Most
of the states in this sub-region have been victims of terrorist attacks. The states
have therefore become an integral component of and strategic partners
with Western countries in the Global War on Terror (GWOT). It is in this
regard that states in the sub-region have begun to formulate and implement
CT policies, though with mixed successes. CT policies have mainly underlined
short and medium-term measures. Much of the donor assistance for CT mea-
sures has emphasized training military, intelligence, criminal justice and border
security officials. It has also underscored the need for more robust CT legislation.
United Nations (UN) CT efforts in the sub-region, to a certain extent, have also
followed this path. The Intergovernmental Authority on Development (IGAD)
is the most relevant regional organization in terms of implementing the UN
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Global Counter-Terrorism Strategy (Rosand et al. 2008, pp. 10–24). The UN
Global Counter-Terrorism Strategy is a global instrument aimed at enhancing
national, regional and international efforts to counter terrorism (United Nations
(UN) General Assembly 2006).

The IGAD Capacity Building Programme Against Terrorism (ICPACT)
launched in 2006 is largely responsible for implementing the UN Global
Counter-Terrorism Strategy. The programme aims at building national
capacity to resist terrorism, and promoting regional security cooperation.
The five main components of ICPACT are 1) enhancing judicial capacity;
2) optimizing interdepartmental cooperation; 3) enhancing border control;
4) providing training, sharing information and best practices; 5) promoting
strategic cooperation. ICPACT carries out studies and research with the
objective of highlighting key steps required for safeguarding security. It
convenes meetings with and between countries to promote information
sharing and cooperation. ICPACT provides CT training for law enforcement
officers (ICPACT 2014).

CT IN KENYA

The frequency and intensity of terrorist attacks in Kenya prompted the country
to prioritize the development of resilient CT policies and strategies. Kenya has
been subjected to several terrorist attacks due to a number of reasons. These
mainly include its proximity to Somalia, US and Israel interests in the country,
and Kenya’s role in the United States (US)-led GWOT. Most notable is
Kenya’s military intervention in Somalia aimed at reducing the threat posed
by al-Shabaab. The majority of these attacks have been conducted by Al-
Shabaab. (Whitaker 2008, pp. 255–256; REDRESS and REPRIEVE 2009,
p. 31; Aronson 2013, pp. 24–25; ICG 2014, pp. 3–6). CT efforts in Kenya are
largely externally supported. External assistance and cooperation is mainly from
the US, United Kingdom (UK) and Denmark. Though the three donors share
similarities in priority areas of support, they also have key differences. The UK
CT strategy places emphasis on civilian programmes that target crucial parts of
the population in order to prevent violent radicalization of individuals.
Denmark, which has realigned its development, foreign and security objectives,
has made the fight against terrorism one pillar of its development agenda. It
underscores its comparative advantage of soft intervention. Denmark does not
provide bilateral military assistance or training to Kenya.

The US, by contrast, mainly relies on military instruments in combating
terrorism and stabilizing states, accompanied by a democratization agenda.
The US programmes are driven by homeland security concerns. The CT
agenda is an integral component of the Kenya policy of these donors. Each
of the donor is involved in one or more of the following strategies: 1) granting
hard security assistance to state security forces, 2) providing legal advice on
anti-terrorism legislation and 3) engaging with crucial parts of the population
on soft security issues (Bachmann and Hoenke 2010, pp. 99–107). This
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chapter pays attention to US supported programmes as they pay more atten-
tion to CT measures that make use of coercive or repressive means.

Kenya is a strong ally of the US in the GWOT. It is this regard that the US
plays a leading role, amongst donors, in supporting Kenya’s CT efforts. Kenya is a
member of the US funded and implemented Partnership for Regional East Africa
Counterterrorism (PREACT), which is a multiyear, multidimensional programme
designed to build the capacity and cooperation of military, law enforcement and
civilian actors across East Africa to counter terrorism. The PREACT makes use of
law enforcement, military and development resources to achieve its strategic
objectives. These objectives include 1) reducing the operational capacity of ter-
rorist attacks, 2) developing a rule of law framework for countering terrorism in
partner nations, 3) enhancing border security, 4) countering the financing of
terrorism and 5) reducing the appeal of radicalization and recruitment to violent
extremism (US Govt 2014b, p. 12). Under this programme Kenya received
related CT funding totalling over US$ 10 million in FY2012 (Blanchard 2013,
p. 16).

The country has also been one of the largest global recipients of the US
Department of State Antiterrorism Assistance (ATA) program. The ATA pro-
gramme trains civilian security and law enforcement personnel from friendly
governments in police procedures that deal with terrorism. Most ATA pro-
gramme recipients are developing nations lacking human and other resources
needed to maintain an effective antiterrorism programme and infrastructure.
ATA training seeks to address deficiencies noted in the ability to perform the
following areas: protecting national borders; protecting critical infrastructure;
protecting national leadership; responding to and resolving terrorist incidents;
and managing critical terrorist incidents having national-level implications
(Blanchard 2013, p. 17). The State Department allocated Kenya approximately
US$ 49.5 million during the fiscal years 2003–2011 (OSF 2013a, p. 44).
In addition to US security assistance, Kenya purchases through the Foreign
Military Sales (FMS) programme are sizeable by regional standards (Blanchard
2013, p. 16). With regard to sub-regional CT cooperation, Kenya is a member
of AU, IGAD and the East African Community (EAC). The country’s law
enforcement agencies work with these regional organizations to increase their
CT capacity and secure land, sea and air borders. Kenya’s primary contribu-
tion to supporting CT capacity building in other states is evident given its
significant contribution to the African Union Mission in Somalia (AMISOM)
(US Govt 2014a, p. 28).

Kenya has several security and security-related laws that deal with CT. The
Prevention of Terrorism Act, 2012 is, however, the main legal framework
through which CT efforts can be strengthened and effected in the country. It
provides measures for the detection and prevention of terrorist activities. The
Act was enacted in October 2012 (Kenya 2012). Other related laws include
Proceeds of Crime and Anti-Money Laundering Act, 2009, National Police
Service Act, 2011, National Service Intelligence Act, 2012, Prevention of
Organized Crime Act, 2012, Finance Act, 2014, and National Police Service
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(Amendment) Act, 2014. CT functions, which deal mainly with repressive
measures, are divided between the three branches of the National Police
Service: the Kenya Police (including the Antiterrorism Police Unit (APTU)
and the paramilitary General Service Unit (GSU)), the Directorate of Criminal
Investigation (CID) and the Administration Police (AP), and non-police
agencies such as the National Intelligence Service (NIS) and elements of the
Kenya Defence Forces (KDF) (US 2014a, p. 26).

CT, CORRUPTION AND HUMAN RIGHTS VIOLATION IN KENYA

This section examines the relationship among corruption, human rights violation
and CT policies in Kenya in the context of the public policy and international
relations perspectives of CT. The relationship is examined with regards to the
aims and objectives of CT and the repressive aspects of their multifaceted
approach. Kenya has effected several CT structures that comprise among others,
a set of measures aimed at strengthening intelligence gathering, policing and
surveillance of suspect communities. CT structures in Kenya involve high levels
of cooperation with foreign security and intelligence agencies, some via extra-
judicial practices and institutions (Lind andHowe 2008, p. 21). The formulation
and more so the implementation of CT policies, particularly the measures that
employ the use of coercive or repressive means have been adversely affected by
two distinct yet related issues: corruption and human rights violation. This has
led to unintended negative outcomes hence exacerbating rather that mitigating
terrorism in the country. As indicated in the previous section, CT functions,
which deal mainly with repressive measures, are divided between the three
branches of the National Police Service: the Kenya Police, which include
APTU and GSU, the CID and the AP, and non-police agencies such as the
NIS and components of the KDF. This chapter primarily focusses on the ATPU.
Kenya’s CT efforts that employ repressive means are proactive in that they are
intended to weaken the functional capabilities of terrorist organizations and their
supporters be they individuals or groups of individuals.

CORRUPTION AND CT
Corruption has been institutionalized and has adversely affected both the
public and private sectors in Kenya. Corruption poses a serious threat to
CT and security in the country. The most prevalent form of corruption that
has adversely affected CT efforts in the country is, surprisingly, petty cor-
ruption particularly bribery. Bribery is very common in the country’s secur-
ity and security-related agencies especially the national police service. The
national police service is perceived as the most corrupt institution in Kenya.
Corruption in the police is viewed as a deeply entrenched enterprise and
well protected to the extent that various governments have appeared unable
to address it effectively. This perception is made worse by the belief that
Kenya’s political elite controls the police hence the failure of political
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leaders to address corruption. Corruption in the police service in Kenya has
hindered efforts to deal with violations of human rights by the police. (AI
2013, p. 16).

Policing transnational crimes such as terrorism is posing significant multi-
faceted challenges. The state and police do not have the functional capacity
needed to police these crimes. The lack of the functional capacity to
formulate and enforce regulatory laws has also weakened the legal frame-
work required to enhance policing. The secrecy surrounding the training
and equipping of the special units of the police for CT operations enhance
the incidence of repression and unaccountability by a police largely per-
ceived to be incompetent, corrupt, repressive and illegitimate (Omeje and
Githigaro 2012, pp. 72–73). The complicity of Kenyan law enforcement
agencies, corruption and inadequate policing of the Kenya-Somalia border
facilitates the movement of illicit weapons hence enhancing terrorism in the
country. The lack of capacity in terms of state policing personnel indicate
that the state security agencies cannot be effective in policing crimes like
arms trafficking and terrorism especially in a sub-region where conflicts
are persistent (ibid., pp. 73–76). Police corruption in Kenya’s border is
a common phenomenon. Police officers and immigration officials, acting
corruptly, often and allow illegal immigrants access into the country (ibid.,
p. 77). Police corruption at Kenya’s borders is common particularly when
borders are temporarily closed and Somali asylum seekers and refugees have
to gain entry into Kenya. Border closures allow Kenyan police to forcibly
deport Somali asylum seekers and refugees in flagrant violation of interna-
tional law. This has caused political authorities in the country to overlook
police corruption and abuses in the border areas and the camps (HRW
2009, p. 1).

For many years Somali refugees have been victims of police demands for
bribes and other abuses. Police officers demand bribes in exchange for allowing
onward movement to refugee camps or Kenya’s capital city, Nairobi, and those
who do not comply are detained in appalling conditions in overcrowded cells
with basic amenities. Those who finally are unable to pay are deported back to
Somalia. Prior to fleeing Somalia, asylum seekers have become aware of the need
to carry as much money as possible with them to pay for additional bribes.
Security agencies in Kenya view Somali refugees as a threat to national security
yet they facilitate the movement of some of the refugees through corruption
(Human Rights Watch (HRW) 2009, p. 22). The Kenya government has
attributed responsibilities for Al-Shabaab attacks in the country to its ethnic
Somali citizens and Somali refugees. The Dadaab refugee camp in northern
Kenya which is home to over 400,000 Somalis is viewed as a breeding ground
for terrorism and a source of insecurity by Kenya authorities (Rawlence 2014,
pp. 1–2). Police corruption in border areas is also a function of the smuggling of
contraband goods and illegal weapons from Somalia. Corruption in the border
areas is endemic to the extent that smugglers reportedly include the cost of
Kenyan police bribes in their fees (Human Rights Watch (HRW) 2009, p. 22).
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Corruption, therefore, hinders CT efforts as it facilitates the illegal movement of
persons who may be terrorists or terrorist supporters. It also leads to the
proliferation of illegal weapons that may be used in terrorist acts. Corruption
defeats the objectives of eradicating, reducing and preventing terrorism.

HUMAN RIGHTS VIOLATION AND CT
CT efforts in Kenya have also been seriously compromised due to the
violation of human rights committed by those agencies involved in counter-
ing terrorism. The violation of human rights is significantly a factor of
corruption as many of the CT agencies do not adhere to the rule of law.
The most notable of these agencies that has been accused of violating
human rights in the course of its operations is the ATPU. It has largely
been accused of engaging in religious discrimination particularly violating
the fundamental rights and freedoms of Muslims in the country. It is in this
context that CT measures are exacerbating radicalization hence breeding
the seeds of their own destruction.

The ATPU was established in February 2003 to combat terrorism. The
ATPU is mandated to (1) prevent, detect, disrupt and interdict imminent
terrorist activities within the country; (2) exhaustively investigate all terror-
ism and terrorism-related cases; (3) take control, secure and cordon all
scenes of terrorist incidents; (4) create profiles for suspected terrorists and
establish a databank; (5) share intelligence with other security-related agen-
cies operating within the country; and (6) review and monitor security of
foreign missions accredited to Kenya (OSF 2013b, p. 17). Its vision is to
ensure that Kenya has a secure environment for all by eliminating the fear
and threat of terrorism. Its Standing Orders are labeled ‘secret’. The ATPU
has its headquarters in Nairobi. It has two major sub-units: the Mombasa
sub-unit and the Nairobi sub-unit. Each sub-unit is further divided into ten
smaller divisions called ‘Detachments’. Its clandestine nature also makes it
difficult to estimate the total number of ATPU officers. The ATPU has
been particularly active in the coastal region of Kenya, including the city of
Mombasa (OFS 2013b, pp. 17–18). The ATPU is Kenya’s main domestic
CT force (ibid., p. 67).

The government of Kenya has credited the ATPU with preventing several
terrorist plots, and arresting or killing dozens of terrorist suspects, in a robust
CT response. The ATPU has, however, committed a wide array of human rights
abuses that violate international, regional and domestic law in the course of its
operations (Open Society Foundations (OSF) 2013b, pp. 9–10). Critics of
Kenya’s CT strategy often focus on the ATPU. Human rights organizations and
activists often accuse the ATPUof committing human rights abuses (Open Society
Foundations (OSF) 2013b, p. 30; Mohammed 2014, p. 4). The abuses include:
suppressing minority rights, illegal and excessive use of force during house raids,
unlawful renditions, illegal detentions and detainee abuse; extra-judicial killings,
enforced disappearances and kidnappings, and torture of suspects. The ATPU has
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also been accused of corruption and the lack of transparency in its role, mandate
and operations (Lind and Howell 2008, p. 22; REDRESS and REPRIEVE 2009,
p. 42; Margon 2014, p. 3; OSF 2013a, pp. 18–19; Open Society Foundations
(OSF) 2013b, pp. 30–33). Though ATPU has acknowledged killing suspects in
the line of duty, hence claiming such killings are lawful, it denies involvement in
extrajudicial killings emphasizing that terrorist suspects were murdered or disap-
peared as a result of intra-Al-Shabaab power struggles or personal disputes. It also
claims that people who have disappeared have fled Kenya to avoid prosecution for
terrorism (Open Society Foundations (OSF) 2013b, p. 34).

With regard to religious discrimination, Muslims feel targeted by the ATPU
CT operations. Several Muslim civil society groups view the ATPU with dis-
trust and that it intimidates specific communities so as to impress foreign
donors rather than provide real security. Members of Kenya’s Muslim commu-
nity allege that the ATPU is involved in a series of unlawful killings and
enforced disappearances. The assassination of several religious figures and
individuals perceived to be linked to extremist ideologies in mysterious and
yet-to-be-explained circumstances have occurred since April 2012. Police deny
involvement. The ATPU’s reluctance to explain their justification for their
covert CT operations makes their actions appear essentially arbitrary, ineffective
and to be a form of harassment. It is in the context of this religious discrimina-
tion that the ATPU has a serious legitimacy problem amongst the country’s
Muslim communities. Kenya’s CT initiatives, whether carried out by the ATPU
or security forces more generally, are discriminatory towards Muslims (Lind
and Howell 2008, p. 22; Presholdt 2011, p. 9; Margon 2014, p. 3; Open
Society Foundations (OSF) 2013a, pp. 18–19, 2013b, pp. 30–33).

Religious and ethnic discrimination are inextricably linked in the ATPUs
operations. The ATPU has targeted ethnic Somali Kenyans and Somali refugees,
most of whom are Muslims, in large-scale, abusive operations (Margon 2014,
p. 3). A case in point was the large-scale CT operation in Kenya known as
Operation Usalama (peace and security) Watch. The Somali community in the
country became scapegoats in Operation Usalama. Thousands of Somalis were
subjected to arbitrary arrest, harassment, extortion and ill-treatment when
Operation Usalama Watch began in early April 2014. Over a thousand indivi-
duals were forcibly relocated to overcrowded, insecure refugee camps in north-
eastern Kenya, while hundreds of others were deported back to Somalia.
Operation Usalama Watch was implemented following an attack in Mombasa
on 23 March and explosions in Eastleigh, Nairobi on 31 March 2014, which
killed at least ten people and injured several others. Though the government of
Kenya state had legitimate security concerns, the CT operation was an excuse for
the blanket targeting of the Somali community in the country (AI 2014, p. 4).

CT-related abuses have eroded community trust in government. The
tension between many in the Muslim community and Kenyan law enforce-
ment has been on the rise (Open Society Foundations (OSF) 2013b, p. 47).
The repressive CT measures have exacerbated radicalization in the country.
Effective CT initiatives are a function of the level of cooperation between
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state institutions and local communities. Kenya’s repressive CT measures
have pushed Muslim youths to join extremist groups as a counter-reaction
to what they perceive as ‘collective punishment’ driven by an erroneous
global perception that all Muslims are terrorists or potential terrorists. The
implementation of CT policies in Kenya has witnessed many Muslim youths
arbitrarily arrested and incarcerated on suspicion of being engaged in ter-
rorist activities. Consequently, Muslim youths in Kenya feel marginalized
and that there is no justice for them in Kenyan society, which declares every
Muslim ‘guilty of terrorism until proven otherwise’. Joining extremist
groups for such youths is, therefore, a virtually accepted or expected option.
Strategies based on mass arrests, racial profiling, etc. have often proved to
be counterproductive (Botha 2013, pp. 19–20). In a study conducted on
radicalization in Kenya with the recruitment of people into violent extremist
groups, when asked to identify the single most important factor that drove
respondents to join Al-Shabaab, 65 percent specifically referred to the
government’s CT strategy. Other factors that have contributed to radicali-
zation include extrajudicial killings of ‘problematic’ individuals, especially
radical Muslim scholars indicating repressive CT measures are rarely effective
deterrents (Botha 2014, p. 24)

A significant contribution to the inherent weaknesses of Kenya’s CT efforts
is that CT measures were in effect introduced in a legal vacuum. The ATPU,
for instance, was created prior to the enactment of a CT-specific law hence
raising questions about its legal basis. The Prevention of Terrorism Act of 2012
aimed at strengthening CT powers in the country, like many other CT laws
worldwide, contains vague definitions of terrorism. It creates terrorist blacklists
with inadequate due process guarantees, and expands police powers. These
indefinite powers can be used both against terrorist suspects and as a tool of
political, religious, ethnic and minority group discrimination and repression
(Lind and Howell 2008, p. 22; Open Society Foundations (OSF) 2013b,
p. 11). The ATPU abuses contradict the commitment to greater respect for
human rights and police reform articulated in Kenya’s new constitution. In
addition, these abuses undermine the aims of an effective CT policy. The
impact of ATPU abuses in Kenya demonstrates that the unit’s CT strategy is
deeply flawed and is hampering, not helping, the fight against terrorism (Open
Society Foundations (OSF) 2013b, p. 47).

CONCLUSION

Kenya’s CT policies are proactive in that their objectives to weaken the func-
tional capacity of terrorists groups and their supports to commit heinous acts of
terrorism. Though they are multidimensional in their approach, they rely
heavily in the use of coercive or repressive means to achieve their objectives.
CT efforts implemented through repressive means are, however, being nega-
tively affected by corruption and human rights violation thereby producing
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adverse unintended consequences or outcomes. Corruption and human rights
violation have become institutionalized in Kenya.

Corruption and human rights violations committed by repressive agencies
implementing CT measures, have led to the proliferation of transnational
crimes such as terrorism, illegal movement of persons and illicit weapons across
borders, drug trafficking, and the smuggling of contraband goods. The pro-
liferation of transnational crimes poses a serious threat to both human and
physical security in the country. Consequently corruption and the violation of
human rights has also led to an increase in youth radicalization especially
among the Muslim community, the majority of whom perceive themselves as
victims long-standing political and economic marginalization. It is in the
context of these human rights abuses that many of the radicalized are rapidly
joining extremists groups such as the Al-Shabaab.

There is also the loss of levels of political trust or confidence in Kenya’s CT
policies and institutions, particularly those agencies that implement repressive
measures due to the corruption and human rights abuses committed by them.
The loss of levels of political trust or confidence in CT is, arguably, commen-
surate with the increase in the levels of religious and political intolerance in the
country. This poses a serious threat to democracy, peace and stability given
that the Kenyan society is already a deeply divided one as a result of several
socio-political and economic factors. A decrease in the levels of political trust
in CT efforts coupled with an increase in levels of religious and political
intolerance further emboldens transnational extremist groups like Al-Shabaab
to enhance the frequency and intensity of attacks in the country.

It is in the context of these ramifications that recommendations are made.
The state should adopt both goal-oriented and process-oriented methods in
the development of effective CT measures. Goal-oriented methods are formal
and focus on strengthening institutions. The state should strengthen antic-
orruption political-administrative institutions so as to deal with the problem of
corruption in Kenya’s CT efforts. This entails developing and enacting effective
legal frameworks that meaningfully address the issue of corruption in the
country’s security sector. Anti-corruption laws that impose severe penalties
on security personnel involved in corrupt acts should be enacted. This will
deter those who receive bribes and discourage those who give bribes.

There is also the need to strengthen CT agencies so as to give them more
autonomy in independent goal formation. Strengthening their autonomy will
enhance their ability to formulate and implement effective CT policies, strategies
and tactics that are independent of political interests particularly the country’s
political elite. The state can enhance the functional capacity of these agencies not
only through the establishment of enabling legal frameworks but also improving
the quantity and quality of both their financial and human resources.

Unlike goal-oriented methods that are formal and based on power relation-
ships, process-oriented methods are more informal and humane. They are
based more on influence. The state should encourage CT agencies to formulate
and implement CT measures that are humane. Such measures will restore
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public confidence or trust in Kenya’s CT efforts since they focus more on
positive rather than negative sanctions. Such measures also adhere to the rule
of law and take into account the fundamental rights and freedoms of indivi-
duals and groups of individuals. They also encourage community participation
in CT efforts. It is in the context of the foregoing recommendations that
Kenya’s CT efforts can be effected so as to achieve their intended outcomes
of eradicating, reducing and preventing terrorism in the country.
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CHAPTER 51

Ambivalence in Counterterrorism Efforts:
The Case of South Africa

Michael D. Royster

INTRODUCTION

The chapter discusses counterterrorism challenges with an emphasis on possible
options, available resources, and their shortcomings. The chapter’s content will
show that simply going to war to fight a single terrorist organization frequently
results in a depletion of high proportions of state resources without curtailing
terrorist recruitment efforts. War tends to ineffectively deter “lone wolf” terror-
ists such as suicide bombers. However, war does provide terrorist groups with the
means to readjust their strategies for potential future attacks, while providing
reinforcement for their driving ideologies. On the other hand, absolute pacifism
does not provide a viable option in terms of national security. The chapter aims
to emphasize that success in counterterrorism entails nations to adequately
resolving their own internal conflicts for the sake of relative unity, such that
nations can concentrate its efforts on preventing terrorism with increased levels of
efficiency. Beyond increased security measures, counterterrorism also depends on
scholarly research from multiple disciplines, the development of innovative tech-
nology, and proactive peacebuilding efforts.

Furthermore, the chapter stresses that counterterrorism efforts have no
absolute correct response, therefore nations in light of their resources typically
face having to choose between the least of undesirable options in terms of
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confronting terrorism. This chapter first provides a historical backdrop to the
formation of the South African Police Service Special Task Force (SAPS STF)
with regards to its role in counterterrorism efforts within the context of internal
conflict such as the antiapartheid movement. Second, this chapter provides a
description of the national security challenges that South Africa faced due to
the regime changes, the expansion of citizenship, shifts in political climate, and
globalization. Third, this chapter provides commentary on South Africa’s role
in response to the 9/11 attacks. Finally, the close of this chapter will provide a
brief discussion of a theoretical explanation of the implications that South
Africa’s response to terrorism has on other African nations as well as Western
and highly industrialize societies.

THE SOUTH AFRICAN SECURITY CONTEXT

The Anti-Pass Campaign in South Africa consisted of peaceful protesters in
opposition against the use of internal passports to regulate the movement of
a segregated black population in South Africa. In response to the perceived
agitation was the Sharpeville Massacre on March 21, 1960, in which thou-
sands of South African demonstrators protested against new stringent apart-
heid laws which began a new era of South African state action (Lodge
2011, pp. 74–76). The incident resulted in police shootings into crowds
of unarmed protesters resulting in fatalities and injuries. Furthermore,
thousands of South Africans were detained in the aftermath while the
government declared an official state of emergency, with the Pan-African
Conference (PAC) and the African National Congress (ANC) becoming
banned organizations. “In addition, the bannings of the ANC and Pan-
African Congress (PAC) in 1960 following the Sharpeville shootings the
escalated repression of black political movements and leaders have produced
a much harder generation of political activists” (Rich 1984, p. 68). In
response, a self-regulating process of violent escalation occurred as law
enforcement increased their level of repression, while antipolitical activists
resorted to increasingly violent means of resistance such as guerilla tactics,
grenade attacks, bombings, and wages of sabotage.

The objectives of sabotage as an antiapartheid strategy were threefold. First,
sabotage aimed to destroy white supremacy by attacking the local economy, in
order to provoke foreign divestment. Second, sabotage sought to devalue
white political capital. Third, sabotage efforts aimed to broaden its coalition
among various other factions of Black antiapartheid movements (Rich 1984,
p. 69). A latent objective of the ANC in its sabotage efforts included provoking
military overreach in order to destroy its diminished credibility as a means to
win moral support from a larger proportion of the South African population
and ultimately international support. The ANC “sought international legiti-
macy of its proclaimed role as ‘liberation movement’ by its signing of the
Geneva Protocol” (Rich 1984, p. 78). The ANC strategically aimed to refrain
from using terroristic means in order to expand its support system, and to avoid
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instigating a race war, in its effort to “confront a regime that is rooted in a
history of violent settler intrusion with only a thin veneer of obeisance to
western liberal values” (Rich 1984, p. 84).

The challenges of counterterrorism lie in the shortcomings found in the
presence of corruption in terms of domestic security and its accompanying
broad national effects. “In terms of South Africa’s Anti-Terrorism Act, it is
the South African Police Service that is the country’s primary counterterror-
ism instrument” (Solomon 2011, p. 4). For the first decade since 9/11,
South Africa has remained plagued with a shortage of law enforcers with the
requisite specialized training for fighting aspects of terrorism. In addition, a
significant number of law enforcers have contributed to the breech of state
security through involvement with organized crime directly, indirectly, or as
accomplices. Such criminal activity included drug-related offenses, the
smuggling of arms, and murder. Central to any security system which
includes counterterrorism entails security breech prevention, and the use
of informants. However, incidents of murdered victims while in witness
protection programs, as in the case of Ebrahim Gallie in 2009, combined
with the repeated practice of treating warnings as not credible has created
an unwarranted obstacle for South African national security. Nevertheless,
the SAPS STF functions as the first line of defense and proactivity in terms
of counterterrorism. The SAPS STF specializes in bush warfare, counter-
insurgency, and hostage rescue operations. South Africa has historically used
caution in terms of exercising restraint in counterterrorism activity. The
increased militarization of the South African police has a host of potential
unanticipated consequences such as the rapid depletion of revenue away
infrastructural development.

Section 37 of the South African Constitution gives the president provision
to declare a state of emergency in response to severe threats. From the legal
ending of apartheid in 1994 through 2015, such executive orders have never
been used for counterterrorism. Such power was intended to function as a last
resort when all security measures and legal means have been executed. South
Africa’s use of constraint aimed to prevent the undermining of the legal system
including its courts, and to avoid executive overreach. Over-responding to
terrorism and terrorist threats accompanies the hidden paradox of further
empowerment to either the terrorist organization or “lone wolf” advocates,
because the victims would become easy to “bait” into the snares of internal
disruption, such that communities remain on prolonged high alert. Ultimately,
restraint demonstrates a commitment to civil liberties, functions as a sign of a
strong state despite vulnerability, while avoiding the suspension of
Constitutional rights. Although South Africa cannot claim exemption from
terrorist activity, in comparison to other parts of Africa, the Southern African
region has a relatively low level of threat based on perception, “so counter-
terrorism is likely to remain a low priority for both donors and governments. It
is a region where generic strengthening of the rule of law will receive and
require attention” (Ford 2013, p. 13).
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WAR ON TERROR

Counterterrorism through war has several major challenges. First, when fighting
terrorism through war, there is no concrete target. Combatants destroy property
and kill enemy fighters and innocent civilians in order to capture a few symbolic
representations of terrorism, such as organization leaders and accomplices.
However, terrorism exists as an immaterial and complex system of beliefs which
arms alone cannot destroy. Such actions do not adequately deter terrorism and all
of its manifestations and complexities. Second, there is a lack of consensus among
world leaders and the multiple factions within nations regarding the rules of war.
Because “terrorism deliberately targets non-combatants and uses indiscriminate
means” (Sederberg 1995, p. 297), counterterrorist activity must ensure that it
minimalizes harm to innocent civilians. Finally, classifying terrorism becomes
especially challenged when the state has a repressive regime against its own people
such that subjects lack the means for self-empowerment for the sake of their basic
human rights such as the case in South African apartheid. Ultimately, the war on
terror “is not supposed to end in victory, but rather to continue indefinitely,
justifying the monopoly of economic and military power by the global hegemon”
(Webel and Galtung 2007, p. 91). Since 9/11, the war on terror has been linked
with the proliferation of the globalization of neoconservatism, yet framed as
maintaining national security (Webel and Galtung 2007, p. 89 ).

Prior to his emergence to the presidency, Nelson Mandela had served a
twenty-seven-year prison sentence as a convicted terrorist leader. “The
African National Congress (ANC) used terrorism as part of its remarkably
successful strategy to overthrow the apartheid government of South Africa”
(Victoroff 2005, p. 15). Mandela was regarded as one of the prominent
leaders of the ANC. In 1990, F.W. De Klerk of South Africa took action
which led to the emancipation of Mandela. The following year De Klerk
approached native Black South African leaders of some of the formerly
banned progressive organization to collectively sign a National Peace
Accord with the aim to establish a joint commitment to expand what was
once a closed democracy and to cease political violence. Among ANC
supporters, apartheid was viewed as an evil that needed to be defeated at
all costs, for the sake of basic survival.

According to Andreas Wimmer, internal conflict can become deterred
through governments having symbolic and especially substantive representa-
tion of all politically significant racial and ethnic groups at every level of
government including the executive level, combined with a long-term com-
mitment to nation building (Wimmer 2013, pp. 183–190). “Following the
transition to democracy, with the inauguration of Nelson Mandela as pre-
sident in 1994, South Africa was faced with the task of dealing with its past,
as well as undertaking some action to deal with structural injustice” (Stanley
2001, p. 529). Mandela’s landmark presidency accompanied the fundamen-
tal challenge of the limitation of laws which intend to protect individuals
and groups from discrimination. “A society that protects and realizes human
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rights must have those rights embedded in its culture, not merely codified
in its laws” (Webel and Galtung 2007, p. 165). Although, laws play an
important role in terms of making society increasingly more just, laws alone
cannot cease racism or discrimination. Despite Mandela’s international
legacy, it wasn’t until 2008 that Mandela’s name was removed from the
US terrorist watch list.

In 1995, the Truth and Reconciliation Commission (TRC) was formed as a
means for providing remedies for past human rights violations in South Africa.
Among the challenges for such administrative-level ambitions was the increase
in reported violent crimes in South Africa such as car-jacking, rape, and
murder, which resulted in the capital city Johannesburg receiving the negative
tag of the world’s most dangerous city. By 2002, the murder rate had reached
48 per 100,000, which is approximately seven times of that in the USA
(Thomson 2004, p. 9). According to Elizabeth Stanley, the increase in violent
crime has a direct link to disaffected youths who face lingering effects from past
struggles against apartheid. However, such claims did not resonate with the
more ideologically conservative elite. “In response, the state’s control agencies,
operating with a lack of responsibility for past brutality, have maintained their
authoritarian stance” (p. 535). Such a stance entailed a collective “denial of
responsibility” (expression coined by Sykes and Matza 1957) among officers
who were actively involved in human rights violation activities of the past.
Furthermore, “the focus on individual responsibility for violent acts has meant
that ‘ordinary’ South Africans do not see themselves as bearing responsibility
for apartheid policy” (Stanley 2001, p. 536). In turn, the sentiments of lack of
trust toward law enforcement in South Africa further complicates local peace-
building efforts, or the establishment of reforms that would increase social
justice and equity.

APARTHEID: STATE-SPONSORED TERRORISM OR A MISUSE

OF COUNTERTERRORISM

Following South Africa’s official independence from the UK, the Afrikaners
(Dutch descent) and those of English descent combined and formed a ruling
class and assumed governmental control and began to establish a system of apart-
heid as a means to establish a totalitarian regime within a system of white supre-
macy. For native Black Africans, apartheid entailed a form of internal colonialism
such that populations faced expulsion from their homes and were forced to live in
confinement. In addition to legal segregation, native Black Africans in South Africa
lacked the right to vote and had relatively minimal access to educational opportu-
nities or health care. Apartheid, which functions as a form of a caste system, was
maintained by state-sponsored violence which included acts of mass deprivation,
physical torture, and some massacres. Steven Biko, the founder of the South
African Black Consciousness Movement, faced police persecution and eventually
died while under state custody for fighting apartheid and white supremacy. “The
South Africa of Biko’s time is thus not so easily from the international realm;
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apartheid indexes a worldwide struggle against power of rich white nations”
(Hook 2001, p. 9). Although the ANC was classified as a terrorist group, they
resorted to a combination of nonviolent resistance and violent aggression as a
means for self-defense and to form a direct attack against a violent regime of white
supremacy that was not classified as a terrorist group but used qualitatively similar
tactics to in order to instill fear among the masses, which in essence created terror.
“The nomenclature of ‘terrorism’ in the South African context disguises the
differing ways terror and violence can be employed to further political ends in
the region” (Rich 1984, p. 83). Nevertheless, war or even lesser military activity
enables terrorists to accomplish three significant goals which include increased
media attention in order to gain international attention, the execution of a direct
assault on the nation’s economy by provoking such nations to reallocate resources
towards the military, and ultimately the spread of fear in order to level the playing
field with groups or nations that are perceived as more powerful.

GOALS OF COUNTERTERRORISM IN GENERAL TERMS

Counterterrorism efforts have two primary goals. The first goal consists of
leading terrorists to decide to abandon their intended tactics, or at least refrain
from resorting to the use of violence; although, terrorists typically believe that
they or their constituencies have been victimized and violence functions as the
only option to remedy their condition. As a general consensus from the UN, a
second goal of counterterrorism is to dismantle the terrorist network system.
However, both goals fall short of curtailing “lone wolf” terrorists (actors inde-
pendent from an organization). Nevertheless, war becomes rationalized when a
consensus of a national constituency demands retaliation or some form of
aggressive action for the sake of meeting the demand for retribution. In cases
where antiwar sentiments prevail, war becomes deemed as the least of the
unfavorable options. When counterterrorism effort realizes their shortcomings,
“the regime might then use a concession to encourage the challenger to aban-
don terrorism and other destructive tactics and develop a more conventional
contender for political power within the system” (Sederberg 1995, p. 306).
Beyond, direct action or the sophisticated use of intelligence, counterterrorism
also relies on research and findings from empirical evidence and theories in order
to better understand and explain the complexities involved in preventing terror-
ism. The latter part of the chapter provides theoretical insight into the complex-
ities involved in understanding terrorism, in order to better inform policy makers
on where to begin in terms of counterterrorism efforts.

SECURITY CHALLENGES

Following the 1993 World Trade Center bombing in New York City, some
sectors of the world entered the dawn of a new era of heightened terror alert,
which may have contributed to some national leaders to question their peace-
building capabilities in an age where the threat of terrorism became
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increasingly normative. Furthermore, states such as South Africa had to
respond by examining their own internal brokenness due to the lingering
effects of the former apartheid regime and its widespread resistance move-
ments as inhibiting the requisite sense of national unity for facing the possi-
bility of external threats. “The de Klerk government and the African National
Congress continued to develop plans to turn political power over to the black
majority in South Africa” (Sederberg 1995, p. 295). Although, there was no
legal distinction between terrorism and internal resistance activity against
apartheid, the South African government needed to end their oppressive
regime for two significant reasons. First, the apartheid regime required
extra policing in order for it to remain viable at the loss of much needed for
the support of national security. Second, apartheid resistance provoked
aggressive responses to overcome such political struggles which caused a
degree of difficulty for the state to manage the various types of external
terrorist threats and internal resistance simultaneously.

Since 1994, South Africa increased its capacity to fight terrorism through
its expansion of democracy, improvements in its intelligence, and through
economic growth. (Schwella 2001, pp. 386–387). Furthermore, the South
African government has upgraded security measures in terms of issuing new
passports in order to reduce counterfeiting. As the host country for the
World Cup in 2010, South Africa had an increased incentive to improve its
security capabilities. Despite such progress in terms of security measures,
South Africa has several areas of vulnerability with respect to several factors.
First, the US African Command identified the presence of the Afrikaner
Boeremag as a terrorist group within the national borders of South Africa
(Harbeson and Rothchild 2013, pp. 83–89). Second, safeguarding civil
rights legislation to some extent risks becoming compromised through
increasing security measures (Harbeson and Rothchild 2013, pp. 124–
143). Third, the Department of Home Affairs has some corrupt officials
who have broken security measures in terms of issuing passports (Klaaren
and Ramji 2001, pp. 42–45). Fourth, South Africa has strong international
connections through trade agreements, which require further domestic and
foreign caution. Finally, South Africa’s major metropolitan areas have mod-
ern transportation system and infrastructure with several areas of high popu-
lation has further given country a reason to remain on terror alert and to
avoid complacency. Ultimately, national security in South Africa as in that of
other states relies on maximizing security measures of all five sectors which
includes: the military, political, economic, societal, and environmental
(Buzan 1991, pp. 439–451). In addition to preventing terrorist activities
from external groups, security measures are required to detect and deter sub-
state terrorism. Sub-state terrorism with political objectives occurs in a
variety of forms which consist of the following: social revolutionary, right-
wing ultra-conservatism, nationalist-separatist, religious extremism, and sin-
gle-issue (see Post 2004). “The distinction between state and sub-state
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terrorism can be blurred, as in the case of pro-government paramilitary death
squads in South Africa” (Victoroff 2005, p. 5).

RESPONSE TO 9/11
In response to the September 11, 2001, terrorist attacks in northeastern areas of
the US, South African states became compelled to reevaluate their comprehen-
sive security system. Such attacks exposed areas of vulnerability to both external
and internal terrorist activities. South Africa’s Anti-Terrorism Act of 2002
intended to consolidate antiterrorism legislation into one law; however, the
shortcoming lies in its implementation. Relative to their capacity and response
efforts of democratic nations worldwide, South Africa lagged in terms security
readjustments to what has become an ongoing immanent global threat. Such
conclusions become evident in how South Africa allegedly lodged an operational
base for transnational terrorists such as in the 2004 case of Ihsan Garnaoui, an
explosives expert, originally from Tunisia. Garnaoui among others had obtained
multiple South African passports with different aliases, and established networks
in Germany. Another similar case of using South Africa as a terrorist organization
headquarters occurred in 2006 with Mohammed Gulzer from London who
planned to lead seven others to target passenger jets.

During the first decade following the 9/11 attacks, South Africa under-
utilized available counterterrorism resources through the potential partnerships
with other nations in terms of sharing information. Past foreign policy success
provided the country’s elite with a false assumption about present safety.
“Accordingly, a factor in being unable to focus on terrorists operating inside
South Africa is that the nation’s intelligence agencies are preoccupied with
domestic political targets” (Solomon 2011, p. 4), while civilians remain at risk.
Partisan politics have prevented the development of a national unity aimed at
overall target hardening. In addition, elite not making counterterrorism mea-
sures a higher priority reflects the truncation of the collective memory of the
relatively recent past. In the 1990s, terrorist activity occurred with the bomb-
ings of Cape Town’s US Consulate, which functioned as a symbolic target,
religious institutions as substantive targets, and various nightclubs as so-called
soft targets. Soft targets entail places where people generally least suspect as
targets for attack. According to Senior Constitutional Analyst Thabani
Masuku, in South Africa since the late 1990s, street crimes which have typically
occurred in areas of high population density such as rape, drive-by shootings,
and pipe bombing has received terror-related classification in crime reports (see
Masuku 2002, pp. 1–3).

For an extended period of time, there existed a dominant cultural ele-
ment in South Africa that inadequately discerned the difference between
armed resistance against apartheid of the past, fighting for their share of
human rights and the ambitions of radicalized terrorist groups. The com-
mon ground between both groups lies in their overall fearlessness. For large
sectors of the oppressed native Blacks from South Africa, their harsh living
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conditions in the apartheid regime instilled the idea that there was nothing
to lose and therefore were willing to risk their lives for freedom. However,
terrorists typically believe that their actions are the will of the Divine, and
obedience to such a will entails an eternal reward. The bombings in
London’s subway system, Madrid’s train, and Boston’s Marathon has pro-
vided South Africa in addition to all states worldwide a cause to take
proactive measures with the provision of extra security for public transpor-
tation and public events, with the proper “understanding that the nature of
the threat is constantly mutating, necessitating constant monitoring and
engagement by all government institutions” (Solomon 2011, p. 6).

LABOR MIGRATION AND THE INFORMAL ECONOMY

South Africa serves as a receiving country for labor migration in order to
meet domestic demands for workers in crop production industry and mines.
The exploited low-waged miners of gold, silver, and other minerals existed
as subjects of internal colonialism which contributed to the concentration of
wealth into the hands of a few. As nations face significant pressure to
readjust their local policies in order to remain globally competitive in a
worldwide capitalist economy which embraces neoliberalism politics and
free trade, receiving countries such as South Africa face the risk of terrorist
infiltration among the ranks of migrant laborers. Increased security alerts
become requisites in order to assure public safety including that of fellow
workers as miners and crop production workers have access to explosives
through their work setting. For such industries, especially during the era of
Apartheid, South Africa’s labor supply countries include Lesotho,
Mozambique, Botswana, and Malawi. “South African black labor has been
attracted to the mines by rising mine wages and deterred from accepting
such contracts when the likelihood of obtaining the far higher industrial
wage has increased” (Lucas 1987, p. 323).

During the post-Apartheid era, South Africa’s economic growth and
maintenance depends on its ability to yield the maximum production, for
the lowest possible wage as active participants in a labor supply economy
which depends on migrants from extremely impoverished countries or esca-
pees from persecution and political violence willing to work with suppressed
wages. For such impoverished countries, the means to escape life threatening
poverty entails having family members migrate to either industrialized or
industrializing nations such as South Africa, such that through their wages
they would in turn have the ability to send remittances to their home country
prior to their repatriation. However, since the end of the Apartheid era, there
has been not a total eradication, but a significant reduction in foreign labor.
The source of the increased security threat as a result of the decline of
contracted labor migration derives from its corresponding increases in undo-
cumented migrants. “Whereas the formal gates of migration to the mines
have experienced closure, floodgates of undocumented migrants are making
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use of underground channels to enter South Africa as they strive either for
illicit money making activities or for mere daily survival under conditions of
abject poverty in most countries of the region and elsewhere (Tati 2008,
p. 426).” Nevertheless, security alert levels remain essential for Asian and
European recruits for high-skilled industries such as the medicine and health
care profession, engineering, and technology industries.

Tourism functions as a major source of national revenue for South Africa.
However, South Africa functions as one of many global hubs for heroin. The
heroin industry from smuggling, distribution, and direct sales are intertwined
in parts of the tourist industry. Although, heroin is one of many products in a
global underground economy, a significant portion of its revenue has provided
revenue for both the Taliban and al-Qaeda in Afghanistan.

THEORIES OF TERRORISM

An essential part of counterterrorism efforts entails having a minimal grasp of
the theories that explain causes of terrorism. Such theories expose how the
potential for terrorism is deeply embedded in the fabric of global society. The
majority of such theories include either structural or psychological explanations
for terrorism; these are not intended to be conclusive, but simply a framework
for building an understanding.

Psychopathological theories attribute terrorism to actions based on the actor
having a mental illness or perhaps a temporary breakdown. Rational choice
theorists suggest that terrorist activity derives from a rational decision based on
a calculated use of a cost-benefit analysis. Within the realm of rational choice
theories lies game theories which analyzes strategic implications, and outcome
predictions, but with a sense of awareness of potential error based on the element
of uncertainty (see Sandler 2003). Social learning theories argue that terroristic
behaviors become acquired through imitating those behaviors of one’s environ-
ment. According to such theories, if terrorism becomes glorified and viewed as
the normative and expected behavior, then the likelihood increases for such
observed behavior to become an essential part of one’s identity.

Relative deprivation theory explains that terrorism becomes increasingly likely
when subjects experience disenfranchisement, prolonged poverty while in the
midst of affluence, or lack conventional power to improve one’s condition.
Relative deprivation theory applies to intergroup deprivation within a state or
relative to outside states on an international level such as the wide economic gap
between least industrialized nations and highly industrialized nations. In terms of
oppression theory as an explanation for how oppression breeds terrorism, there
lie two challenges. First, there exists a significant level of difficulty in finding
precise measuring of the breeding process, beyond recruitment activity which is
frequently undetectable. Second, oppression theory fails to explain why the vast
majority of the world’s oppressed do not resort to terrorism.

National culture theory explains terrorism through a comparison between
collectivists and individualist cultures. This states that personal identity formation
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within a collectivist system “derives from the social system, dividing the world
strictly according to in-groups and out-groups and linking their personal well-
being to the well-being of their group” (Victoroff 2005, p. 21). On the contrary,
identity formation in individualist cultures derives from the set of one’s achieved
statuses.

Apocalyptic theory explains terrorism as likely when “apocalyptic groups
that envision mass destruction as a path toward replacing the corrupt world
with a pure social order” (Victoroff 2005, p. 25) reach a breaking point of
embracing high levels of xenophobia-based intolerance. Also, referred to as
absolutist theory, such apocalyptic groups typically have a world view that views
the world as threatened by competing civilizations with one being good and
the other evil. Such dogmas function as absolute truth claims. “However, when
particular interpretations of these claims become propositions requiring uni-
form assent and are treated as rigid doctrines, the likelihood of corruption in
that tradition rises exponentially. Such tendencies are the harbingers of the evil
that may follow” (Kimball 2002, p. 41). Furthermore, such perspectives have
an increased likelihood of intensifying within the domestic or international
context of ideological polarization, such that finding intergroup common
ground become dubious. At times, apocalyptic groups become further driven
by the rise of a messianic figure that possess charismatic authority who has the
ability to convince followers that the will of the supernatural has a distinct
mission that must be followed in order to destroy what they perceive as a great
evil. A requisite towards terrorist activity under such conditions includes psy-
chic numbing, in order to become increasingly willing to accept the messianic
figure’s indoctrination.

Right-wing terrorism has been associated with the traits associated with that
of “authoritarian personality” (termed coined by Theodor Adorno) in terms of
a belief in strict adherence to conventional values, an obsession with toughness
at the expense of emotional derangement and “adherence to violent subculture
norms and weapons fetishes” (Victoroff 2005, p. 9). Such forms of terrorism
functions as actions based on prejudices.

In some cases, novelty-seeking theory applies to “lone wolf” terroristic
behavior such that individual resort to causing terror as a means of thrill-
seeking stimulation. Novelty-seeking theory claims that there are individuals
who have innate characteristics which give them a predisposition to an
excessive fascination with high levels of risk-taking behaviors. According
to psychological theorists, adolescents and young adults are the most
prone to such behavior and are likely to age out of such mental states
over time.

Humiliation-revenge theory supports the notion that violence begets vio-
lence. For example, rape has been used as weapon of war which symbolizes
defeat and humiliation. Women become violated in mass numbers, while men
become shamed through their inability to provide sufficient protection.
Beyond rape, various forms of intergroup humiliation provoke revenge.
“Revenge for humiliation by an oppressor is, in fact, an ancient cultural
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tradition with direct links to the current violence in the Middle East” but not
unique to the region or its manifold subcultures.

Identity theory, which is a micro-level of an analysis within the realm of
psychological explanations, attributes terrorism as a result for a quest for
personal liberation from conditions of discontent. Narcissism theory explains
terrorism as an expression of rage against the source of one’s humiliation. As a
more specific psychological explanation for terrorism, Jerrold M. Post’s para-
noia theory as a projection of feelings towards victims who become the embo-
diment of the paranoid individual’s damaged self. Such prospective victims
become the object of suspicion. “Post’s paranoia theory offers a developmental
model that explains not only why a minority of individuals with political
grievances turns to terrorism but also why terrorists kill those who do not
appear to constitute an imminent threat” (Victoroff 2005, p. 24).

IMPLICATIONS BEYOND SOUTH AFRICA

Counterterrorism initiatives contain manifold challenges in South Africa as
throughout the world. First, due to the element of uncertainty that terrorism
inflicts upon global population, the seemingly unending war against terrorism
becomes difficult to declare complete. Second, counterterrorism forces the
reallocation of much needed funds away from meeting domestic needs such as
the maintenance of infrastructure, health care, education, and other essential
social services for the public in order to have the funds to meets rapidly changing
security needs. Third, global security requires the use of international coopera-
tion, a commitment to peacebuilding, and cautious sharing of resources with
alliances. Fourth, even when nations experience moments of positive peace,
described as a collective sense of equity, and justice, with minimal intergroup
social distances, such nations nevertheless remain vulnerable to the emergence of
homegrown terrorism, due to the element of increased uncertainty.

Conditions for armed rebellion become increasingly more favorable when
states have a fractured central government. In theory, South Africa, along with
other countries in the world that have racial, ethnic, or sectarian minorities that
live on the fringes of their nation have an increased likelihood of resorting to
internal resistance. According to the democratic civil peace theory, “democra-
cies should be able to solve internal disputes through the ballot” (Wimmer
2013, p. 131). However, when groups are either banned from voting, banned
from grassroots participations, or experience voter suppression, then alternative
means of political expression become viable options. Rebellions function as a
political strategy “when politically marginalized segments of the population
fight to shift the boundaries of inclusion” (Wimmer 2013, p. 151). The sixty
banned predominantly Black organizations in South Africa including the ANC
were legally regarded as terrorist groups until executive action taken by Prime
Minister F. W. De Klerk which changed their legal status. However, the groups
became militant and radicalized in response to state violence used to enforce
white supremacy at the expense of Black human rights.
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Steven Biko was one among the ranks of antiapartheid activists who were
martyred in 1977 through state action. Although Biko was not a member of
the ANC, hewas arrested without a warrant through the Terrorist Act of 1967. In
South Africa, The Terrorism Act of 1967 gave police officers of middle and high
ranks provisions to arrest anyone they deem as a terrorist suspect or an accomplice
without a warrant. An accomplice would also include uninvolved individuals who
are suspected of withholding information regarding terrorism. Within the South
African context, several predominantly Black antiapartheid groups were legally
classified as terrorist organizations. The Minister of Justice would be the sole
person to be entitled to information regarding such a detainee. “While Biko’s
critique of white racism is clearly focused on the South African context, it also has,
as intimated above, a global resonance. Apartheid represents a particularly brutal
instantiation of a racist power structure that can be felt elsewhere in the world”
(Hook 2001, p. 9). One of the consequences of the 9/11 attacks inNortheastern
USA entails using the new war on terror as a means to divert attention and
resources away from racial justice and economic equity on a global level.
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