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How to deal with this fractious world is Kaplan’s great question. Some years ago, 
he has written, after a conference where “intellectuals held forth about the moral 
responsibility of the United States in the Balkans,” he took a cab back to the airport 
and was asked by the cabbie, “If there’s no oil there, what’s in it for us?” This was, 
Kaplan says, “a question none of the intellectuals had answered.” And shame on 
them, because “thousands of words and a shelf of books in recent years about our 
moral interest in the region do not add up to one sentence of national interest. 
(...) It is only from bottom-line summaries that clear-cut policy emerges, not from 
academic deconstruction.” Kaplan once believed that something called “amoral 
self-interest” should be the defining aspect of American foreign policy. His hope for 
the Clinton administration was that it could “condense” a justification for Balkan 
intervention “into folksy shorthand,” because “speaking and writing for an elite 
audience is not enough.”1

1 Excerpt from a critique of Robert D. Kaplan’s writings: Tom Bissell: “Euphorias of Perrier: The Case 
Against Robert D. Kaplan.” The Virginia Quarterly Review, Vol. 82. No. 3. (2006). pp. 235–252; 
http://www.vqronline.org/articles/2006/summer/bissell-euphoria-perrier/ (retrieved: July 20, 2008). 
Kaplan’s views, as summed up by Bissell, are quoted here as an illustrative example of the need, 
felt by some, to see policy legitimate only when it can be backed up by the above mentioned “folksy 
shorthand” for justification.
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exeCutive summary

This policy background paper discusses whether the Afghanistan mission—or any 
other similar international mission—could or should be looked at from an individual 
country cost/benefit perspective. For example: from Hungary’s perspective.

It makes the following points:
1) Costs and benefits have to be interpreted beyond a narrow economic sense: security 

costs and benefits matter.
2) (Security and other) costs and benefits have to be examined from a security 

community perspective rather than from an individual country perspective.
3) Security interdependence is a relevant but non-decisive argument in favour of 

prioritising a security community perspective. Global security interdependence is 
limited. Regionally as well as within issue-specific security complexes (i.e., within 
webs of specific security relationships) security interdependence is higher.

  4) Empirically identifying issue-specific security complexes is methodologically 
challenging.

  5) Since it is challenging to measure or even describe security relationships, it is 
subsequently challenging to show how certain threats (designated as such through 
securitisation) affect a country’s interests. In the absence of clear threat perceptions 
and a truly consensual threat list, it is problematic to shape a country’s policy in the 
contemporary security environment.

  6) In the case of ISAF, the impact that coalition members presently see either from 
refugee flows, or from jihadist terrorism, or from the drugs trade, is not enough in 
and of itself to dictate to each country its exact necessary measure of involvement 
in Afghanistan.

  7) The refugee flow security complex is contained in Afghanistan’s immediate region. 
Jihadist terrorism is partly being deflected in the direction of Afghanistan (and other, 
similar areas) at the moment. The illicit opiate trade security complex is meanwhile 
anchored in the West—persistent demand in Western countries does not suggest it 
would truly be possible to eliminate the market of illicit opiates.

  8) Instead of these threat sources in and of themselves, it is the picture in its entire 
complexity that matters. The key issues are interlinked, and overall success is 
important to the West.

  9) Instead of measuring threats as they are at the present, expectations matter, about 
what failure in Afghanistan would mean in terms of the above listed threats: most 
importantly with regards to terrorist networks that could gain a lot if the West would 
abandon its efforts in Afghanistan.

10) Instead of looking at Afghanistan as an isolated unit of analysis, one has to take a 
regional outlook and ask whether involvement is necessary in Afghanistan’s region 
as such.
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11)If one insists on a disaggregated analysis—i.e., tackling threats one by one, 
trying to connect them directly to current policy-making—there are remarkable 
consequences to ponder. Such analysis may dictate more European involvement in 
Iraq, for example.

12) Some implications of a disaggregated approach are absurd. Such an approach could 
dictate departing a mission area as soon as threat indicators diminish, although such 
a departure may be premature.

13) Security communities that exist today, such as NATO or the EU, formed only 
partly under the influence of common threat perceptions. There is much more that 
contributed to their formation. Their day-to-day operation is more about mutual aid 
than collective self-aid. They are not issue-specific.

14) Even if we could, somehow, make issue-specific security complexes exactly 
measurable, they would not provide absolute guidance for policy. A country that is 
not critically implicated by any of the relevant security complexes concerned, may 
still contribute to the Afghanistan mission for humanitarian reasons.

15) Humanitarian considerations cannot be considered exclusively altruistic. Collective 
action by stakeholders in defence of a desired world order is something that furthers 
collective interests—if such collective action is well-conceived and carried out 
efficiently.

16) The question of whether the Afghanistan mission is an overall worthy endeavour should 
be viewed separately from the question of whether it can or cannot be unproductive 
or counterproductive in its current form. That it is a worthy endeavour does not entail 
that it is guaranteed to produce success, or that there is nothing that could be improved 
about it on the strategic, tactical and operational levels. Far from it.

17) These arguments are difficult to present to the public. Yet the engagement of the 
public—trying—is necessary. That is the only way the reactions as well as the 
expectations of the public may be better informed. Subsequently it is the only way 
for decision-makers to at least have the chance to get policy and strategy right.

            HIIA Papers  6
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Foreword and introduCtion

On many occasions I was asked why Hungary should be involved in the ongoing 
state-building, reconstruction and development efforts in Afghanistan.2 Very 
often this question was asked by people who had a preconceived answer to it—

i.e., that we have no real interests in Afghanistan and either we are foolish to be there 
or this involvement is a drain on our resources that was but forced on us. Hence the 
out-of-context symbolic reference in the title to Bismarck’s famous remark. The term 
“Pomeranian grenadiers” refers here to the general tendency in public thinking to measure 
what goals may or may not be worth our soldiers’ sacrifice. And that is basically the raison 
d’être for this background paper.

This paper argues that the success of the Afghanistan mission is vital even to our 
own national interests. To some, this will seem self-evidential. But this is a scientifically 
approached policy background paper. Therefore it seeks to prove whether this relationship 
can be presented in the form of hard facts in favour of a long-term commitment. After all, 
this is what is most often demanded by critics and sceptics.

While work was in progress, fate offered two precious, and at the same time substantially 
very different, opportunities, to openly formulate and put to debate my arguments about 
these issues.

One of them was a two-day conference organised by the Hungarian Society for 
Military Science (Magyar Hadtudományi Társaság), the German Association of Military 
Economy (Gesellschaft für Militärökonomie), the Czech Defence University (Univerzita 
Obrany) and the Miklós Zrínyi National Defence University (Zrínyi Miklós Nemzetvédelmi 
Egyetem) with the title “Mission tasks from a defence economy perspective (Afghanistan 
in the focus)—A drain on resources or an investment into the future?”

The other opportunity came at a three-day research conference co-organised by the 
Forum for Security Studies and the Stockholm Network for Security Studies (SNSS) 
around the topic of “The External and Internal Security Policy Nexus: Beyond the 
Domestic–International Divide”.

Both conferences took place in May, 2008—this was ideal timing for me—and their 
central themes inspired obvious points to make, relevant to my research. These impulses 
signalled the path ahead in critically discussing the issue of Hungarian interests in the 
Afghanistan mission.

The conference at the Miklós Zrínyi National Defence University (ZMNE) was focused 
essentially on a cost/benefit analysis of individual countries’ role in Afghanistan, from 
the point of view of Hungary’s defence economy and that of the Hungarian military. In 
a presentation there I outlined the following conceptual framework for identifying costs 
and benefits of missions, schematised in Figure 1 and explained on the next page.

2 See Annex I for the Ministry of Defence’s take on the issue of Hungarian interests in Afghanistan—
which this paper regards as only partly well-founded, for reasons to be detailed in the upcoming 
sections.
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Figure 1. A conceptual framework of looking at mission tasks from a combined defence 
economy/

Critical Security Studies perspective

The following basic considerations characterise this approach:
1 The concept of the defence economy is becoming increasingly vague. Its boundaries 

become blurred both conceptually and in practice. If interpreted as the provision of 
societal or national security, “defence” is no longer restricted to border defence. Its 
aim is wider: defending homeland security. That is a task beyond the military. It can 
only be managed by a networked multitude of all sorts of state agencies.

2 The level of analysis may be questioned. It is increasingly difficult to delineate an 
exclusively national defence economy. The level of analysis can be constructively 
altered therefore, in several ways. The following points clarify how.

3 The provision of homeland security is the common task of an extensive international 
network of state agencies. Costs and benefits must be counted on this supra-national 
level as well. Effectively with this purpose in mind, the notion of security communi-
ties will be used later on in this paper.

4 The level of analysis issue can be an important target of idealist criticism. Since 
part of the rationale for even the Afghanistan mission is humanitarian, based on 
human security-centred concerns about the past, the present and the future situa-
tion of Afghanistan, the contributors’ costs and benefits may have only secondary 
importance. At least when viewed from an exclusively humanitarian perspective.

5 When sufficient resources are not devoted to a mission in terms of “costs,” it makes 
no sense to expect “benefits” in the form of returns on investment. It does appear 
legitimate to characterise the ongoing efforts in Afghanistan as under-resourced. 
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So much was well-documented by Godges at the RAND Corporation.3 That the 
resources currently committed for the Afghanistan mission are not sufficient is a 
function of how much all the partaking countries collectively contribute to it. This is 
a further, important argument against an exclusively national-level analysis of costs 
and benefits.

6 Costs and benefits cannot be interpreted merely in an economic sense. Security gains 
and losses have to form part of both the present and the expected future balance. 
Even a direct conversion between economic and security gains/losses is possible to 
a degree. Security losses can manifest in the form of economic damage as a result 
of harmful events such as terrorist attacks. Such damage can burden the (broadly 
interpreted) defence economy itself as well.

The theme of the other conference, the one in Stockholm, was the decreasing 
significance of the distinction of the “internal” and the “external” in the realm of security 
policy. It was, to a degree, the anti-thesis of the concept behind the other conference at 
ZMNE. Nevertheless the event produced much diversity in terms of how many different 
interpretations of its theme the contributors arrived to Stockholm with.

Some talked about a dissolution of the internal/external divide in the sense that one 
finds it increasingly difficult to tell how much given state agencies are oriented more to 
the “outside” or more to the “inside” of the state. More and more state agencies operate 
even beyond their respective state’s borders. Think therefore of a fictive “FBI–CIA 
merger” here as a none-too-deceiving concept, emblematic of what the rather esoterical 
“dissolution of the internal/external divide” might imply.

There was another commonly voiced view, that threats on the security agenda today 
are less unambiguously “internal” or “external” than before. One obvious reason for 
this is that the possibility of interstate conflict has decreased significantly in at least the 
European context. We talk less nowadays of clearly external threats from other states, 
while we talk much more of trans-national threats, such as terrorist or criminal networks 
reaching across borders. This fundamentally changes the character of the contemporary 
security agenda on the continent.

In Stockholm, the following points shaped my own approach to the conference topic:
1 Empirically, a conveniently direct connection cannot be established between inter-

nal threats and their external sources or drivers. The most important consequence 
of this is that the necessity of involvement in foreign missions cannot be easily 
substantiated to the average citizen as a hard fact, told in “folksy shorthand” (to cite 
Robert D. Kaplan’s term, quoted in the motto of this paper). This affects what the 
domestic audience of politics looks to hear, as well as how the domestic electorate 
votes.

2 The domestic public’s thinking adapts to changing global realities only slowly and 
imperfectly. Especially when no conscious effort is made to shape its fundamental, 
outdated tenets. The difficulties of—and the constant bickering over—coalition 

3 John Godges: “Afghanistan on the Edge—A World at Risk of Winning the Urban Battle, Losing the 
Rural War, Abandoning the Regional Solution.” RAND Review, Vol. 31. No. 2. (Summer 2007). pp. 
14–21.
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burden-sharing issues stem partly from this. The impact is visible when NATO 
Summits serve at least partly as force generation conferences these days.

3 Stemming from points 1. and 2., no truly common, globally rational strategy is 
implemented or even devised against contemporary threats. Even though good 
conceptual arguments could be offered in favour of such an approach.

4 The persistence of the “internal” or “domestic” sphere in people’s mind may guide 
attention to a further interpretation of what a dissolution of the internal/external 
divide could entail: Theoretically there is a stage where we could stop looking at 
both relative and absolute gains from cooperation with other states. At costs and 
benefits, in other words, vis-à-vis others. Or at least vis-à-vis some others.

In light of the arguments collected at the two conferences, this policy background 
paper focuses first on conceptual arguments in favour of working together with other 
countries in establishing security (the section on “Common security governance”). Then 
it gives an overview of possible, currently valid, practical arguments in favour of the 
Afghanistan mission (the section on “Issue-specific security complexes”)—whatever 
that can be offered. The aim is to establish some of the reasons why there lingers so 
much public scepticism regarding the Afghanistan mission in spite of good conceptual 
arguments in favour of it. Meanwhile, the paper also deals with coalition burden-sharing 
issues, and why they are so problematic in the Afghan case.

In the end, the paper outlines considerations that are relevant not merely from Hungary’s 
perspective. Some of the conceptual innovations presented here—such as the analysis of 
issue-specific security complexes—may be of use in studying any topical issue of Security 
Studies in general and any other foreign mission’s context specifically.

This is, to a degree, experimental thinking. Suggestions regarding how its approach 
may be refined or what more critical remarks could complement it, are expected.

Common seCurity governanCe: a theoretiCal Framework

The prospects of
internalising an exclusively global perspective of costs and benefits

The issue raised by the Stockholm conference, mentioned in the foreword, about 
whether the internal/external division can be sustained with regards to any kind 
of policy, not just security policy, is a natural reflection of the changing global 

environment. Governments are increasingly dealing with “intermestic affairs,” as opposed 
to clearly distinguishable “domestic” and “international” affairs. They try to manage not 
merely by trying to preserve some kind of autonomy while internal decisions and external 
factors as well as externally oriented decisions and internal factors all get bundled up 
in the policy-planning process. On at least a set of issues they are trying to coordinate 
resources, measures and actions so that it amount to a kind of common governance without 
a common government.
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Trying to grapple with the analytical implications of this by reformulating existing 
concepts for the description of the social world, through questioning old premises of our 
thinking, is required. The state-centric distinction of the internal and the external, or the 
domestic and the foreign or international, is one of the fundamental ideas to be critically 
examined. Such an effort questions the ontological bases of the International Relations 
Theory literature. It is shaky ground to cover both for IR scholars in general and for 
scholars of International Security Studies more specifically.

However, the existing conceptual repertoire of IR and International Security Studies 
is altogether not inept to deal with this challenge. It can be used to grab the essence of a 
comprehensive ignorance of the internal/external distinction and what it would mean in a 
world of states. In that way it can show to what extent we are “not there yet.”

The next two sub-sections of the paper conceptualise two ways in which the internal/
external distinction could become irrelevant. The key concept used here will be that of 
security community. An important question is how such communities come into being. 
Another important question is whether within security communities it could be natural 
to look at issues purely from a common governance perspective. If the latter assumption 
is valid, a cost/benefit analysis with a view specifically to Hungarian interests in the 
Afghanistan mission may be illegitimate and dysfunctional. Hungary is, after all, there in 
Afghanistan as a member of the trans-Atlantic security community.

Interstate security communities

One way for the internal/external distinction to disappear entirely, in the sense 
outlined above, is if the current world of states becomes one amalgamated 
security community, or in other words if it becomes a world state.

Karl Deutsch introduced the concept of security community in the Security Studies 
literature. He did so with the North Atlantic alliance in mind, back during the Cold War. 
Needless to point out: the alliance was in conflict with a bloc of states, dominated by one 
particularly strong state among them, the Soviet superpower, at the time. Even in the midst 
of its threat environment, however, the alliance could only be regarded as a pluralistic 
security community. Not even one that would have appeared to be headed to become an 
amalgamated one—even if political cooperation was taking place on an unprecedentedly 
wide spectrum among its members.

Short of complete union and subsequently short of a disappearance of the internal/
external distinction within it, the EU is an oft-mentioned example of a permanently 
“would-be amalgamated” security community. Some regard this as a major feature of its 
neo-medieval and sui generis nature.4

The EU has some entirely common policies as well as some community-level policies 
that exist besides—and in the ideal case in mutual complementarity with—national-
level policies. Crucially, however, from the point of view of strategising over a nexus of 
internal and external security, in the realm of justice and home affairs and in the domain 

4 Hedley Bull: The Anarchical Society. Los Angeles: Columbia University Press, 1995. pp. 225–247.
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of foreign and security policy, not even complementarity is granted in certain respects. 
Otherwise, EU states comfortably fit the criteria of Deutsch’s concept of a pluralistic 
security community: there are “dependable expectations of peaceful change” between 
them. We may take Adler and Barnett’s rather formal or even Wæver’s more flexible 
conceptualisation of a tightly coupled, pluralistic security community5—no matter which 
one we choose, the EU is such a security community. Adler and Barnett, for their part, 
describe a tightly coupled security community effectively tailoring their description to 
the EU, mostly through the definitional element of “possessing a system of rule that lies 
somewhere between a sovereign state and a regional, centralised government.”6

Relatively tightly coupled security communities could also exist without a common 
“system of rule.” Some states may try to coordinate their policies in response to common, 
persistent and significant threats, designing “collective arrangements” to handle those, 
establishing a second-order7 “mutual aid society.” The latter term is also taken from Adler 
and Barnett’s work and it may fit NATO.

The interesting issue is what we see on the global level. One may ask the question 
whether global governance—the work of governments “doing internationally what 
governments do at home,” in Finkelstein’s words8—might amount to the emergence of a 
global security community?

Before answering that, it has to be remembered, from Adler and Barnett’s work, that per 
their description of “loosely coupled security communities,” such security communities 
exist with no expectations of “bellicose action” among their members.9

Does it make sense then to demarcate the contours of loosely coupled security 
communities in a world of states where aggression is outlawed by the United Nations 
Charter? Or can we say that all the states of the world today form at least a loosely 
coupled security community? Even if some groups of states are more tightly coupled in 
their midst? Yes would be the answer one could read out from Barry Buzan’s seminal 2004 
book re-assembling English-School IR thinking.10 Its point about some thicker societies 
of states existing within a relatively thinner, globally extending society of states, is very 
relevant here. Today almost all states participate even in universal regimes of common 
governance, not merely in regional or bilateral ones.

What may still make mentioning the concept of a global security community appear as 
ringing hollow is the continuing threat of interstate war, persisting for all sorts of reasons. It 
drives fault-lines where previously I argued against the possibility of demarcating security 
communities from each other. Divisions are affected, though, by the universal acceptance 
of the norm of non-aggression. It influences the calculations of would-be aggressors and 
mitigates security dilemmas, even while it does not exclude the possibility of war.

  5 Ole Wæver: “Insecurity, security and asecurity, in the West European non-war community.” In: 
Security communities (ed. by Emanuel Adler – Michael Barnett). Cambridge: Cambridge University 
Press, 1998. pp. 69–118.

  6 Adler – Barnett: op. cit. p. 30.
  7 I.e., society of states-level or interstate.
  8 Lawrence S. Finkelstein: “What is Global Governance?” Global Governance, Vol. 1. (September–

December, 1995). p. 369.
  9 Adler – Barnett: op. cit. p. 30.
10 Barry Buzan: From International to World Society? English School Theory and the Social Structure 

of Globalisation. Cambridge: Cambridge University Press, 2004.
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Meanwhile, as one view could have it, global governance deals effectively with threats 
from non-state sources most of the time—even if the securitisation of these threats may 
be quite latent in some cases. The humanitarian rationale offered regarding measures 
of global governance makes the picture opaque. In the end, all international and trans-
national regimes, that make up global governance,11 exist partly for the purpose of better 
handling the threatening (or so regarded) condition of persisting problems around the 
globe. This here is a point more or less akin to Mark Duffield’s famous thesis about the 
merging of development and security.12 And it reinforces the conclusion that there is, 
indeed, a kind of loosely coupled security community encompassing most states of our 
planet.

Nevertheless the disappearance of any meaningful distinction between the internal 
and the external from a government—as opposed to a governance—perspective, is 
conceivable only within amalgamated or within very tightly coupled, pluralistic security 
communities.

The alternative: A tight security community on the first-order social level

A problematic aspect of the Deutschian concept of security community and the way 
Adler and Barnett developed it into a theory of security community formation, is 
how it is bound to a state-centric framework. That lends itself to be taken under 

critical review. Ole Wæver, writing in a volume edited by Adler and Barnett, already 
uses this angle of criticism to approach the issue of European integration from a security 
community perspective.13

The formation of a security community may take place without formal international 
organisational structures established, or commonly joined, by the concerned group of 
states. This is possible because of the dynamics of identity formation on the first-order 
social level, i.e., in the informal world of inter-subjectively evolving common identities. 
Looking ahead in time, the internal/external distinction could dissolve completely if a 
world society would come into existence. This would be the case if the primary identity of 
all of humanity would come to be based on being a human being, and a critical level of 
worldwide solidarity would emerge.

Proponents of liberal interventionism are proponents of just that sort of worldwide 
solidarity. They apply an individualist, solidarist and human security-focused interpretation 
of global governance. They are looking to extend biopolitical thinking, in the Foucauldian 
sense, globally. They are interested in saving the greatest possible number of lives 
through depoliticised action in the form of aid where objectively and critically needed 
and intervention where objectively and critically needed.

11 Oran R. Young: Governance in World Affairs. Ithaca: Cornell University Press, 1999. p. 11.
12 Mark Duffield: Global Governance and the New Wars—The Merging of Development and Security. 

London: Zed Books, 2001.
13 Wæver: op. cit.
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Such a view of the world may be easy to popularise. But it is difficult to build and 
maintain a critical amount of popular support for measures that could stem from this sort 
of activism. Humanitarian considerations will always be intermingled in governments’ 
decisions and actions with calculations over security and economic welfare. This reflects 
the public’s true marginal readiness to make sacrifices in an altruistic fashion.

The domestic public and one’s fellow citizens are the distinguished, primary referent 
objects of securitisation within democracies. This is in clash with what would stem from 
a consistent focus on human security, neutral to political boundaries. In stark terms: it 
may be a worthy goal to “save Darfur,” but if an x number of a country’s soldiers have to 
die for that goal and the retention of a y number of hospital beds cannot be financed in an 
intervening country, because of welfare spending traded off for the costs of an intervention, 
the percentage of people supporting intervention decreases. Even if more lives could be 
saved overall, than lost, in the process. For example, in a recent Dutch internet poll, 60 
percent of the respondents said that they saw the pull-out of [Dutch] troops [from Uruzgan 
province, Afghanistan] necessary if the casualty toll reached twenty-five there.14

Further on this paper will not reckon with the possibility that a critical majority of 
humanity might accept practices of unlimited altruism, or an equally unlimited global 
extension of biopolitics, based on a reinforced sense of shared, world-citizen identity. 
I discard it for its sheer improbability and subsequent irrelevance. Although one should 
note that on the regional level—e.g., in the EU context—similar trends of identity 
transformation may take place with more likelihood.

Global security interdependence and issue-specific security complexes

Tightly coupled, interstate security communities are possible on the regional 
rather than on the global level—as concluded in the earlier part of this section. 
Yet reference is often made to the need for a global security community, and not 

only based on human security-focused or humanitarian concerns. There is a seemingly 
strong argument, resonant especially in the wake September 11, 2001: states’ security 
interdependence.

Elsewhere15 I conceptualised an abstract model of interstate security interdependence 
in a highly interconnected world as a situation in which “Country X might spend whatever 
great amount of money on its security, it may still not be able to preserve it if meanwhile 
Country Y is a dysfunctional state which operates as fertile ground for negative spill-over 
effects.” This is very relevant from a defence economy and a cost/benefit point of view. 

14 This was merely an internet poll (by MSN.nl), quite possibly not representative at all of Dutch public 
opinion. The way the question was formulated also clearly affected respondents. (A source account-
ing of the results of the poll: “Terugtrekken uit Uruzgan bij 25 doden.” Leeuwarder Courant, April 
21, 2008. Retrieved from the Uruzgan Weblog at http://oruzgan.web-log.nl/uruzgan_weblog/2008/04/
terugtrekken-ui.html, where the original text was re-published, on April 24, 2008.) 

15 Marton Péter: “Global governance v. state failure.” Perspectives—Review of International Affairs, 
Vol. 16. No. 1. (2008). pp. 92–94.
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It is illustrated by how much for instance the United States spent, prior to September 11, 
2001, on its defence, in spite of which it was unable to defend one of its major cities (New 
York) from jet airliners crashing into its economic centre, not to speak of the partially 
successful attack on its defence ministry just outside its capital, Washington.

Figure 2. States as building blocks

My abstract model assumes the highest attainable level of security interdependence. 
When that is the case, physical proximity will not be relevant regarding the probability 
of negative spill-over effects reaching Country X from a dysfunctional state, such as 
Country Y. Country X may be very far from the source: Even so, negative spill-over 
effects are going to reach it. If not directly, then indirectly, through shock effects across 
the entire system. Country X and Country Y do not have to be adjacent to each other, as 
Figure 2 shows.

In the kind of world conceptualised above, states have a common stake in preserving, 
and, where necessary, re-establishing effective statehood—or rather to maximise the 
territorially projectable reach of such effective statehood. This calls for cooperative 
threat reduction:16 Cooperation, ideally by all states. It also calls for state-building where 
functioning state partners cannot be found. Cooperation on these issues offers converging 
gains for states. The measurement of relative gains for individual states is a non-issue 
in this setting (again emphasising that this is merely an abstract model of security 
interdependence). For an obvious and important example, based on these premises there 
would be no meaningful difference between the intervening states’ security and that of 
Afghanistan. In fact state-building is often conceptualised in the literature based on such 
premises.

Is that a valid point of view, though?
Today’s world can be characterised as highly interdependent. Yet this is not 

interdependence as complete as in the abstract model. What happened on September 11, 
2001 was, in an indirect sense, a negative spill-over of the internal conflicts in Afghanistan, 
which reached the United States. Its scale and impact was extraordinary. That is exactly 
why it cannot be regarded as normal.

Instead, as Buzan, Wæver and de Wilde argue: “All of the states in the system are 
enmeshed in a global web of security interdependence. But because most political and 
military threats travel more easily over short distances than over longer ones, insecurity 
is often associated with proximity.”17

16 CTR—based on the analogy of, and named after, the Nunn-Lugar CTR program.
17 Barry Buzan, Ole Wæver and Jaap de Wilde: Security: A New Framework For Analysis. Boulder, CO – 

London: Lynne Rienner, 1998. p. 11.

“X”

“Y”
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Buzan, Wæver and de Wilde add later on that “the normal pattern of security 
interdependence across the international system is one of regionally based clusters, which 
we label security complexes.”18 Let us put aside the claim about the anarchic nature of the 
international system, as well as some of the actual context of the quote. It then becomes 
very relevant here. It brings in the notion of “security complexes” in the place of security 
interdependence. Security complexes are webs or systems of security relationships 
within which interdependence is higher than in general (though even within them it is not 
necessarily as high as in the abstract model).

Buzan, Wæver and de Wilde build on a disaggregated approach in the analysis of 
security relationships. They look at different sectors of security analysis (military, envi-
ronmental, economic, societal and political). Summed up in a few points, this is the gist 
of their analytical approach.

1 Security complexes can be geographically demarcated from each other—more or 
less.

2 Sector-specific security complexes as such may be the subject of analysis.
3 It seems natural based on the previous points that geographical separation and 

sectoral disaggregation can be combined in analysis.

This paper employs the following modifications. Some are new, some have already 
been applied in the existing literature:

1 In order to discuss security issues such as terrorism or the drugs trade, one has 
to move beyond Buzan, Wæver and de Wilde’s categorisation of “sectors.” The 
appropriate association of these threats to any of the sectors they list is unclear. 
Instead of trying to find out about it, I am looking to examine issue-specific security 
complexes in this paper. This is not an entirely unprecedented approach. E.g., on one 
particular issue-specific security complex, the “hydropolitical security complex,” 
work has been done by Schultz.19

2 Issue-specific security complexes may be delimited geographically in some 
instances. This paper looks at issue-specific security complexes connected to the 
same geographical “major source:” Afghanistan.

3 The earlier point about the impracticality of sector-based analysis is also relevant 
with regards to security communities. The Deutschian concept does not leave much 
room for the consideration of security beyond the traditionally supreme realm of 
security policy, the military sector. This is understandable for the context it was 
born in. But are dependable expectations of “peaceful change” and “no bellicose 
action” enough to constitute a security community? At a time when threats beyond 
aggressive or potentially aggressive state behaviour are supposedly more prominent 
in security considerations? Threats, such as that of global terrorism or communicable 
diseases? Can the fear of war against each other be the only, and the best, reason for 
a security community today?

18 Ibid.
19 Michael Schultz: “Turkey, Syria and Iraq: A Hydropolitical Security Complex.” In: Hydropolitics: 

Conflicts over Water as a Development Constraint. London: Zed Books, 1992. pp. 91–122.
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4 Global security interdependence has been refuted as a valid argument for a global 
security community. Can we talk of issue-specific security communities instead? 
Ones forming within issue-specific security complexes? Crucially, is the ISAF 
coalition an issue-specific security community?

Further issues for analysis

It is worth to ask then if there may be a meaningful difference between issue-specific 
security complexes and issue-specific security communities. In the military sector the 
answer is quite clearly yes: a group of states willing to wipe each other off the map at 

the slightest indication of aggressive intent by some other state in the group will be very 
interdependent in terms of security. Meanwhile it will constitute anything but a security 
community. However, in the case of other, issue-specific security complexes, such as 
those connected to terrorism, the drugs trade or refugee waves, the answer is not so clear. 
These are issues faced with which cooperation seems normal. Non-cooperation, on the 
other hand, is most likely dysfunctional from the perspective of any state’s interests.

This paper will look at whether that is really the case.
A further point to consider about the application of the concept of security complexes: 

it is not automatically clear if it is the actual, empirically more or less identifiable, extent 
of a threat that matters when demarcating security complexes. Could it rather be the 
degree of securitisation in the societies concerned that matters? If it is the latter, it might 
be more appropriate to talk of securitisation complexes. The way to surpass this dilemma 
is to work with a mixed, i.e., a deliberately incoherent epistemology, as Buzan, Wæver 
and de Wilde do. Following their approach I will consider both security and securitisation 
complexes from hereon. This will be relevant with regards to all three issue-specific 
security complexes mentioned above.

For just one example: If we draw up a security complex over the issue of the illicit 
trade of cannabis, we commit a speech act securitising cannabis as a threat. Stemming 
from that speech act we may present the Netherlands, Afghanistan and the U.S. as part 
of a cannabis-related security complex. Yet these countries have quite divergent policies 
based on differing levels of securitisation. In the Netherlands the cannabis trade was first 
tolerated, then regulated. This is seen as both a threatening global loophole as well as 
something undermining the legitimacy of the existing counter-narcotics approach in the 
U.S., by the U.S. government. The latter has often criticised the Netherlands’ approach 
to the issue.20 In Afghanistan, the production of hashish is merely disencouraged by the 
government. This makes it problematic to judge, for example, if conversion from the 
production of opium to hashish in certain Afghan provinces is success or failure.

This is of fundamental importance for analysis. Such differences of approach to an 
issue may question the legitimacy of talking about a security complex at all. That is why 

20 Craig Reinarman: “Why Dutch Drug Policy Threatens the U.S.” In: Busted: Stone Cowboys, Narco-
Lords, and Washington’s War on Drugs (ed. by Gray, Mark). New York: Thunder’s Mouth Press – Nation 
Books, 2002. pp. 127–137.
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the look at the drugs trade security complex will be limited to the illicit trade of opiates 
in this paper. Not in order to make a point about whether in my view the illicit trade in 
opiates is or is not a threat, but because it is more commonly treated as a threat. Similarly, 
when talking about terrorism, I will discuss jihadist global terrorism specifically—as a 
kind of terrorism more or less securitised by all states.

Assumably, one could operationalise the direct significance of events in Afghanistan 
for, among others’, Hungary’s homeland security by looking at the relevant issue-specific 
security complexes.

Annex I includes the English translation of the recent official take by the Hungarian 
Ministry of Defence on why the Afghanistan mission matters to Hungary. It is an 
illustrative example of the instinctive search for the most direct possible explanation to a 
country’s involvement in faraway Afghanistan. Reference is made in the ministry’s brief 
to the need to help eliminate the bases of terrorism and “roll back” the drugs trade.

Are these arguments well-founded?
In order to answer the question, issue-specific security complexes, among them the 

security complexes connected to the illicit trade of opiates and jihadist terrorism, are 
studied extensively in the following section of the paper, as promised. They are looked at 
one by one, at first.

issue-speCiFiC seCurity Complexes

The nature of focusing on the Afghan “source”

Distinguished attention is paid in this paper to Afghanistan. Therefore two critical 
points beg to be made to start with, before discussing any of the issue-specific 
security complexes mentioned at the end of the previous section—the ones 

connected to large refugee flows, jihadist terrorism and the illicit trade of opiates.

1. Intuition may suggest that the three issue-specific security complexes are practically 
inseparable when it comes to Afghanistan, regarded as a major “source” of all these 
threats. But in fact they are, to a degree, separable. They are connected to not entirely 
synchronous negative spill-over effects of political processes affecting Afghanistan.
	The largest Afghan refugee movements took place as a result of the persecution of 

regime opponents after the communist takeover of power in 1978. Subsequently 
they were triggered by oppressive and aggressive counterinsurgency measures by 
the Taraki, the Amin, and, later, the Soviet-installed Afghan governments and their 
Soviet backers. To some degree, the population movements of the era can also be 
explained by a cultivation of “muhajir”-dom. The latter is based on Islam’s call 
for leaving one’s land, if it is ruled by an unacceptable regime, to move to Muslim 
lands, where one may loyally practice one’s religion.21 The communist governments 

21 Pierre Centlivres – Micheline Centlivres-Demont: “The Afghan Refugee in Pakistan: An Ambiguous 
Identity.” Journal of Refugee Studies, Vol. 1. No. 2. (1988). pp. 141–152.

            HIIA Papers  18



Péter Marton                          Pomeranian grenadiers in the Hindu Kush

of Afghanistan were regarded as atheist, and therefore they were regarded by many 
as unacceptable from a religious perspective.

	During the 1980s, operations that fit into the narrower category of insurgent terrorism, 
were carried out inside Afghanistan, as a part of the wider “jihad” against the 
Soviet-backed regime. This happened with the direct or indirect aid of several state 
actors. These were, among others, the U.S., their regional interlocutor Pakistan, and 
Saudi Arabia. Pakistan was involved in organising attacks even beyond Afghanistan 
from 1985, in Soviet Central Asian territory, according to Coll.22 After the Soviet 
troops left Afghanistan, the original “jihad” was not over, since the Soviet-backed 
Najibullah regime stood for three more years, until 1992. Later, it was the emerging 
civil war which still tied down many of the Islamists (sometimes mentioned as 
the “Afghan Arabs”) who fought in the armed conflicts in the country. The 1993 
attack on the World Trade Center in New York, in which several Arab veterans of 
Afghanistan were involved, may still be interpreted as terrorism migrating from 
the autocratic home countries of the perpetrators, rather than as a spill-over from 
Afghanistan.23 Terrorist attacks outside Afghanistan, prepared specifically using the 
infrastructure offered in Afghanistan’s Taliban-ruled part, were carried out only in 
the second half of the 1990s. Before 2001, such attacks occurred mostly in India, 
in Jammu and Kashmir, as part of the insurgency there, and in the Central Asian 
republics, especially in Uzbekistan.

	Drugs production, for its part, significantly increased after the fall of the Taliban 
regime in 2001.

One has to refine this picture, however. The Taliban’s oppressive measures themselves 
also triggered major refugee movements. Importantly, these are usually lasting negative 
spill-over effects which matter not only at the time they are triggered, but for long 
afterwards, too, as sustaining factors are often at the works in the source country. And it 
should also be remarked that drugs production in Afghanistan did not start after the U.S.-
led intervention in October, 2001. It started long before that. It increased even during most 
of the time following the Taliban’s rise in the mid-1990s (contrary to popular belief, the 
Taliban have not objected to poppy-growing from the moment they took power).

Still, the above points about the somewhat non-synchronous nature of spill-over 
effects from Afghanistan appear to substantiate the validity of a disaggregated analysis of 
Afghanistan-related security complexes. For now.

2. The other critical point I indicated at the beginning of this section is that negative 
spill-over effects take place both ways. This is observable within all of the issue-specific 

22 Steve Coll: Ghost Wars—The Secret History of the CIA, Afghanistan and Bin Laden, from the Soviet 
Invasion to September 10, 2001. London: Penguin Books, 2004. pp. 104–105.

23 Already in the wake of this attack, though, a memo, prepared by the State Department’s Bureau of 
Intelligence and Research, titled “The Wandering Mujahidin: Armed and Dangerous,” dated August 
21–22, 1993, warned of the dangers of an Afghan spillover (with that exact wording). Document 
retrieved from: http://blogs.law.harvard.edu/mesh/files/2008/03/wandering_mujahidin.pdf on March 
11, 2008, available on-line courtesy of the Middle East Strategy at Harvard blog.
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security complexes discussed here. Some spill-overs originate from countries identified in 
the West-centric discourse as “target countries,” affecting the so-called “source countries,” 
such as Afghanistan. This shows that the common, supposedly clear-cut, normative 
denomination of “target” and “source,” as “passive victim” vs. “menacing perpetrator,” is 
not empirically verifiable. The roles may be reversed or synchronously shared.

For example, the demand for drugs, motivated partly by human desperation, partly 
by human curiosity and pleasure-seeking, is one of the actual sources of the drugs trade. 
Of demand, weighted by purchasing power, the most is found in the per capita richest 
countries. From these very countries precursor substances and arms move the opposite 
way along the drug trail than drugs themselves do. The mentioned items are indisposable 
in the production, the protection and the trade of drugs. Partly these flows make the drugs 
trail sustainable.

Terrorism itself is something of which arguably more was exported to Afghanistan over 
its history than what emanated from it. Suicide bombings are a new, post-2001 phenomenon 
in Afghanistan. The first suicide bombing took place there only on September 9, 2001, 
against Shura-i-Nazar commander Ahmed Shah Massoud, and it was committed by Arab 
assassins.

Finally, refugees are pulled by certain factors, not merely pushed. Therefore their 
departure can also be interpreted as a negative security consequence for a country thus 
deprived of its brightest minds and its most able working hands.

The refugee flow security complex: A contained security complex

Refugees leave behind states that have failed them from a humanitarian 
perspective—either by not providing them with security or, in accordance with 
the more “conventional” interpretation of the 1951 Convention Relating to the 

Status of Refugees, by “persecuting” them. Consequently, a refugee is a person who 
“owing to a well-founded fear of being persecuted for reasons of race, religion, nationality, 
membership of a particular social group or political opinion, is outside the country of his 
[sic!] nationality...”24

The regime in the source state is either too weak or too oppressive. In either case, while 
its territory will be part of the refugee flow security complex, the state in question will not 
be part of any security community dealing with the issue. At least as long as conditions 
within it do not normalise. This happens if oppression or state weakness, whatever is the 
case, is overcome in the source state.

The emergence of an issue-specific security community may be a possible development 
at least among the states that take in the refugees. Theoretically it could cover the whole 

24 “Convention Relating to the Status of Refugees [CRSR]. Adopted on 28 July 1951 by the United 
Nations Conference of Plenipotentiaries on the Status of Refugees and Stateless Persons convened 
under General Assembly resolution 429 (V) of 14 December 1950; entry into force 22 April 1954, in 
accordance with article 43.” Retrieved on June 20, 2008 at http://www.unhchr.ch/html/menu3/b/o_c_
ref.htm.
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of the security complex minus the failed or non-cooperative source state. For that to be 
a security community as opposed to a securitisation community, however, refugee flows 
have to be large enough to truly, critically burden the community’s member states.

Calls addressing the moral conscience of the West often suggest that there is an inverse 
relationship between the changing level of “securitisation” and the level of the actual 
threat when portrayed on a distance to source function. See the resulting mirror trends in 
Figure 3.

Figure 3. Abstract scheme of a possible contrast between securitisation
and actual threat in the case of refugee flows

States neighbouring on the source (primary hosts) will generally take in a lot more 
refugees than do non-neighbouring states, especially the more distant ones. They may 
have to take in members of ethnic groups or tribes related to a part of their population. 
This may have a destabilising potential at times.25 Conflicts within refugee populations 
are also more common in the extreme circumstances of larger camps in poorer states.26 
Primary host countries admit a mass of refugees with a lot of women, children and elderly 

25 At other times kinship ties might make a refugee flow more tolerable. A major part of the early Pashtun 
refugees arriving in Pakistan towards the end of the 1970s went not to refugee camps. They became 
guests of their tribal kin, in accordance with the principle of nanawati (hospitality in essence).

26 In March, 2008, Afghan and Georgian inhabitants of the Debrecen refugee camp clashed with each 
other. Two Afghans and one Georgian were seriously hurt in the incident. This, however, was a rather 
exceptional occurrence in the none-too-crowded Hungarian camps.

 Another problem, specifically in Debrecen, is that a lot of the inhabitants there are persons enjoying so-
called supplementary protection. This entitles them to a personal ID and the chance to work. However, the 
legal rules guiding Hungarian public administration do not allow for issuing these personal documents 
to asylum-seekers under supplementary protection, even though current legal rules governing refugee 
protection do. This clash of legal rules results in many asylum-seekers waiting endlessly for personal 
documents they are told they are entitled to have. On June 11, 2008, the hold-up led five Afghans of the 
Debrecen camp to climb a telecommunications transmission tower in protest. They only came down 
from the tower after they were promised they would get the personal documents they wanted.
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among them (people who are more dependent on aid). Meanwhile, the able, young, male 
labour force from within that mass may venture on for better livelihood to distant, richer 
states, leaving the rest behind (though often helping those by remittances).27

In general, the primary hosts of refugees do have to reckon with more serious security 
consequences. Yet, very often, they do not have the power to stop refugee flows.28 Or, they 
may be dependent for financial assistance on other countries and hence not in a position 
to deny these refugee flows.29 It is hard to say if an issue is securitised once there is no 
choice about it. Moreover, primary host countries are mostly found in Africa and Asia, 
where the major source countries are, and they are less likely to be genuinely democratic. 
They commonly have multi-dimensionally fragmented societies. A truly “nation-wide” 
discourse through “nation-wide” influential speech-acts is unlikely to take place under 
these conditions. Processes of securitisation will hardly conform to what securitisation 
theory rather Euro-centrically suggests. They may be very different from the ideal-type.

The main primary hosts of Afghan refugees, Pakistan and Iran, show a number of 
peculiar features in addition.

Firstly, refugee flows in their case are empirically very hard to set apart from otherwise 
regular population movements connected to nomadism, labour migration or mobility 

27 Refugee flows may constitute both positive and negative spill-over effects. For employers in a host 
country, refugee flows might make available cheap, informal labour. That, on the other hand, may hurt 
the interests of the native labour force in the host country. For the host state it may mean both a loss 
of revenues because of the non-taxed income of informal workers, and an increase in revenues if the 
economy performs more competitively in export markets thanks to the availability of cheap labour. 
The exact, complex impact (whether it is negative or positive overall) has to be measured carefully.

28 For example, the Iranian–Afghan and the Pakistani–Afghan borders both run through difficult and 
sparsely populated terrain that is very difficult to control.

29 To nevertheless mention one country that could afford to stop a major refugee flow at its borders, there 
is the example of Turkey during, and in the wake of, Gulf War Two in 1990–1991. Crucially, Turkey 
was an ally of the United States. Moreover, it has securitised the incoming refugee flow not because 
of the potential burden of accepting the refugees per se, but because the refugees concerned were 
predominantly Kurds.

 In the Afghan case, Pakistan effectively could not stop refugee flows at its border. It did receive major 
international support to deal with them later on, however. Such support came not only through in-
ternational support for refugee protection and through UNHCR’s and NGOs’ work. It came through 
support to the Afghan guerrilla war as well. The war itself was fuelled by the arrival of a large refugee 
population in Pakistan. People from the ranks of this refugee population were recruited to fight the 
war that the Pakistani army was able to cash in on, while the anti-Soviet jihad itself sustained the 
inflow of refugees. This was a vicious circle of the refugee issue in Pakistan.

 A contrary example from the region, Tajikistan was able to hold up a smaller Afghan refugee wave 
at its vaguely delimited border on the Amu Darya (Pyandzh) river, in 2000. It was triggered by the 
Taliban’s incursion into the northernmost parts of Afghanistan. Since they could not enter Tajikistan 
proper, the Afghan refugees had to settle on the islands of the Amu Darya. After their arrival there a 
debate ensued between UNHCR and the Tajik authorities, concerning whether these refugees could 
qualify to be “refugees” strictly in an international legal sense. If yes, they would have deserved better 
protection inside Tajik territory. The counter-argument from the Tajik side was that the refugees were 
either in “no man’s land” (i.e., no country’s land) or in Afghan territory (in that case as internally dis-
placed persons). See: Indra Overland: “Humanitarian organizations in Tajikistan and the coordination 
of aid to displaced Afghans in no man’s land.” Journal of Refugee Studies, Vol. 18. No. 2. (2005). pp. 
133–150.
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within one’s ethnic or tribal kin’s territory. These movements are also bi-directional. 
For example, in the 1980s, many Hazara refugees/migrants worked the coal mines in 
Iran over the winters, to then join the fighting against the Soviet forces between spring 
and autumn.30 In the same period, many Pashtun refugees went to Pakistan regarding 
themselves as muhajirs (i.e., following religious duty, as indicated before). Some of them 
could also enjoy the position of being tribal guests on the other side of the Durand Line. 
Many of these men periodically returned to fight in Afghanistan as mujahideen, again 
fulfilling religious duty by doing so.31

Generally more data are available with regards to Pakistan, or more specifically about 
the Pashtun refugees there, than about Iran and refugees of any other ethnicity.32 This 
affects the empirical visibility of the security/securitisation complex. What can be safely 
noted is that some securitisation of Afghan refugees has taken place in both Iran and 
Pakistan. This, mostly since the 1990s, translates into frequent mistreatment of refugees by 
authorities, their deprivation of social benefits, their forced or not altogether spontaneous 
return to Afghanistan, and even widespread negative public attitudes towards them. The 
latter may be evidenced for example in a popular Iranian TV series consistently presenting 
Afghans in Iran in the role of villains.33

However, refugees may become the subject of a securitising mode of speech in the 
richer countries in the West, too. Such speech might imply a choice about their acceptance 
as refugees or about accepting their being, or remaining, deserving of refugee status. 
Meanwhile, Western countries are the ones that otherwise take in fewer refugees—
countries that are better suited to deal with the challenge of any refugees.34 A morally 
condemning depiction of the countries concerned, in the spirit of Figure 3, ought to be 
revised, however. Securitisation is a fuzzy concept. That there is a “securitising” discourse 
over refugees may not mean that really—comparatively—extraordinary measures are 
taken concerning them.35

30 Fariba Adelkhah – Zuzanna Olszewska: “The Iranian Afghans.” Journal of Iranian Studies, Vol. 40. 
No. 2. (2007). p. 140.

31 Centlivres – Centlivres-Demont: op. cit. pp. 144–145. With regards to the identity of Afghans in Iran 
see also Diana Glazebrook – Mohammad Jalal Abbasi-Shavazi: “Being Neighbors to Imam Reza: 
Pilgrimage Practices and Return Intentions of Hazara Afghans Living in Mashhad, Iran.” Journal 
of Iranian Studies, Vol. 40. No. 2. (2007). pp. 187–201.; Diane Tober: “‘My Body Is Broken Like My 
Country’: Identity, Nation, and Repatriation among Afghan Refugees in Iran.” Ibid. pp. 263–285.

32 Arne Strand, Astri Suhrke and Berg Harpviken: “Afghan Refugees in Iran: From Refugee Emergency 
to Migration Management.” Policy brief. PRIO – Chr. Michelsen Institute (Development Studies and 
Human Rights), http://www.cmi.no/pdf/?file=/afghanistan/doc/CMI-PRIO-AfghanRefugeesInIran.
pdf, June 16, 2004. Retrieved: January 24, 2008; Adelkhah–Olszewska: op. cit. pp. 137–165.

33 Adelkhah–Olszewska: op. cit. p. 138.
34 Some data on Hungary. The country admitted the largest number of refugees during the years of the 

Balkan wars. Even then it was not an overwhelming flow, however. After the 1990s, 2001 saw another 
(lower) peak. In the first ten months of that year 3,409 people requested refugee status in Hungary. Of 
course by far not everyone who requests refugee status is eventually granted it. In 2006 the number of 
people receiving refugee status was 99 and in the first three quarters of 2007 only 90. The number of people 
granted so-called “supplementary protection” was 99 in 2006, and 62 in the first three quarters of 2007.

35 An example regarding securitising speech acts in Hungary: shortly after the 2001 intervention in 
Afghanistan, the Hungarian government decided to open a new, temporary facility for Afghan 
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Any refugee flow security community will in most cases be a weak one, however. The 
financial assistance provided through various channels by richer states to primary hosts 
does function partly to outsource refugee protection in a cost-effective way, within a 
security complex that is otherwise potentially global in reach. The refugee flow security 
complex is thereby contained. In the Afghan case it is made up primarily of Iran and 
Pakistan. It was estimated by the Congressional Research Service in January, 2007 that 
there remained about 3.5 million registered and non-registered Afghan refugees in the 
two countries. Around 2.5 million were in Pakistan and 900,000 in Iran.36

The securitisation complex reaches further of course. The presence of Afghan refugees 
who have moved on, beyond Iran and Pakistan, evokes concerns elsewhere as well (as the 
example of Kalocsa, mentioned in footnote 35, shows). However, as noted, the exact reach 
of any securitisation complex depends on how relaxed a definition of securitisation we 
employ. See Box 1 (by Dóra Zombori) about the Afghan diaspora in Western Europe.

refugees in Kalocsa. The decision met significant protest locally. Local politicians claimed the camp 
would be a threat to national security, with Hungary’s only nuclear power plant (in Paks) only 8 
kilometres from the area (albeit on the other side across the river Danube). Citizens of Kalocsa were 
also concerned about a potential loss of revenues from tourism. In the end the government was forced 
to reconsider its decision (see e.g.: Zoltán Szobota: “Kalocsa tiltakozik az idegenek ellen—Jönnek az 
afgánok.” Hetek, http://hetilap.hetek.hu/index.php?cikk=34022, October 12, 2001. Retrieved: July 1, 
2008).

36 Rhoda Margesson: “Afghan Refugees: Current Status and Future Prospects.” Congressional Research 
Service (CRS) report for the U.S. Congress, January 26, 2007, http://www.fas.org/sgp/crs/row/
RL33851.pdf. Retrieved: May 20, 2008.

Box 1
The Afghan diaspora in Western Europe

By Dóra Zombori

According to the United Nations High Commissioner for Refugees, as of 2008, a 
considerable Afghan diaspora lives in Europe. The United Kingdom hosts 22,651 Afghan 
refugees, Germany 21,829, the Netherlands 21,329, Denmark 6,302, Sweden 4,267, Norway 
4,056, Austria 3,661, Hungary 2,354.1 Afghan refugees living in Pakistan and Iran still 
heavily outnumber those living in Europe. The difference derives from various factors.

First and foremost, it has been very expensive to leave Afghanistan to travel to the West. 
An agent could charge someone more than $1,000 for the exhausting journey to Europe.2 
Hence most Afghans who could afford to travel to Western countries belonged to the 
wealthy, urban Pashtun or Tajik elite and middle classes, especially those from the Afghan 
capital Kabul.3 Nevertheless, Afghans are in a very vulnerable position while en route, at 
the whim of the smugglers. The latter use Central Asian and Caucasian transit countries 
such as, for example, Azerbaijan,4 to reach the West with their human contraband.

Afghans who make it to Europe tend to be the better educated.5 They arrive with hopes 
of being able to continually take use of their qualifications.
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The first wave of Afghan refugees reached Western countries between 1978 and 1989. 
They belonged to a Westernised intelligentsia of professors, high functionaries, rich mer-
chants and university students who did not support the Marxist regime in their home coun-
try.6 The second wave of refugees, mostly civil servants, university students and employees 
of international non-governmental organisations, headed to the West between 1992 and 
1996.7 A third wave of refugees fled to Western countries after the Taliban seized power 
in Kabul in 1996. They were middle-class, urban, educated Afghans, mainly employed 
by international non-governmental organisations. Meanwhile, many new refugees were 
members of ethnic and religious minorities, particularly Shiite Hazaras and Ismaelis.8 
There was also a considerable group of less educated, middle-class Afghans who fled to 
the West to join their relatives there.9 As a result of one refugee wave after the other, by 
now almost all of the best educated Afghans reside abroad. Quoting Obaid Younoussi, 
this brain drain “will make it much harder to rebuild Afghanistan as a democratic and 
economically viable nation.”10

Afghan refugees have never enjoyed political rights in Pakistan or Iran, therefore 
Europe seems to be a desirable destination to them.11 The possibility to obtain European 
citizenship that would enable them to hold a European passport and thereby travel more 
freely all over the world.12

The well-developed social and economic welfare systems of European countries 
are also attractive. Older people can expect good health services, while the younger 
generation will have education and better employment opportunities in accordance with 
their qualifications.13

In spite of these better livelihood opportunities, the number of asylum applications by 
Afghans in Western countries sank dramatically during the latter years. This is largely 
because they have often been rejected. Following 9/11, and especially in the wake of 
7/7, European countries closed their doors to Afghan asylum seekers out of a fear of 
international terrorism, affected by prejudices against Muslim immigrants in general.14 
In Rostami Povey’s words, “this phenomenon triggered the trauma of displacement for 
many exiled Afghan communities and the hostilities in relation to Islamophobia greatly 
influenced the identities of Afghans within these diasporic communities.”15

European governments have also started working much more closely together in 
recent years to inhibit new Afghan refugees’ entry into Europe and to encourage their 
voluntary repatriation to Afghanistan.16 For instance, they launched the Return for 
Qualified Afghans Program, co-funded by the European Union and implemented by the 
International Organization for Migration. This program offers comprehensive assistance 
packages to qualified Afghans now residing in the European Union, to encourage them 
to return to their country. It is hoped this could facilitate reconstruction and capacity-
building in Afghanistan, by making available better human resources.17
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The Afghan refugee situation transformed in an interesting way following the 
2001 intervention in Afghanistan. Western and other states involved in Afghanistan’s 
reconstruction became uninterested in too quick a repatriation of Afghan refugees. They 
were interested in a more realistic scheduling of refugee returns from Iran and Pakistan 
(albeit not necessarily so with Afghan refugees in their territory37). Through their presence 
on the ground, they became part of the security complex, rather than just a securitisation 
complex, with Afghanistan’s neighbours.

Cooperation over the scheduling of returns, between the West and the rest, is currently 
imperfect. The existence of an issue-specific security community is also questionable 
based on this. Over the course of 2007, Iran has at times pushed for accelerated returns. 
Iran did so in such a way as to indicate harassing potential. Speaking in Buzan et al.’s 
terms,38 that, in turn, is relevant with regards to the military and the economic security 
complex of the Persian Gulf region, and clearly concerns the security dilemma between 
Iran and the United States.

In the meantime, armed conflicts flared up in Pakistan, too. The intervention and the 
continuing presence of Western troops in Afghanistan has pushed the Taliban and other 
militants out to Pakistani territory where they could establish new bases for themselves. 
By 2007, there arrived Pakistani refugees to Afghanistan, from Kurram Agency in the 
Federally Administered Tribal Areas (FATA). They were fleeing fighting between Taliban-
backed Sunni and opposing Shiite militias in their land. By February, 2008 their number 
reached 10,000. A reversed refugee flow was taking place.

The jihadist terrorism security complex: A deflected security complex

A central argument of this section is that globally oriented jihadist terrorism takes 
place currently—primarily—in a quadrangle of relations between four different 
types of polities: Secular autocracies, liberal democracies, weak states hit by 

Islamist insurgencies and Islamic or Islamist-influenced states.
That is how the security complex can be schematised in a sweeping concept, deliberately 

oblivious of the historical details of, for instance, the birth of the Muslim Brotherhood 
movement or the more radical Islamist groups all over the world that later sprang up. 
Looking at all of the mentioned polities is certainly necessary to understand the security 
complex within which Afghanistan became something like a hub for more than two 
decades.

Yet, re-telling history in terms of the above mentioned quadrangle is in fact difficult, 
however useful it is to consider the various links between its tips in an analysis of the 
contemporary security complex. For example, some narratives suggest that jihadist 

37 For example, Australia was rather quick to have a memorandum of understanding (MOU) signed with 
Afghanistan, in May, 2002, about the promotion of the voluntary repatriation of under a thousand 
Afghan refugees in Australian camps at the time (some of these were off-shore and most of the 
refugees were Hazaras).

38 Buzan, Wæver and de Wilde: op. cit.
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terrorism emerged from the context of relations between pro-Western, secular autocracies 
in the Middle East (such as post-Sadat Egypt) and the liberal democracies of the West. This 
might be made compatible with the concept of the multi-polity quadrangle, but in fact the 
Muslim Brotherhood was born long before the Nasser regime (which took harsh measures 
against it and was not an ally of the West), while the global jihadist movement known as 
al-Qaida has seemingly broken out of the confines of interstate relations altogether in the 
1990s, at the time when its global aspirations took shape. About the changes in the wake of 
2001 and the clampdown on al-Qaida’s base areas, one could counter-intuitively say that 
the security complex has “expanded,” by engulfing two weak, insurgency-struck states, 
Afghanistan and Iraq. But of course Afghanistan under the Taliban was already part of 
the terrorism security complex—more accurately speaking, it was at that time part of the 
threat itself. A country led by Islamist forces, its leadership willingly hosting terrorists 
from around the world.39 Nevertheless, for a change, it, along with Iraq, has become a key 
target for terrorists, post-2001.

The example of Taliban-ruled Afghanistan draws attention to the fourth type of polity 
mentioned in advance—these are what could be called the elusively diverse group of 
“Islamic and Islamist-influenced regimes.” They play a role facilitating the operation of 
the security complex in general. The countries concerned may offer a safe haven as well as 
opportunities for financing and recruiting to jihadists, either as part of, or independently 
from, state policy as such (think of Sudan in the 1990s). The intervention possibly drawn in 
response, led by or supported from the West, as in the cases of Afghanistan and Somalia,40 
might replace the regimes concerned with insurgency-challenged polities somewhere 
along the spectrum between a procedural democracy and a secular autocracy.

The elusive special cases related to the category of “Islamic regimes” are those of 
Pakistan and Saudi Arabia. Pakistan is formerly a secular, more recently an Islamic, 
democracy, dominated by its military establishment more or less overtly throughout its 
entire history; a majority of its society holds core Islamic values dear (although with 
diverse interpretations). Saudi Arabia is a kingdom—an absolute monarchy—influenced 
by radical, Wahhabi thinking. As states, both Pakistan and Saudi Arabia are strategically 
allied with the U.S. and the West, even while some within their society and even within 
their security sectors see this as contrary to their values or even their interests. In both 
states Islamists do have the opportunity to provide support to jihadists, albeit contrary to 
official intentions and measures.

39 A significant number of militants left behind Afghanistan after the 2001 invasion. A new wave of 
migration to Afghanistan started as the Western intervention there failed at stabilising the country 
and protecting it from infiltration from Pakistan’s tribal areas; and after Iraq and Saudi Arabia had 
started to dry up as convenient operational theatres fo al-Qaida. (On al-Qaida’s campaign in the 
Saudi Kingdom see: Thomas Hegghammer: “Islamist violence and regime stability in Saudi Arabia.” 
International Affairs, Vol. 84. No. 4. (2008). pp. 701–715.)

40 The U.S.-backed, Ethiopian-led intervention on the side of Somalia’s Transitional Federal Government, 
against the Islamic Courts Union (ICU), bears some resemblance to what happened in Afghanistan. 
Hence it should not be omitted from the analysis here. The ICU has lost the territories it controlled, 
but an insurgency flared up in the wake of this. On January 21, 2007 even an American citizen, Daniel 
Joseph Maldonado was captured by Kenyan troops in Somalia, trying to flee the country where he 
allegedly received training at a terrorist training camp. 
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The links between the different polities of the core of the security complex—secular 
autocracies, liberal democracies and would-be democracies—can be explained at least 
partly by reasons that are beyond terrorists’ political (dis)preferences and beyond the way 
they ideologise the relationship between liberal democracies and the secular autocracies 
of the Islamic world. Ideology does, however, play a crucial role41—even pro-Western 
secular Middle Eastern regimes can capitalise on playing to anti-American or anti-Western 
sentiments at times, to gain or preserve legitimacy. Ironically, since Western democracies 
are symbolic-value targets for jihadists partly because of the support they are seen as 
lending to secular autocracies in what is referred to as the “Islamic world”—support, that 
is given for various reasons, the intention to counter or contain the influence of Islamists 
within the polities concerned being one of them.

Terrorist networks have received a boost over the course of history as foreign policy 
tools of states. According to the debatable term introduced by William Lind,42 terrorist 
groups can be assets in “fourth generation warfare” or 4GW—i.e., in the use of irregular 
means of subversion in an interstate conflict, through more or less dependent agents, by 
a state. These agents provide the employer state with the cover of plausible deniability. 
4GW has been used, to point to just a few examples, by a number of Middle Eastern 
states against Israel, as well as by Pakistan against India and by India against Pakistan 
in the past. One could claim that there are not many precedents for the use of jihadists 
as state agents, however, with the colossal exception of Pakistan’s extensive use of them 
against the Soviet Union and the Soviet-backed Afghan regime, at U.S. instigation. Not 
a definitive alternative example, but something that ought to be mentioned, is the case of 
the 1993 World Trade Center bombing—one of the perpetrators, Ramzi Yousef, entered 
the U.S. with a false Iraqi passport, while one of the bomb-makers, Abdul Rahman Yasin, 
was Iraqi himself. Yasin returned to Iraq after the FBI had released him from custody in 
March, 1993. There he was, however, arrested later on, under unknown circumstances. 
This incident may be ground for speculation, but no definitive proof of official Iraqi 
involvement has been offered so far. Another example of 4GW possibly waged against 
the U.S., with jihadists used, could be Syria’s and Iran’s suspected role in facilitating the 
Iraqi Sunni Arab insurgency which was joined by a great number of non-Iraqi jihadists 
over the years.

Saudi Arabia has been a source of support to Islamists already since the times of 
Nasserite and Baathist Arab socialism, when the Saudi kingdom gave refuge to members 
of the Muslim Brotherhood. However, the most important support to militancy is coming 
from the Kingdom in other ways. Firstly, through the financing Saudis provide through 
charities, with most of it not intended by the donors as direct support to militancy (the 
direct support to the Afghan “jihad” of the 1980s is an obvious exception, but even then 
the nominal objective was to give humanitarian aid to Afghans); secondly, through recruits 
leaving the kingdom to voluntarily take part in what they view as sacred struggle. The 
financial support has grown considerably as a result of the oil-price hikes in the 1970s, 

41 See e.g., Chris Zambelis: “Is There a Nexus between Torture and Radicalization?” Terrorism Monitor 
(The Jamestown Foundation), Vol. 6. No. 13. (June 26, 2008). pp. 6–9.

42 William S. Lind: “Understanding Fourth Generation War.” Military Review, Vol. 85. (September–
October 2004). pp. 12–14.
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although since the 1990s, with Islamists increasingly critical of the Saudi Kingdom as 
well, the regime governing charities’ operation has gradually become stricter, making 
financial support to militants more troublesome.

The factors named so far—ideology, the strategic state use of jihadists and the financial 
support jihadists receive—are very important. But they do not yet add up the entire picture 
regarding why terrorism, originating from secular, Middle Eastern autocracies, targets 
the West.

In their comprehensive overview of the political economy literature of terrorism, 
to which they themselves have been significant contributors, Enders and Sandler show 
how democracies are generally more frequently associated with the presence of terrorist 
activity within their territory.43 Some of that terrorism is of migratory origin. Attacks are 
carried out or threats are voiced by groups seeking to pressure democracies. The latter are 
normally more sensitive to violent pressure, and may re-shape their policies favourably to 
terrorists’ interests. Meanwhile, the groups concerned are in a technical sense also aided 
by the democratic freedoms in their operations.

Enders and Sandler consider the possibility that autocracies may underreport terrorist 
attacks. This might distort the statistical picture. It raises the question if democracies are 
only seemingly associated with hosting more terrorist activity.44 Enders and Sandler’s 
argument is that an autocratic regime may protect its legitimacy by hiding manifest signs 
of opposition. Terrorism is not necessarily a widely legitimate form of resistance, however. 
Not even against an illegitimate regime. Publicising it may offer rewards for an autocracy, 
both in gaining external legitimacy (especially in the post-9/11 context) and in gaining 
domestic support for measures further restricting freedoms. In 1999, Uzbekistan was hit 
by a series of terrorist attacks likely perpetrated by the Islamic Movement of Uzbekistan 
(IMU). The IMU’s activities have, over the years, also affected other Central Asian states, 
including Kyrgyzstan and Tajikistan. Therefore the Uzbek regime of Islam Karimov can, 
up to nowadays, refer to the IMU’s threat as an argument in favour of stable and heavy-
handed rule. Even up to today, although the IMU by now is much weaker and less able to 
strike in Central Asia.

This conforms to Enders and Sandler’s originally liberal democracy-specific concept 
of the civil liberties/protection trade-off.45 In fact, the concept of the trade-off suggests 
that restrictive measures lose their authoritarian taste when a country is threatened by 
terrorism. If the trade-off is indeed empirically valid, we shall consider polities not as 
isolated units of analysis but pay attention to the relationship between them. Differences 
in the level of restrictions across countries will be a crucial factor influencing international 
flows of terrorism. In Enders and Sandler’s interpretation: “If defensive measures taken 
by one country divert a terrorist attack to another country, a trans-national externality 
occurs. (...) a negative externality, where countries engage in too much security in an arms 
race-like attempt to deflect attacks.”46

43 Walter Enders – Todd Sandler: The Political Economy of Terrorism. Cambridge: Cambridge University 
Press, 2006. pp. 28–29.

44 Ibid. p. 29.
45 Ibid. pp. 31–36.
46 Ibid. p. 20.
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Iraq and Afghanistan are affected by a deflection of terrorists as well as terrorism 
to a degree. These are countries where state weakness provided an especially fertile 
environment to prepare and carry out terrorist operations against Western interests, more 
fertile than what Western democracies themselves used to offer, prior to 9/11. In other 
words, in the above mentioned “race,” these countries start out/started out as losers after 
the post-9/11 interventions.47

Just like other factors are merely complemented by deflection in the case of the 
relationship between secular autocracies and democracies, however, deflection is only 
part of the reason why Iraq and Afghanistan are affected by trans-national, jihadist 
terrorism—deflection is rather a by-product from the interplay of other factors. One 
such basic factor is that the two countries are symbolic-value targets because of Western 
democracies’ involvement there. Quite powerful symbols at that: In jihadist ideology they 
represent what has to be defended, and what Muslim warriors ought to defend the Islamic 
world from, at the same time. The militant struggle in these countries also helps terrorist 
networks find a new generation of recruits and draw financial support for their cause 
from wealthy backers. By attacking democracies’ citizens (civilians as well as soldiers), 
jihadists can maintain pressure on the democracies concerned, too.

Examining the relations between the different poles of the secular autocracy/liberal 
democracy/weak state triangle—or along the “deflection chain”—we get a vague picture 
as to whether there is any security community to talk of in this case. This all the 
more underscores the need to move beyond the conventional use of the term “security 
community.” Beyond its conventional interpretation, attached to the political and the 
military sector of analysis, the picture is too contradictory to be ignored.

Between Western democracies and several secular, Middle Eastern autocracies we often 
find something akin to a security community in the conventional sense, in the political and 
the military sector, just like with countries like Saudi Arabia and Pakistan. The security 
community with Pakistan is the most precarious of these, with concerns that a major part 
of U.S. aid to the country might be diverted to finance the insurgency in Afghanistan, or 
that informal nuclear proliferation from Pakistan may let nuclear technology get to states 
hostile to U.S. interests.

On the societal level of analysis—where Islamist influence has most of its impact—one 
finds a markedly different picture. For example, between Western democracies and secular, 
Middle Eastern autocracies, immigration is a particularly interesting form of “increased 
interaction”—the latter is one of the features of a security community in Adler and Barnett’s 
description. The permissive environment in democracies with already significant Muslim 
communities is regarded as an acceptable destination for hijra or emigration even by 
many contemporary Islamists.48 This permissive environment complicates the structure 
of the security complex with the emergence of “home-grown” terrorism in European 
countries: The democratic pole of the quadrangle is becoming more of a source itself, 

47 Discussing the changes that have taken place in Iraq, where the al-Qaida in Iraq group (AQI) suffered 
major setbacks since 2005–2007, is beyond this paper. These changes nevertheless do have to be noted 
here.

48 Olivier Roy: Globalised Islam—The Search for a New Ummah. London: Hurts and Co., 2004. pp. 
126–127.
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too.49 In fact, at times in the past it has even served as an enabler of militancy against 
secular autocracies and other regimes friendly to the West, as militants have found refuge 
in the more tolerant environment of liberal polities. Take the example of Saudi Islamists, 
some of whom have relocated of all places to London after a crackdown on the Islamist 
opposition in their home country in 1993.

Meanwhile, there clearly is a kind of security community between the democracies 
that intervened in Afghanistan and Iraq, and the states they are looking to reconstruct, 
albeit the latter countries are struck hard by terrorism that has partly migrated to their 
territory.

Iraq is the seemingly clearer example of this migration. Talking of a migration of 
terrorism to Afghanistan may appear less appropriate. Why it seems so is simple. In the 
case of Afghanistan one has to start the clock way before the Taliban’s removal from 
power: before the Taliban’s ascension to power. For terrorism to find itself a base in 
Afghanistan, external state support was necessary.

This came in the form of support to create a staging ground for militants taking part 
in the Afghan jihad, as insurgents, as well as through the purposeful radicalisation of a 
whole generation of Afghans, in Pakistani refugee camps. The process culminated after 
the Taliban movement overcame the fragmentation of southern Afghanistan at the end of 
1994, and subsequently managed to spread its dominance into almost every corner of the 
country. Using a phrase employed by László J. Kiss, Taliban-ruled Afghanistan, during 
the times that followed, became, instead of a regime merely supporting terrorism, a re-
gime partly sponsored by terrorism50—or sponsored by terrorists and their backers rather. 
A simplifying narrative could present this as a result of both an over-exporting and an 
over-deflecting of radical militancy from Middle Eastern autocracies, assisted by some 
Western democracies and a number of other states. In the end, deflection re-wrote the 
identity of a key state agent of the security complex, contributing (indirectly) to bringing 
the Taliban to power and then (directly) to keeping it there, creating a veritable hub for the 
security complex.

Beyond identifying the interaction of different polities as a key to understanding the 
jihadist terrorism security complex, looking to describe its exact geographical reach and 
the geographical patterns of related interdependence is challenging in several ways. Merely 
delimiting a contiguous body of territory, or even identifying groups of not necessarily 
neighbouring states, is insufficient.

49 According to a recently leaked report by MI5’s Behavioural Science Unit, based on “hundreds of case 
studies:” in the UK “the majority [of radical Islamists] are British nationals and the remainder, with 
a few exceptions, are here legally. Around half were born in the UK, with others migrating here later 
in life. Some of these fled traumatic experiences and oppressive regimes and claimed UK asylum, but 
more came to Britain to study or for family or economic reasons and became radicalised many years 
after arriving.” Understanding radicalisation and violent extremism in the UK. MI5 Behavioural 
Science Unit Operational Briefing Note. Report no.: BSU 02/2008.—As summarised by Alan Travis: 
“MI5 report challenges views on terrorism in Britain.” The Guardian, August 21, 2008; http://www.
guardian.co.uk/uk/2008/aug/20/uksecurity.terrorism1. Retrieved: August 22, 2008.

50 László J. Kiss: Globalizálódás és külpolitika. Budapest: Teleki László Alapítvány, 2003. pp. 
217–218.
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Firstly, the terrorist threat, and related activities of an auxiliary function, can “travel” in 
many ways. Air traffic or the hawala networks of informal, intermediary-to-intermediary 
money transfer create “security complex wormholes” of a kind. Secondly, the spread of 
ideologies is also, very much, a trans-state phenomenon. Thirdly, images of the global 
media flow virtually unaffected by borders, too.

In the case of Iraq and Afghanistan, the role of the media is particularly relevant. It is 
possible to put pressure on democracies in these two countries both morally, by bogging 
them down in the dirty small wars there, and financially, by draining their human and 
financial resources through insurgent warfare. Merom sees this as the decisive factor in 
turning domestic politics in democracies against foreign policy and foreign commitments 
in general.51 The media, as a transmitter of key images, is an important enabler of those 
looking to achieve this. As a result, many researchers (e.g., Iyengar and Monten)52 have 
attempted to quantitatively show an “emboldenment effect:” a direct statistical relationship 
between media coverage and terrorist as well as insurgent attacks.

It is beyond the scope of this paper to address this in methodological terms. Suffice it 
to say that terrorists and insurgents do very much take into account the role of the media. 
In fact they do so in much more sophisticated ways than just attacking more when paid 
attention. This is part of the reason why deflection is taking place—terrorists’ strategic 
calculus, resting as much as it is on the media’s behaviour, is an added explaining factor 
behind it.

Meanwhile it should be noted that this section of the paper does not suggest—and 
hopefully this does not even seem otherwise—that deflection-as-a-phenomenon can 
dictate anything like deflection-as-a-policy. Deflection is not sustainable at (our) will. 
What the West achieves in Afghanistan is symbolically important. Success there weighs 
a lot more than any short-term security gain from deflection. The latter may be erased if 
the West destroys its credibility in Afghanistan.

At the same time, deflection does not cease or suspend the threat of terrorism even as 
we speak. A good indication of this was a foiled attack in Barcelona in January, 2008. 
French intelligence uncovered a plot by Pakistani men planning to bomb Barcelona’s 
subway. Allegedly they were connected to Baitullah Mehsud’s Tehrik-e-Taliban Pakistan 
(TTP). This might show that restrictions do not necessarily impede would-be attackers to 
a critical degree.

The possibility that experienced jihadists may return from faraway battlegrounds is 
also a concern. For example, this prompted French authorities to arrest members of the 
“19ème arrondissement” group (see Box 2 by Dóra Zombori). German authorities are 
equally concerned with the “wandering mujahideen” scenario, as a result of the growing 
activity of the Islamic Jihad Union (supposedly a splinter group of the Islamic Movement 
of Uzbekistan).

51 Gil Merom: How Democracies Lose Small Wars—State, Society, and the Failures of France in 
Algeria, Israel in Lebanon, and the United States in Vietnam. Cambridge: Cambridge University 
Press, 2003.

52 Radha Iyengar – Jonathan Monten: “Is There an ‘Emboldenment’ Effect? Evidence from the 
Insurgency in Iraq.” Paper published on-line by the authors, February 2008. http://people.rwj.harvard.
edu/~riyengar/insurgency.pdf. Retrieved: April 10, 2008.
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Box 2
Some examples of Western jihadists who have gone

or at one point prepared to go to Afghanistan, Pakistan or Iraq
By Dóra Zombori

In January 2002, Ahmed Omar Saeed Sheikh (27), a British citizen, who once used to 
attend the London School of Economics, is a veteran of Bosnia and Kashmir, and was once 
released from an Indian jail in exchange for passengers of a hijacked Indian Airlines plane, 
masterminded the kidnapping and murder of U.S. journalist Daniel Pearl in Pakistan.1

In 2005, seven people, including Farid Benyettou (27) and Boubakeur el-Hakim 
(24), were arrested in France. They were members of a group calling itself the “19ème 
arrondissement” after the district of Paris where most of the members grew up. They were 
recruiting candidates to go and fight in Iraq. Boubakeur el-Hakim’s brother was killed in 
Fallujah, Iraq and he himself has fought in the country. Over the course of its activity, 
the group managed to recruit about a dozen people who were sent to al-Qaida training 
camps.2

Muriel Degauque (38), the first woman to stage a suicide car bomb attack in Iraq on 
November 9, 2005, was born a Catholic in Belgium. She converted to Islam when she was 
in her thirties.3

In May, 2006, three German women were prevented by German authorities from 
travelling to Iraq. According to intelligence sources, one of them had announced on her 
website that she planned to blow herself up in Iraq.4

In 2007, Izhar Ul-Haque (24), an Australian citizen and a medical student from Sydney, 
was charged with training with a terrorist organisation, Lashkar-e-Taiba, in Pakistan. In 
January and February, 2003, he allegedly spent 21 days at the Aqsa training camp in 
Muzaffarabad. When he returned he was intercepted by customs officers with notebooks 
containing information about various kinds of weapons and books about fighting a jihad 
in Pakistani Kashmir.5

In March, 2008, the 28-year-old German-born Turkish citizen Cüneyt Çiftçi blew 
himself up outside a guard post in Khost province in Afghanistan, killing two U.S. soldiers 
and two Afghans.6

In April 2008, two men from Germany, identified as Eric Breininger (20), a German 
Muslim convert, and Houssain al-Malla (24), a Lebanese native holding a German 
passport, were declared wanted by Germany, on suspicion of planning a bomb attack 
against German targets in Afghanistan. Just like Cüneyt Çiftçi, they were members of 
the Islamic Jihad Union, a group that in 2007 was planning attacks against U.S. bases in 
Germany.7

References
1 “UK Profile: Omar Saeed Sheikh.” BBC News, http://news.bbc.co.uk/1/hi/uk/1804710.stm, July 16, 

2002. Retrieved: July 5, 2008.
2  “French Iraq recruiters are jailed.” BBC News/Europe, http://news.bbc.co.uk/2/hi/europe/7400154.

stm, May 14, 2008. Retrieved: July 5, 2008.
3  “Journey of Belgian female ‘bomber’.” BBC News, http://news.bbc.co.uk/2/hi/europe/4491334.stm, 

December 2, 2005. Retrieved: July 5, 2008.
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The IJU has had some of its European and other members trained in terrorist training 
camps in the Pakistani tribal areas in the past. The latter are the new hub or centre of 
gravity within the jihadist terrorism security complex. Europol’s 2008 terrorism report 
notes this threat as well, even while registering a 34 percent decrease in the number 
of suspected Islamist terrorists arrested in Europe, from 2006 to 2007 (down from 257 
arrests to 201, with 13 percent arrested for attack-related offences in 2007).53

The illicit opiate trade security complex: An anchored security complex

The illicit opiate trade security complex is anchored in rich countries. More 
specifically, as far as opiates from Afghanistan are concerned, it is anchored in 
European countries. The European population is driving demand on the world 

market of heroin. This demand is fairly persistent and it is hard to question its continuing 
existence even in the long-run. Therefore the illicit heroin trade security complex might 
merely shift or migrate if a given source is tackled successfully.

It would be wrong to accept an entirely demand-focused explanation for the existence 
of the illicit heroin market. Market actors on the supply side are constantly involved in 
creating and sustaining the market for their products. From price regulation by way of 
hoarding and flooding to organising supplies to yet untouched markets, a number of means 
may serve their ends. That is how the “anchor” of a drugs trade security complex may 
migrate itself, too. A good example is the cocaine market’s recent reaction to effective 
counter-measures in Mexico, as a result of which the flow of cocaine has turned from 
North America more towards the European market. Traders have managed to establish 
staging posts along their new, West African trading routes.54

Historically, the production of opiates has gradually shifted to Afghanistan from areas 
where U.S.-sponsored crop eradication efforts (e.g., in Pakistan), the legalisation of some of 

53 TE-SAT: EU Terrorism Situation and Trend Report. The Hague: European Police Office (Europol), 
2008. pp. 18–25.; http://www.europol.europa.eu/publications/EU_Terrorism_Situation_and_Trend_
Report_TE-SAT/TESAT2008.pdf. Retrieved: August 24, 2008.

54 UNODC: “Cocaine trafficking in Western Africa—Situation Report,” http://www.unodc.org/
documents/data-and-analysis/Cocaine-trafficking-Africa-en.pdf, October 2007. Retrieved: May 11, 
2008; UNODC: “Cocaine trafficking in West Africa: The threat to stability and development (with 
special reference to Guinea-Bissau),” http://www.unodc.org/documents/data-and-analysis/west_
africa_cocaine_report_2007-12_en.pdf, December 2007. Retrieved: May 11, 2008.
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de/international/0,1518,418783,00.html, May 30, 2006. Retrieved: July 5, 2008.

5  Geesche Jacobsen: “Student faces terrorism trial.” Sydney Morning Herald, http://www.smh.com.
au/news/National/Student-faces-terrorism-trial/2005/03/07/1110160756779.html, March 8, 2005. 
Retrieved: July 5, 2008.

6  Matthias Gebauer: “The Smiling Suicide Bomber.” http://www.spiegel.de/international/
world/0,1518,543768,00.html, March 27, 2008. Retrieved: July 6, 2008.
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the earlier production (e.g., in Turkey), general economic development (e.g., in Southwest 
Asia) and/or a conversion to the production of other, synthetic drugs (e.g., in Southwest 
Asia) has terminated or significantly reduced poppy-growing.55 The historic inevitability 
of the illicit trade is what leads a strong critic like Sheptycki to claim that the post-Cold 
War era’s shift to Intelligence-Lead Policing (ILP) in international police work, and the 
prominent position of organised crime on ILP’s agenda, can only disrupt, and not cease, 
illicit markets. In Sheptycki’s view, international policing efforts amount merely to a kind 
of “global protection racket.”56

As it may be evident from this, the differentiation of a security and a securitisation 
complex is relevant with regards to the drugs trade as well. The very first problem one 
has to deal with is that few actually reliable data are available for reliable conclusions. 
MacDonald shows how the United Nations Office on Drugs and Crime (UNODC) and 
the U.S. State Department, relying partly on the same U.S. satellite data, came to estimate 
differing growth rates, from 2002 to 2003, of merely 8 percent and as high as 50 percent in 
Afghan poppy cultivation.57 For another example, Swanström argues that China’s official 
statistics misleadingly show heroin as coming to China largely from the Golden Triangle. 
The available statistical data cannot account for all of the heroin consumed and transited 
across China. This likely signals an underestimation of the Afghan source in the Chinese 
case.58 Few data are systematically collected and analysed on international organised 
crime in general—for example neither INTERPOL nor the World Customs Organisation 
is too preoccupied with that.59 On the consumer market, we have only scarce knowledge 
regarding how many users there are and how much demand there actually is.60 One has to 
rely largely on projections and estimates regarding what is produced, through what route 
it is trafficked, by whom, for consumption by whom, and regarding where consumption 
takes place.

The discourse over the drugs trade reckons with two main routes of Afghan heroin 
headed to Europe, the prime market. Both of these routes bear some resemblance to the 

55 See e.g., Pierre-Arnaud Chouvy: “Afghanistan’s Opium Production in Perspective.” The China and 
Eurasia Forum Quarterly, Vol. 4. No. 1. (February 2006). pp. 21–24.; Cindy Fazey: “Where have all 
the flowers gone? Gone to opium everyone. When will they ever learn, when will they ever learn?” 
International Journal of Drug Policy, No. 16. (2005). pp. 104–107.

56 James Sheptycki: “Global law enforcement as a protection racket: sceptical notes on transnational 
organised crime as a subject of global governance.” In: Transnational Organised Crime: Perspectives 
on Global Security (ed. by Adam Edwards – Peter Gill). London: Routledge, 2003. pp. 51–53.

57 David Macdonald: “Blooming flowers and false prophets: the dynamics of opium cultivation and 
production in Afghanistan under the Taliban.” International Journal of Drug Policy, No. 16. (2005). 
p. 93.

58 Niklas Swanström: “Narcotics and China: An Old Security Threat from New Sources.” The China 
and Eurasia Forum Quarterly, Vol. 4. No. 1. (February 2006). p. 122.

59 Bill Burnham: “Measuring transnational organised crime: an empirical study of existing data sets 
on TOC with particular reference to intergovernmental organisations.” In: Transnational Organised 
Crime: Perspectives on Global Security (ed. by Adam Edwards – Peter Gill). London: Routledge, 
2003. pp. 65–77.

60 Jonathan P. Caulkins, Peter Reuter, Martin Y. Iguchi, and James Chiesa: How Goes the “War on 
Drugs”? An Assessment of U.S. Problems and Policy. Santa Monica, CA: RAND Corporation, 2005. 
http://rand.org/pubs/occasional_papers/2005/RAND_OP121.pdf. Retrieved: May 10, 2008.
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ancient Silk Road(s).61 One of them leads through Iran and Turkey, the other through Central 
Asia and Russia. The latter route increased much in significance after the collapse of the 
Soviet Union saw vast segments of Central Asia’s population end up in impoverishment. 
People from Central Asia were spread all over Russia as a result of economic migration 
within the post-Soviet space. They had to turn to sources of income that were available to 
them at the time. This included the drugs trade.

Yet, regarding trade routes, we cannot just talk of a Silk Road security complex, even if 
just that is what is usually suggested by the discourse. For one differing take on the issue, 
according to an estimate by the Senlis Council, 33 percent of Afghan opiates departs via 
Pakistan, while only about 15 percent leaves Afghanistan via Central Asia.62 The 2008 
World Drug Report notes an interesting trend: “Global morphine seizures amounted to 46 
mt, up 45% on a year earlier. Most morphine seizures took place in Pakistan (70%) and Iran 
(23%). This suggests that important amounts of heroin are produced outside Afghanistan, as 
morphine does not have a large user base. The Pakistan authorities reported the dismantling 
of 8 heroin laboratories in 2006, the first identified laboratories since 1997.”63

Based on this, it seems fair to say that Pakistan receives too few attention in conventional 
accounts of trade route structures.

As to Hungary, Hungary itself is also a transit country. It lies near the so-called 
“European Balkan” sub-route, and the “Northern Black Sea” sub-route leads to it as well.64 
The European Balkan trail is usually described as leading from Istanbul through Sofia 
and Belgrade on to Zagreb. It is generally thought that over the 1990s the armed conflicts 
in the Balkans have diverted some of the traffic from this route.65 At the beginning of 
the 1990s, when the Federal Republic of Yugoslavia still has not disintegrated, about 60 
percent of European heroin seizures occurred there.66 The later diversion of traffic in the 
1990s saw increased volumes crossing Hungary even. According to one source, the car 
bomb attack in Aranykéz street in Budapest in 1994, connected to underworld rivalries, 
may have been partly related to dividing up the spoils of this increased traffic. Since 
2001, sources claim a general rejuvenation of the European Balkan Route. An increasing 
amount of heroin is being seized along its section in the Balkans. The amount intercepted 
by Albania grew from 4.5 kg to 120.041 kg from 2001 to 2006; heroin seized in Serbia 
and Montenegro grew from 62.518 kg to 696.556 kg in the same period.67 In 2006 the 

61 When UNODC refers to the “Silk Route,” it refers primarily to the trail crossing Central Asia, Russia 
and other East European countries.

62 Data retrieved from the Afghanistan Conflict Monitor, http://www.afghanconflictmonitor.org/senlis_
traffickingroutes.jpg, on May 10, 2008.

63 UNODC: “2008 World Drug Report,” http://www.unodc.org/documents/wdr/WDR_2008/
WDR_2008_eng_web.pdf, p. 45. Retrieved: July 4, 2008.

64 These routes are described in UNODC: “2008 World Drug Report,” op. cit. p. 48.
65 There are dissenting voices as well, regarding whether a diversion during the 1990s took place indeed. 

The armed conflicts of the Balkans may not have hindered heroin traffic so much really. Rather, they 
may have made it less visible.

66 UNODC: “2008 World Drug Report,” op. cit. p. 48.
67 UNODC: “2008 World Drug Report—Seizures,” http://www.unodc.org/documents/wdr/WDR_2008/

SEIZURE_Tables.pdf, p. 13. Retrieved: July 4, 2008. Besides UNODC, the World Customs 
Organisation predicted that the European Balkan route was to gain in importance. Excerpt: “... the 
‘Northern Balkan Route’ increased significantly in 2006. All the following countries succeeded in 
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Southeast European region accounted for 12 percent of heroin seizures worldwide—it 
took second place behind the large area referred to as “Near and Middle East / South-West 
Asia,” which accounted for 60 percent of what was captured in 2006.68

This is important. Conventional wisdom holds that the stabilisation of the Western 
Balkans is of much more concern to Hungary than state-building in Afghanistan. Here, 
however, is an example of how the two challenges are interlinked to a degree. Corruption 
related to trafficking does not necessarily threaten the prospects of political stabilisation 
itself. Nevertheless it does undermine effective governance structures and indirectly that is 
a threat. This concern is not restricted to the Western Balkans within East-Central Europe.

Another country where Hungary (along with Southeast Europe) is interested in seeing 
less trafficking in the future is Turkey. Turkish groups play an important role in the trade. 
Europol maintains a database specifically devoted to monitoring these groups. This is 
the MUSTARD Analysis Working File (AWF). It is among the Europol AWFs currently 
involving the most law enforcement and other officials in Europe—MUSTARD involves 
over 20,000 of them according to one source.

The transiting traffic has led to the strong securitisation of drugs in several of the 
countries concerned. For example this is the case in Iran. It is bogged down literally in a 
war with traders along its Afghan frontier.69 In other countries, in contrast, for example 
in Russia, the problem does not seem to have become a central concern for the security 
sector for a long while, in the view of some observers (e.g., according to Shelley).70

Meanwhile, one should not study only the contiguous body of territory that the flow of 
drugs crosses. Here again, one can see security complex wormholes, just like in the case 
of the jihadist terrorism security complex. The air transport option for the smuggling of 
drugs is risky, as there is a relatively great chance of discovery. Yet the profit margin is 
still sufficient for couriers and networks to take the risk at times, even with the alternative, 
overland transport routes and risks—the alternative cost—incalculated (e.g., even heroin 
is transported by air,71 for example from Pakistan to the UK). The wormhole of financial 
transactions plays an important role as well. Typically, revenues from the drugs trade go 
through a cycle of money laundering. Countries with more developed banking systems 
are the preferred venue for this. This, again, may question our assumption of a clear 
division of roles between “sources” and “targets” of the drugs trade.

With regards to the latter point: As already mentioned, certain basic items of the 
drugs trade, e.g., precursor materials and arms, are trafficked in the opposite direction 
than drugs. Fenopetov names the Netherlands, Belgium, Germany, Poland, Belarus, the 

significantly increasing the volume of heroin seized—Turkey reported 15 seizures amounting to 1,616 
kg, Bulgaria (38 cases, 475 kg), Serbia (5 cases, 205 kg), FYROM (3 cases, 150 kg), Croatia (6 cases, 
68 kg) and Romania (2 cases, 5 kg).” WCO: World Customs Organisation Customs and Drugs Report 
2006. Brussels: WCO, 2006. p. 20.

68 UNODC: “2008 World Drug Report,” op. cit. p. 54.Though it should be noted that “West and Central 
Europe” do not lag far behind, at fourth place in the rankings, accounting for 8%.

69 William Samii – Charles Recknagel: “Iran’s War on Drugs.” Transnational Organised Crime, Vol. 5. 
No. 2. (Summer 1999). pp. 153–175.; William Samii: “Drug Abuse: Iran’s ‘Thorniest Problem’.” The 
Brown Journal of World Affairs, Vol. 9. No. 2. (2003). pp. 283–299.

70 Louise Shelley: “The Drug Trade in Contemporary Russia.” The China and Eurasia Forum Quarterly, 
Vol. 4. No. 1. (February 2006). p.16.

71 The most common method used is sending the drugs by mail, but couriers also play a role.
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Ukraine, Russia and China as the main sources of precursors.72 These may or may not 
be trafficked by the same networks. Townsend, in interviews with Central Asian law 
enforcement officials, found that such potential links were downplayed by them as not 
actually existent in reality.73 There are indications contradicting this, however, signalling 
a strong connection between the trade of arms and drugs.74

The actual burden of the drugs trade, as in the case of refugee flows, depends on the 
distance to the “source” to a degree. Different consequences are to be expected along 
different points of the trail.

Drugs production, especially poppy-growing, thrives in insecure areas. There it may 
be the only viable option for farmers who have to do without a proper agricultural market 
infrastructure, in the midst of an asymmetrical armed conflict.75 On the borders of the 
source country, smuggling takes place partly under armed protection (e.g., on the Iranian–
Afghan border; back in the 1990s Tajikistan was another example of this phenomenon); it 
is not undertaken merely in the form of concealed shipments, or by way of stealth, or by 
corrupting officials. Corruption itself happens all along the trail. With shipments broken 
down to smaller portions nearing the primary market, and with generally poorer countries 
nearer the source, this corruption has more of an effect “upstream.” There it may more 
easily amount to “state capture,” i.e., the capturing of local and central government posts 
by criminal groups. (See the case of Kyrgyzstan as studied by Marat;76 and, for a wider 
overview, a study by Cornell77). Harmful effects of drug abuse and other related health 
problems, such as intravenous heroin use spreading HIV, TB and other infections, are 
also a concern all along the trail. So is market-related crime. Acquisitive crime by addicts 
or heavy users is proportionally more of a concern in countries where there are more 
consumers and where consumers represent more purchasing power and the retail trade 
value of heroin is higher.

Regarding the issue of harmful health effects, one has to point out peculiar Iranian 
habits of opiate use. Iranians consume almost all of the opium prepared from Afghan 
poppies. Heroin use exists in Iran, too, with something akin to a rural/urban fault-line 

72 Vladimir Fenopetov: “The Drug Crime Threat to Countries Located on the ‘Silk Road’.” The China 
and Eurasia Forum Quarterly, Vol. 4. No. 1. (February 2006). p. 7.

73 Jacob Townsend: “The Logistics of Opiate Trafficking in Tajikistan, Kyrgyzstan and Kazakhstan.” 
The China and Eurasia Forum Quarterly, Vol. 4. No. 1. (February 2006). p. 85.

74 Jerome Starkey: “Drugs for guns: how the Afghan heroin trade is fuelling the Taliban insurgency.” 
The Independent, http://www.independent.co.uk/news/world/asia/drugs-for-guns-how-the-afghan-
heroin-trade-is-fuelling-the-taliban-insurgency-817230.html, April 29, 2008. Retrieved: May 2, 2008. 
The article describes direct connections between the arms and the drugs trade in Tajikistan.

75 Vanda Felbab-Brown: “Afghanistan: When Counternarcotics Undermines Counterterrorism.” The 
Washington Quarterly, Vol. 28. No. 4. (Autumn 2005). pp. 55–72.; Vanda Felbab-Brown: “The 
Poppy Problem.” The Washington Post—Think Tank Town, http://www.washingtonpost.com/wp-
dyn/content/article/2007/09/21/AR2007092101707.html, September 21, 2007. Retrieved: October 1, 
2007.; Barnett R. Rubin – Jake Sherman: “Counter-Narcotics to Stabilize Afghanistan: The False 
Promise of Crop Eradication.” New York: Center on International Cooperation, http://www.cic.nyu.
edu/afghanistan/docs/counternarcoticsfinal.pdf, February, 2008. Retrieved: June 8, 2008.

76 Erica Marat: “Impact of Drug Trade and Organized Crime on State Functioning in Kyrgyzstan and 
Tajikistan.” The China and Eurasia Forum Quarterly, Vol. 4. No. 1. (February, 2006). pp. 93–111.

77 Swante Cornell: “The Narcotics Threat in Greater Central Asia: From Crime-Terror Nexus to State 
Infiltration?” The China and Eurasia Forum Quarterly, Vol. 4. No. 1. (February 2006). pp. 37–68.
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determining distinct preferences, but opium is consumed by more people.78 Anyhow, 
opiates are a major challenge for the Iranian state. This is illustratively shown by the 
example of the aftermath of the Bam earthquake in 2003. Humanitarian transports had 
to include a huge amount of methadone for the treatment of addicts in the disaster zone. 
Iran’s rate of opiate addicts is in fact the highest in the world, estimated at 2.8 percent of 
the population in 2005.79 Yet, consequences of opium consumption are more benign than 
those of heroin use. Opium is consumed in non-intravenous use, and there are less overdose 
cases. If harm reduction is a leading principle, then the Iranian state’s objective interest is 
not necessarily clear-cut: a drying up of the Afghan heroin source, as it happened during 
the short-lived Taliban-introduced ban in 2000/2001, leads only to increased intravenous 
drug use and more overdose deaths. E.g., Jelsma noted a 60 percent increase in overdose 
deaths in Iran comparing identical periods in 2000 and 2001, from March 21 to July 21.80 
Even so, Iran is engaged in a war-like struggle, as noted before.81

This is one of the major concerns behind debates over the rights and wrongs of a law 
enforcement approach to counter-narcotics. The elimination of a source may, over time, 
lead merely to its substitution by other sources. It may also result in a conversion to the 
use of other drugs by some of the affected users—for example to the use of synthetic 
drugs, some of which may be more harmful than illicit heroin. During the 2000/2001 
period, when the Taliban ban took its effect on the trade, such conversion to synthetic and 
other drugs was observable in reaction to the resulting drought from Pakistan all the way 
to Estonia.

The debatability of whether there is an actual threat, and the questionable possibility of 
offering viable measures against it, raises the question if there is merely an inter-subjective 
securitisation complex in the case of the drugs trade—rather than an objectively existent 
security complex.

Even if one agrees to the securitisation of drugs as a threat, it is not at all guaranteed 
that fighting against them more heavy-handedly decreases this threat. Lowenthal retells a 
U.S. national security briefing about the global narcotics trade where an undersecretary 
was told by the intelligence officer giving the briefing, “there is very little you will be able 
to do with this intelligence (...) you have no policy levers with which to react.” Asked why 
he said so, the intelligence officer answered that he merely wanted the undersecretary to 
be prepared for this “at the outset of their relationship so as to avoid problems later on.”82

78 Regarding patterns see Ahmadi et al.: “Pattern of Cocaine and Heroin Abuse in a Sample of Iranian 
Population.” German Journal of Psychiatry, Vol. 8. No. 1. (2004). pp. 1–4.; regarding the trade see 
Samii – Recknagel: op. cit. and Samii: op. cit.

79 Karl Vick: “Opiates of the Iranian People—Despair Drives World’s Highest Addiction Rate.” 
The Washington Post, http://www.washingtonpost.com/wp-dyn/content/article/2005/09/22/
AR2005092202287.html, September 23, 2005. Retrieved: May 4, 2008.

80 Martin Jelsma: “Learning lessons from the Taliban opium ban.” International Journal of Drug Policy, 
No. 16. (2005). p. 99.

81 See Jason Burke: “Breaking the border.” The Observer, http://observer.guardian.co.uk/life/
story/0,,548810,00.html, September 9, 2001. Retrieved: May 2, 2008.

82 Mark M Lowenthal: Intelligence—From Secrets to Policy. CQ Press: Washington, 2003. p. 147.
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Further Afghanistan-related, issue-specific security complexes

At least two more issue-specific security complexes may be discussed in an 
Afghanistan-centred analysis of issue-specific security complexes. One of them 
is connected to poliomyelitis, or polio, and the other is related to energy issues 

or more specifically the worldwide supply of natural gas—the latter specifically from a 
Western interests-based perspective.

Polio

The “war” on polio, the aim to completely eradicate the disease, was declared in 1988. At 
that time, some 350,000 cases occurred annually worldwide. By 2003, with less than 2,000 
cases throughout 2002, it became possible for WHO to shortlist the few countries where 
cases still expectably occurred (as well as those that were still more at risk than others). 
This came one and a half decade and $2 billion into the polio eradication effort which was 
originally set to achieve its overall objectives by 2000. Seven countries were included on 
the WHO shortlist as remaining source countries. Three of the seven accounted for 99 per-
cent of all cases at the time: these were India, Pakistan and Nigeria.83 Not coincidentally, 
these are countries affected by the challenge of either localised armed conflict or weak or 
absent central government control in some parts of their territory. These “pockets of polio 
transmission,” as WHO calls them, are the key remaining epidemiological challenges 
when it comes to polio. Because of their persistence, twenty-five otherwise polio-free 
countries have re-imported the disease between 2003 and 2005.84

After armed conflicts in Afghanistan gradually flared up by 2005, concern rose regarding 
the polio situation. The areas most affected by the fighting in Afghanistan were the ones 
directly neighbouring on Pakistan’s tribal areas. There the disease still regularly occurs. 
Then Pakistani health minister, Nasir Khan, declared in February, 2007 that “in terms of 
polio eradication, the two countries [Afghanistan and Pakistan] are one.”85 Worryingly, in 
parts of Pakistan’s Federally Administered Tribal Areas, such as Bajaur Agency, just like in 
conflict-torn southern and eastern districts of Afghanistan, vaccination campaigns are either 
regularly hampered by fighting and religious opposition to them or altogether impossible to 
carry out. This is a concern, since polio is very infectious and spreads rapidly in unvaccinated 
populations. Mobility through air travel opens a wormhole for this security complex as well. 
This is illustrated by the case of Zaheer Ahmed, a Pakistani guest student in Australia. 
A Punjabi by birth, Zaheer Ahmed contracted polio while on a trip in the Swat valley, a 
predominantly Pashtun part of Pakistan in the North-Western Frontier Province, near the tribal 
areas. He then returned to study in Australia, carrying the infection with him.86

83 “WHO steps up polio fight.” BBC, http://news.bbc.co.uk/2/hi/health/3106607.stm, July 29, 2003. 
Retrieved: June 4, 2008.

84 “Poliomyelitis.” WHO Fact sheet N°114, last updated: January, 2008, http://www.who.int/mediacentre/
factsheets/fs114/en. Retrieved: August 25, 2008.

85 “Afghanistan–Pakistan: Polio knows no borders.” IRIN News, Islamabad, http://www.irinnews.org/
report.aspx?ReportID=70863, March 22, 2007. Retrieved: June 4, 2008.

86 Ashfaq Yusufzai: “Pakistan polio case in Australia.” BBC, http://news.bbc.co.uk/2/hi/south_
asia/6922991.stm, July 30, 2007. Retrieved: June 4, 2008.
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Regarding the general trends over the latter years in Afghanistan and Pakistan: “In 2006 
there were 40 confirmed cases of polio in Pakistan and 31 in Afghanistan. This year [in 
2007], there have been 11 confirmed cases in Pakistan, including four in Sindh Province, 
two in Balochistan and four in Pakistan’s North West Frontier Province,” according to an 
IRIN report.87 This did not amount to the same, alarming worsening of the polio threat that 
was seen from 2005 to 2006. Even so, trends did not present an overall reassuring picture. 
That is why it was important that the Taliban eventually agreed, in September, 2007 to 
let polio vaccination go ahead in various troubled southern Afghan districts, including 
even Musa Qala in Helmand province. The latter was, at the time, mostly under insurgent 
control. This, however, is not the end of the polio threat in the areas concerned, since 
multiple, repeated vaccinations are required for effective protection against the disease. 
This seems problematic in the absence of regularly and reliably granted access.

Natural gas supplies

Finally, the issue of energy supplies may be tentatively brought up within the analytical 
framework of this paper. There are plans, distant as yet, for a Turkmenistan–Afghanistan–
Pakistan pipeline, possibly connecting to India even, and thus mentioned as TAPI from 
hereon.88 TAPI could be strategically important directly to India, and indirectly to both the 
European Union and the U.S. This new access route could diversify distribution channels 
for Central Asia’s natural gas. Subsequently it could mitigate Russian influence over the 
region and its resources somewhat (with its potential capacity of 33 billion cubic metres 
per year in mind). With this strategic purpose in focus, Nabucco seems vulnerable in the 
case of conflicts in the Caucasian region, therefore other routes like TAPI—or any other 
route leading to China—may seem like better options at the moment.89

Instability in Afghanistan is hampering even the planning for this project, however. 
The U.S. company Unocal and the Argentinian company Bridas have, in the 1990s, 
dropped their respective plans for building a version of TAP. At this point, the Asian 
Development Bank seems ready to take part in financing the project,90 with the pipeline’s 
construction set to begin in 2010, although the prospects for the completion of the section 
in southern Afghanistan look more dubious than they did between 1996 and 2001, when 

87 “Afghanistan–Pakistan: Cross-border polio campaign targets 40 million children.” IRIN News, 
Islamabad, http://www.irinnews.org/report.aspx?ReportID=73615, August 7, 2007. Retrieved: June 
4, 2008.

88 It is also often mentioned as TAP (the Trans-Afghan Pipeline).
89 Steve LeVine: “Georgia: A Blow to U.S. Energy.” BusinessWeek, http://www.businessweek.

com/magazine/content/08_34/b4097000700662.htm?chan=top+news_top+news+index_
news+%2B+analysis?link_position=link1, August 13, 2008. Retrieved: August 21, 2008.; Adam B. 
Kushner: “Not a Safe Route.” Newsweek, September 1, 2008. p. 23.; Péter Tálas: “A grúz–orosz háború 
geopolitikai értelmezése.” ZMNE Stratégiai Védelmi Kutatóintézet – Elemzések, No. 6. (2008). p. 4.

90 News reports indicate an agreement reached between Tajikistan, Afghanistan, Pakistan and India, 
on that their national oil companies will form a consortium that would construct the pipeline. The 
current plan is to float a so-called Special Purpose Vehicle on international financial markets to draw 
additional financers, perhaps some bigger companies as well, into the project. Source: “GAIL to lay 
TAPI pipeline.” The Financial Express, http://www.financialexpress.com/news/GAIL-to-lay-TAPI-
pipeline/302677/, April 28, 2008. Retrieved: August 20, 2008.
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the Taliban was in stable control of the areas concerned. For some critics these vague plans 
are, nevertheless, enough to identify the key U.S. foreign policy interest in Afghanistan 
to be their realisation.91 Nevertheless any kind of strategic disadvantage persisting partly 
because of the current situation in Afghanistan could be viewed as a negative spill-over 
effect of the ongoing conflict there, hence the issue had to be dealt with in this paper.

Security community faultlines and policy communities

One of the questions pondered in this paper has been if one might talk of security 
communities within the security complexes outlined, in an issue-specific sense. 
The tentative answer in the previous passages has been that if there is any such 

community in these cases, it is a rather weak one.
To conclude that with more confidence, a more elaborate definition of an issue-specific 

security community is needed.
Any such security community of states would need to have a common policy framework 

vis-à-vis common threats. If the threat is not common, or if it is doubtful if there is a 
threat at all, a common policy might not make sense at all from a “Realist” or rather 
a selfishly rational perspective. If the threat is common, a common policy may seem 
only natural. For a security community to emerge as a result, coordination and equitable 
burden-sharing would be required against the given threat. Coordination implies that 
measures, when carried out independently by members on their own, shall do no harm to 
the other members of the community. It also necessitates that this be taken into account in 
an explicit form even in the policy-planning process. In the cases observed this is hardly 
true. Wide policy gaps or asymmetries are notable among the states concerned.

As to terrorism, September 11, 2001 led to some convergence in terms of the general, 
West-wide toughening of the anti-terrorism security regime. No country’s relatively lax 
approach may be as threatening to other democracies as previously. Such a relatively lax 
approach is now more of a threat to the country that maintains one. But when it comes 
to the debate over the right counter-terrorism strategy, or even the need for any counter-
terrorism strategy, views widely diverge.92 Accusations of counter-productivity are made. 
The lack of unity undermines efforts at whatever common goal there is, be it the lowest 
common denominator.

With regards to drugs, the example of the debate between the Netherlands and the U.S. 
has already been mentioned. For another example, Iran’s interdiction efforts are focused, 

91 John Foster: “Pipeline through a troubled land: Afghanistan, Canada and the New Great Game. Canadian 
Centre for Policy Alternatives.” Foreign Policy Series, Vol. 3. No. 1. http://www.policyalternatives.ca/
documents/National_Office_Pubs/2008/A_Pipeline_Through_a_Troubled_Land.pdf, June 19, 2008. 
Retrieved: August 22, 2008.

92 To make the difference implied here clear, in NATO terminology anti-terrorism and counter-terrorism 
are interpreted the following way. Anti-terrorism is “the use of defensive measures to reduce the 
vulnerability of forces, individuals and property to terrorism.” Counter-terrorism on the other hand 
is “offensive military action designed to reduce terrorists’ capabilities.” Source: “NATO’s military 
concept for defence against terrorism.” http://www.nato.int/ims/docu/terrorism.htm, October, 2003. 
Retrieved: July 1, 2008.
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in a tellingly one-sided way, on trying much more to stop the inflow as opposed to the 
cross-flow of drugs from Afghanistan.

Also of interest here is the often-heard argument about the U.S. that its active war 
on drugs may distort the policy mix of source and transit countries through its push 
for more law enforcement in general. A law enforcement-heavy approach is said to be 
typical of the U.S. in its domestic policy, too. A study by the RAND Corporation cites 
certain cost-effectiveness calculations regarding this—these seem to verify that there is 
a tilt in spending towards law enforcement in the U.S., not justified by proportionally 
greater cost-effectiveness. Purely in terms of effect, it shows treatment to be the best (the 
most cost-effective) option. Definitive conclusions are hard to reach, however, because 
of the interrelated nature and effect of the full spectrum of available policy tools: law 
enforcement, treatment and prevention.93

Law enforcement efforts are usually regarded by critics as stemming from a moralising 
approach to counter-narcotics. This is not typical of the U.S. alone, however. Many other 
countries, for example Iran or China, appear to share belief in such an approach.94

In the case of Afghanistan, however, there is more of a contrast with U.S. policy.95 The 
U.S. clearly seems to favour a less cautious approach to counter-narcotics. It is willing 
to see crop eradication enhanced by even ground-based spraying in Afghanistan.96 The 
Afghan government’s own strategic document on the other hand strongly emphasises the 
pitfalls of a strategy led by forced eradication, even while stating that, once opportunity 
for alternative livelihood exists somewhere, eradication could still be useful.97

Such divergence with the Afghan government’s views may be regarded as a measure 
of U.S. willingness to outsource law enforcement with its possible collateral damage to 
overseas. This is not unprecedented. More or less of a U.S. push was behind a number 
of notable historical instances of comprehensive crop eradication campaigns. Examples 
include the campaign accompanying Turkey’s conversion to poppy production for medical 
purposes, the case of the Pakistani counter-narcotics campaign in the Dir valley, in Bajaur 
Agency, as well as the temporary elimination of hashish and opium production in the 
Bekaa valley, in Lebanon (in cooperation with Syrian forces).

Looking at UNODC’s sources of funding, however, it is not only the U.S that provides 
resources to the UN agency with a clear law-enforcement focus—Japan and the UK do 
that as well. Among the major donors of UNODC there is Italy, the country that historically 
has held on to the position of “the Italian job within the UN,” as UNODC’s (and its 
predecessors’) leading post is colloquially known in the UN system. Pino Arlacchi, a 

93 Caulkins, Reuter, Iguchi and Chiesa: op. cit. pp. 15–19.
94 On Iran see Balázs Szász: “Szívós teve.” HVG, August 9, 2008. On China: Kasia Malinowska-

Sempruch – Nick Bartlett: “‘Who Needs Protecting?’ Rethinking HIV, Drugs and Security in the 
China Context.” The China and Eurasia Forum Quarterly, Vol. 4. No. 1. (February 2006). pp. 25–30.

95 Rubin – Sherman: op. cit.
96 Thomas A. Schweich, ed.: “U.S. Counternarcotics Strategy for Afghanistan.” U.S. Department of 

State, http://www.state.gov/documents/organization/90671.pdf, August, 2007. Retrieved: June 8, 
2008.

97 Islamic Republic of Afghanistan Ministry of Counter-Narcotics: “National Drug Control Strategy,” 
http://www.fco.gov.uk/resources/en/pdf/pdf18/fco_nationaldrugcontrolstrategy, January 2006. 
Retrieved: June 8, 2008.
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former executive director of UNODC was highly active in winning the Taliban’s support 
for a comprehensive ban on poppy-growing in Afghanistan in 2000–2001.98 Italy’s law 
enforcement-centred ideas about counter-narcotics seem influenced by the country’s 
struggle against its own, home-grown organised crime. The Sicilian Cosa Nostra, the 
’Ndrangheta of Calabria and the Neapolitan sistemas have traditionally been active even 
in the Southwest Asian heroin trade in the past—and Pino Arlacchi took office at UNODC 
having been a founder of the Italian DIA (Direzione Investigative Antimafia).

These examples above are significant: influence exerted over others’ policy preferences 
could be indicative of how, what seemingly is an issue-specific security community 
of states, may be a product of sheer pressure or incentives provided by hegemonic or 
structurally influential actors. In such cases, asymmetrically harmful consequences are 
quite likely. Once they do occur, any empirically identified policy community will be short 
of a real security community in the neutral view of analysis.

The example of Italy, a prime contributor to the general-purpose funds of UNODC, 
is also significant because it shows how countries may become relevant actors within a 
security complex not only through involvement based on their security interests. Italy is 
connected to the illicit Afghan opiate trade security complex through institutional links, 
partly because of a symbolic attachment to the issue. Through these links it is a relevant 
party within the complex. Meanwhile, other countries, more of actual stakeholders 
themselves, do not get the same influence over what happens in the name of counter-
narcotics.

Stakes connected to opiate production may not be only of a security or symbolic 
nature. Economic interests affect calculations as well. An example could be India—as a 
beneficiary of the so-called 80 to 20 rule,99 India is generally not interested in seeing more 
countries allowed to join legal opium production for the world market of pain-killers.100 
In light of this it is remarkable to see a former Indian narcotics commissioner, Romesh 
Bhattacharji, work nowadays with the Senlis Council in promoting a poppy legalisation 
scheme for Afghanistan.101 The latter could theoretically result in India losing some of its 
market share (albeit the concept does not, overall, seem very realistic).

  98 For a case study of the complex reasons, effects and the highly likely unsustainability of the latter 
see Fazey: op. cit.; Jelsma: op. cit.; Irene Kuo – Steffanie A. Strathdee: “After the flowers are gone … 
what happens next?” International Journal of Drug Policy, No. 16. (2005). pp. 112–114.; MacDonald: 
op. cit.; Francisco E. Thoumi: “Why the Taliban poppy ban was very unlikely to have been sustained 
after a couple of years.” International Journal of Drug Policy, No. 16. (2005). pp. 108–109.; for views 
of those sympathising with the ban, or claiming its overall usefulness, see Graham Farrell – John 
Thorne: “Where have all the flowers gone? Evaluation of the Taliban crackdown against opium poppy 
cultivation in Afghanistan.” Ibid. pp. 81–91. and Moruf Adelekan: “‘Very effective but draconian and 
unacceptable’: Paradox in the evaluation of a unique drug control effort in a non-western country.” 
Ibid. pp. 110–111.

  99 According to this rule, the U.S., home to the biggest pharmaceutical industry in the world, imports 
80% of the licit opium it needs from such currently accepted producers as India and Turkey.

100 Jelsma: op. cit. pp. 100–101.
101 Senlis Council: “Poppy for Medicine: Licensing poppy for the production of essential medicines: an 

integrated counter-narcotics, development, and counter-insurgency model for Afghanistan.” http://
www.senliscouncil.net/documents/poppy_medicine_technical_dossier, June, 2007. Retrieved: June 
25, 2007.
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Based on this example, there seems to be an interesting path to explore for conceptual 
thinking studying the relationship between security and economic complexes of stakes and 
interests. A question worth asking is what meaningful difference there could be between 
inquiring about security in the economic sector and analysing “economic complexes” as 
such. However, such conceptual questions are beyond this paper.

the age oF opaque poliCy-making

Disaggregated analysis makes only limited sense

Issue-specific security communities, as I attempted to show, are not observable in the 
case of the issue-specific security complexes discussed in the previous section. When 
we do find security communities, such as NATO or the EU, their existence cannot 

be explained in a purely functional sense. They are not issue-specific—i.e., they are not 
merely instruments of countering a particular common threat. Thinking back to Adler 
and Barnett, these security communities are mutual aid societies rather.

The threats against which they take collective action are not necessarily common as 
such. There is mutual aid provided against threats that otherwise the individual members 
of the security community would have to face on their own. More than that, there is an 
entire system of beliefs attaching members to cooperation with each other. This is beyond 
the basic and ultimately selfish consideration that if one wants one’s interests respected 
and collectively defended tomorrow, one also has to show concern for others’ interests 
today. Meanwhile, one can point to economic security interests dictating cooperation as 
well. In the case of both NATO and the EU we are talking about security communities 
within the core areas of today’s global economy. These have much in the way of common 
stakes on the peripheries and can gain collectively if threats and challenges are managed 
successfully there.

This drives a kind of “post-modern imperialist” response as described (and partly 
prescribed, albeit with caveats) by Robert Cooper,102 or Francis Fukuyama,103 to name 
just a few proponents of interventionism on security grounds.104 It effectively rests on 
the assumption of a security community of the North, in the face of the South. Or a 
security community of the “zone of peace” reaching out to, as well as defending against, 
the “zone of instability.” Making a direct—partly selfish or security-seeking and partly 
humanitarian—effort at spreading its zen, so to say.

102 Robert Cooper: “The Post-Modern State.” In: Re-Ordering the World (ed. by Mark Leonard). London: 
The Foreign Policy Centre, 2002. pp. 11–20.

103 Francis Fukuyama: State-building—Governance and World Order in the 21st Century. Ithaca, NY: 
Cornell University Press, 2004.

104 See also Sebastian Mallaby: “The Reluctant Imperialist: Terrorism, Failed States, and the Case for 
American Empire.” Foreign Affairs, Vol. 81. No. 2. (March–April, 2002) or James D. Fearon – David 
D. Laitin: “Neotrusteeship and the Problem of Weak States.” International Security, Vol. 28. No. 4. 
(2004). pp. 5–43.
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For their part, issue-specific security complexes appear to be insignificant as drivers 
of security community formation. Have the previous sections of the paper been in vain 
then?

The answer is not so clear-cut. Disaggregated analysis seems to be the logical approach 
to telling why the Afghanistan mission may be important to a particular country, such 
as Hungary. Disaggregated analysis—in the sense of looking at threats one by one, 
from an individual country cost/benefit perspective, trying to connect one’s measure of 
commitment directly to one’s peculiar interests. From a Realist perspective it seems only 
natural that this is the way the issue has to be analysed. So much so, that this inevitably 
had to be addressed.

As Annex I (the recent official take by the Hungarian Ministry of Defence on the issue 
of Hungarian interests in Afghanistan) shows, even government organs feel tempted 
to formulate an easy justification regarding the need for involvement in Afghanistan, 
referring to terrorism and drugs in general. This may or may not stem from fear and 
uncertainty about the outcome of addressing the fundamental questions with sufficient 
complexity. Whatever the cause, this paper looks to surpass these inhibitions.

Complex arguments have to be addressed—this is what makes a policy, even one’s 
Afghanistan policy, more acceptable and more sustainable for the long run. Disaggregated 
analysis cannot really give a clue, and in the case of a crisis, when people do contemplate 
only seemingly acceptable, oversimplified arguments, it may prove to be problematic. If 
one keeps referring to the struggle against drugs as a driver of policy, it will suggest that 
the Afghanistan mission is counter-productive (with Afghan opiate production growing 
significantly in the latter years), even though “productivity” as such should be judged 
according to different and much more complex metrics. If one claims that in Afghanistan 
there are bases of terrorism to eliminate, that is an equally precarious justification: in 
case there are terrorist bases in Afghanistan, so many years after 2001, and the concern 
would be simply how to eliminate them, that would suggest that the Afghanistan mission 
is rather hopeless.

For one last round of taking stock of the relevant issue-specific security complexes, 
here are the main arguments regarding each of them—before moving on to mention more 
complex and more important arguments instead of them.

I. Refugees

The refugee flow security complex is rather well-contained. As registered in footnote #29, 
Hungary is only very mildly affected by past refugee flows from Afghanistan. So mildly 
that one could not justify grounding Hungary’s Afghanistan policy on that issue.

II. Drugs

The illicit opiate trade security complex is, as stated before, anchored by demand. The 
elimination of the current Afghan source of opiates could only be possible in the long 
run in the first place. At the moment, counter-narcotics cannot be aggressively pursued in 
Afghanistan. It would hurt other, more immediate objectives there, such as the ongoing 
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counterinsurgency campaign. Moreover, opium production may, in the end, merely shift 
elsewhere from Afghanistan, for example to Southwest Asia. Meanwhile a part of users 
may react to any temporary decrease in the supply of heroin by just converting to synthetic 
substances.

Table 1. Population abuse rate of opiates in West and Central European Countries
(for their population aged 15–64).

Source: UNODC: “2007 World Drug Report.
 http://www.unodc.org/pdf/research/wdr07/WDR_2007.pdf. Retrieved: January 19, 2008.

Country name Rate (%)
Estonia, 2004 1.5
Luxembourg, 2000 0.9
Latvia, 2003 0.9
United Kingdom, 2004 0.9
Italy, 2005 0.8
Portugal, 2000 0.7
Lithuania, 2002/4* 0.6
Switzerland, 2000 0.6
Malta, 2004 0.6
Ireland, 2001 0.6
Denmark, 2001 0.5
Slovenia, 2001 0.5
Austria, 2002 0.5
France, 1999 0.4
Belgium, 1997 0.4
Norway, 1997 0.4
Iceland, 2005 0.4
Hungary, 2003** 0.3
Slovakia, 2004 0.3
Netherlands, 2001 0.3
Greece, 2004 0.3
Spain, 2002 0.2
Germany, 2004 0.2
Liechtenstein, 2005*** 0.2
Poland, 2003 0.2
Cyprus, 2004 0.2
Sweden, 2003 0.1
Czech Republic, 2004 0.1
Finland, 2004 0.1

*  “UNODC estimate based on local studies, special population group studies, and /or law enforcement 
agency assessments.” UNODC: op. cit. pp. 241–242.

**  In Hungary’s case data is for the population aged 18–54.
***  “Tentative assessment.” UNODC: op. cit. pp. 241–242.
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Table 1 shows the population abuse rate for opiates in “West and Central European 
countries.” This is one measure of how much each of them is affected by the largely 
(although not exclusively) Afghan-source trade.

Table 2 then shows, in the fourth column, a possible percentage figure for how many 
within the population of the above listed countries were treated for opiate-related problems. 
See the second figure within each cell of the fourth column. Data is primarily extracted 
from the above quoted UNODC report.

Table 2 Treatment of opiate-related medical problems per country

Countries % of those treated 
for problems 

related to opiates 
(in the year 

indicated), within 
all of those 

treated

Number of 
treated; Number 
of treated related 
to opiates (in the 
year indicated, or 
in the same year 
as in the column 

to the left)*

Approximate % 
of those treated 
within the entire 
population;
Appr. % of those 
treated related 
to opiates within 
entire pop.**

Population data 
used

Austria 87 (2003) 11,753 (2002); 
10,225

0.146; 0.127   8,032,926

Belgium 44.2 (2004) 3,662; 1,618 0.034; 0.015 10,584,534
Cyprus 66.7 (2005) 499; 333 0.063; 0.042      788,457
Czech 
Republic

24.5 (2004) 8,845; 2,167 0.085; 0.020 10,381,130

Denmark 42.2 (2004) 5,212; 2,199 0.095, 0.040   5,475,791
Estonia 53.8 (2001) 2,034; 1,094 0.147; 0.079   1,376,743
Finland 39 (2004) 3,150; 1,229 0.059; 0.023   5,308,208
France 51.3 (2004) 78,500; 40,270 0.126; 0.065 61,875,822 

(metropolitan 
France)

Germany 80.3 (2004) 38,953; 31,279 0.047; 0.038 82,210,000
Greece 87.7 (2005) 3,872; 3,396 0.034; 0.030 11,216,708
Hungary 14.4 (2005) 14,793; 2,130 0.147; 0.021 10,041,000
Iceland 0.1 (2000) 1,655 (2004); 

≈2
0.523; 
insignificant

     316,252

Ireland 65.6 (2004) 4,750; 3,116 0.079; 0.051     6,000,000
Italy 73 (2005) 159,952; 

116,764
0.269; 0.196 59,448,163

Latvia 45.1 (2005) 543; 245 0.023; 0.010   2,270,700
Liechtenstein 14.8 (2005) 27; ≈4 0.076; 0.011        35,365
Lithuania 80.3 (2005) 3,301; 2651 0.097; 0.078   3,369,600
Luxembourg 76 (2003) 1,700 (2005); 

1,292
0.354; 0.269      480,222
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Malta 83.5 (2003) 623 (2004); 
520

0.154; 0.128      404,500

Netherlands 50.8 (2003) 29,908; 15,193 0.182; 0.092 16,408,557
Norway 52 (2004) 3,003; 1,562 0.063; 0.032   4,752,735
Poland 23.3 (2003) 12,836 (2004); 

2,991
0.033; 0.007 38,518,241

Portugal 63 (2004) 31,822 (2005); 
20,047

0.293; 0.184 10,848,692

Slovakia 43.4 (2003) 2,078 (2005); 
902

0.038; 0.016   5,379,455

Slovenia 96.2 (2004) 3,000 (2005); 
2,886

0.148; 0.142   2,023,358

Spain 44.5 (2004) 52,922; 23,550 0.117; 0.052 45,200,737
Sweden 31.5 (2004) 4,389; 1,383 0.047; 0.015   9,196,227
Switzerland 43.9 (2003) 20,316 (2004); 

8,919
0.267; 0.117   7,591,400

UK 66.4 (2005) 99,482; 66,056 0.164; 0.109 60,587,300

*  Regarding the third column (“Number of people treated…”): Where I didn’t know the percentage 
figure for the same year for which I had data on the number of treated, I made a projection assuming 
a percentage figure unchanged from the year for which I had one, to be able to estimate the number 
of people treated for opiate-related problems. Where that was the case, I indicated in brackets the 
year of measurement of the data on the overall number of people treated with drug-related medical 
problems.

**  Using, for a(n extremely) raw, yet useful, measure, population data (be it census-based or just an 
estimate) available on Wikipedia on May 23, 2008—using figures originating from the year closest 
to the actual year of measurement of the UNODC-provided data on treatment, which was used in the 
other columns (when more options were available). Some of these figures have since been replaced 
with fresher data on Wikipedia. This is regarded as irrelevant, since population data is meant to serve 
here only the crude measuring of the population percentage variables in the penultimate column.

The numbers in the tables may seem small overall. For a bit of a contrast: UNODC 
estimates that there are about 100,000 lethal overdose cases annually worldwide. The 
prevalence of HIV among users in the Baltic states is also indicative of risks to general 
society. According to the International Narcotics Control Board:

Estonia has one of the highest growth rates for HIV infection in Europe: an estimated 
10,000 persons infected with HIV. Of the estimated 30,000 persons in Estonia who 
abuse drugs by injection, about 13 per cent are infected with HIV. In Latvia, there 
are an estimated 10,000 persons infected with HIV and 17 per cent of the estimated 
12,000 persons who abuse drugs by injection are HIV-positive. In Lithuania, there 
are an estimated 3,300 persons infected with HIV. Of the estimated 11,000 persons 
who abuse drugs by injection in Lithuania, 3 per cent are infected with HIV.105

105 INCB: “2006 Report of the International Narcotics Control Board,” http://www.incb.org/pdf/e/
ar/2006/annual-report-2006-en.pdf. p. 80. Retrieved: July 3, 2008.

            HIIA Papers 50



Péter Marton                          Pomeranian grenadiers in the Hindu Kush

Remarkably, however, one finds some divergence between how great a percentage of 
a country’s population abuses opiates and how great a percentage is treated for related 
problems. For a raw metric, rank correlation may be measured between rankings 
established on the basis of the above tables. It turns out to be positive but not particularly 
strong (ρ=0.742). This means that even if a country may claim to be heavily affected by 
Afghan heroin, based on its population abuse rate, this may not necessarily be directly 
reflective of the costliness of the problem, in its case. The state may not have the capacity 
to take into its care all users. The treatment offered may be of varying quality as well.

All in all, data for Hungary does not show much potential for linking our role in the 
Afghanistan mission directly to the drugs issue. Over the 2004–2006 period for which 
we already have available figures, altogether 43 people died directly connected to 
abusing heroin: 8 in 2004, 12 in 2005 and 22 in 2006. The number of deaths as a result 
of heroin consumption per million inhabitants in Hungary (2.5) is the lowest among EU 
countries. Luxembourg (40.5) and Estonia (50.6) rank the worst within the EU. There 
are currently around 4,000 heroin users in Hungary—2,316 was the number of people 
receiving treatment for opiate-related problems in 2006.106 While the numbers cited do 
need to be taken seriously, they cannot be a primary reason for Hungary’s involvement in 
Afghanistan. Crop eradication or overseas interdiction efforts are not the only solution to 
Hungarian users’ problems (e.g., making more methadone available for the treatment of 
addicts could help as well). Meanwhile, crop eradication or even interdiction are currently 
anything but a priority for ISAF in Afghanistan.

The same could be said regarding the other countries listed above. No direct linkage 
between policy and threat seems self-evident, even with the effect of the drug trail on 
governance in the Western Balkans incalculated (although corruption and state capture 
there do remain a concern).

III. Terrorism

The threat of terrorism does not offer an easily presentable rationale for the Afghanistan 
mission, either. Terrorism is largely about potential. Arguably one of the best examples of 
how this potential works is how, on September 11, 2001, the U.S. Secretary of Transportation 
ordered the Federal Aviation Administration to ground all aircraft in the U.S., in the wake 
of the mourning attacks. The possibility of more hijackings on that day was excluded at 
the price of shutting down the entire air traffic system in the U.S.107 See also the RAND 
Corporation’s assessment of the potential impact of a major attack on U.S. soil, regarding 
what to expect.108

106 Source of the Hungarian data cited here: NFP: “Összeállítás a heroin-fogyasztással kapcsolatos egyes 
kérdésekről.” Hungarian National Focal Point (Nemzeti Kábítószer Adatgyűjtő és Kapcsolattartó 
Központ). http://www.drogfokuszpont.hu/?lang=1&pid=180, Summer, 2008. Retrieved: August 16, 
2008.

107 George Friedmand: America’s Secret War. London: Little, Brown, 2004. p. 124.
108 Charles Meade – Roger C. Molander: “Considering the Effects of a Catastrophic Terrorist Attack.” 

RAND Center for Terrorism Risk Management, http://www.rand.org/pubs/technical_reports/2006/
RAND_TR391.pdf, 2008. Retrieved: August 22, 2008.
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Hyland and Roul make the point that much of terrorism is explained by the “Casey 
Stengel Theory of International Terrorism.” Famous former baseball player and manager, 
the late Casey Stengel used to say about baseball that its most important rule is to “hit it 
where they ain’t.”109 According to this analogy, terrorists, in the role of batters, are looking 
to hit the ball where it is the least expected. Subsequently, if an attack’s possibility is ruled 
out somewhere, there may be an ideal target for terrorists, right there. This is true even of 
East-Central Europe where we might expect less (and not so durable) attention from the 
mainstream global media, should something happen. The currently observable deflection 
of attacks to countries like Iraq and Afghanistan may seem to present us with limitations 
of the Casey Stengel theory. The ball is more likely to be hit towards these countries at the 
moment. Excluding the currently unlikely is no comfort for the long run, however. That is 
exactly what the Casey Stengel theory suggests, focused, as it is, on the future.

In the past, in a direct sense, Hungary was only mildly affected by the jihadist terrorism 
security complex. Only two relatively significant terrorist incidents of any kind took place 
on Hungarian soil in the 1990s—both of them in 1991.110

Some Hungarian citizens111 have, however, been killed or wounded abroad in attacks 
that can be linked to jihadist networks in some way. A possible list of these incidents is 
shown in Box 3.

Potential has to be taken into account with regards to terrorism in other ways as well. 
Terrorism can inflict damage on the wider world economy. This can, in the event this 
happens, affect Hungary’s very open economy. Yet even this does not give one such a 
conveniently direct link between the threat of terrorism and Hungary’s involvement in 
Afghanistan, as the one suggested by the Hungarian MoD.

109 Frank Hyland – Animesh Roul: “India—The Melting Pot Simmers.” Counterterrorism Blog. 
http://counterterrorismblog.org/2008/01/india_the_melting_pot_simmers.php, January 10, 2008. 
Retrieved: June 5, 2008.

110 The Turkish ambassador’s car was shot at in Budapest, on December 16, 1991, in the first of these 
incidents. Just a week later, on December 23, 1991, a vehicle-borne bomb exploded near Ferihegy 
airport, targeting a bus carrying Jewish emigrants headed to Israel from the Soviet Union. In the latter 
case six people were wounded, including two Hungarian policemen in an escorting police vehicle (the 
policemen were seriously wounded).

111 Counting here civilians only, following an operational definition of terrorism focused on acts 
deliberately targeting civilians, committed by non-governmental agents.

Box 3
Some examples of terrorist attacks outside Hungary,

with Hungarian casualties (killed or wounded)

	August 12, 2000: Srinagar, Jammu and Kashmir (India)—two wounded in a bomb 
attack (tourists)

	July 7, 2005: London (UK)—one wounded in the Tube bombings (a migrant worker)
	April 24, 2006: Dahab, Sinai Peninsula (Egypt)—one killed, one wounded in a 

bombing there (tourists)
	January 17, 2007: Baghdad, Yarmouk district (Iraq)—one killed in a complex ambush 

on a civilian convoy (a private security employee)
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Summing up

A disaggregated approach, looking at the otherwise relevant issue-specific security 
complexes, does not work in the sense it is expected to. Regarding the reasons and the 
implications of this, the following six points may be listed here.

1. A disaggregated approach does not work because the picture matters in its entire 
complexity. Its elements in and of themselves, the “parts,” do not equal the “sum.” Put 
side by side, without a holistic perspective, they do not offer the bigger picture to the 
observer.

2. The lack of something simple (the “folksy shorthand” mentioned in the motto 
of this paper) that could function as the rationale for the Afghanistan mission, and the 
complexity which one finds instead of it, makes this mission a hard sell to the “public,” 
i.e., the electorate and other key domestic stakeholders.

3. Potential future scenarios that can be outlined may suggest a clearer threat–policy 
nexus. E.g., the threat of terrorism would clearly grow if al-Qaida could again gain a stable 
foothold in southern Afghanistan, as well as profit more directly from opium production 
there.

4. This latter point draws attention to the importance of time. Disaggregated analysis 
looks to point to something that would make the Afghanistan mission important at a 
given moment (in this case “right now”). But there is always a past and a future to be 
considered. Actors have identities that go beyond momentary interests. The West cannot 
abandon Afghanistan, because it would send a very detrimental message about its 
power capabilities and its commitments anywhere in the world. In addition, the threats 
considered manageable for now could be much aggravated by leaving the job unfinished 
in Afghanistan.

5. The instinctive temptation to believe that disaggregated analysis has to legitimise 
policy at any given point in time could lead to absurd policy consequences. E.g., if the 
threat context improves in a mission area, does that imply that the legitimacy of a continued 
commitment there diminishes as a result? Using this standard of evaluation, let alone 
obeying it, could just reproduce problems in either a vicious circle or a downward spiral. 
To a degree this is what we can witness in the case of criticism and calls for abandoning 
ISAF’s mission based on how the real epicentre of terrorism is no longer Afghanistan. 
That this is a fact does not mean that we do not have interests, i.e., a “desired state” in 
Afghanistan, which is that it should be protected from being either an epicentre or even a 
target of terrorism. And the maintenance of this “desired state” shall be just as important 
as its achievement.

6. What if a disaggregated inquiry signals us that commitments have to be increased 
in certain places? This could be the case in areas where an increased commitment may 
seem even more unacceptable to the public. Disaggregated analysis may tell us that 
European countries should be more actively using their policy instruments in Iraq—the 
legitimacy of the 2003 invasion of Iraq notwithstanding. Europe is possibly more directly 
affected by instability in Iraq than the U.S. could ever be. Such an increased commitment 
in Iraq is improbable. Iraq remains largely a U.S. problem for now. Because of this, the 
logic of mutual aid could be used to justify a more pro-active European involvement in 
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Afghanistan instead. (Though I should indicate that with the relative improvement of the 
security situation in Iraq, there are contending voices now.112)

7. Still regarding the absurd policy implications of a disaggregated approach: The 
currently observable deflection of terrorism cannot really legitimise a lacklustre effort 
at state-building in Afghanistan. Staying there indefinitely, with the job half done, is 
not an option for various reasons. Most importantly, domestic public support for such a 
commitment is not sustainable. It would not be rational even in an instrumental sense. The 
West needs to achieve success in Afghanistan because of the war of ideas it is involved in. 
That is why no one’s Afghanistan policy really rests on the assumption that a deflection of 
attacks is sustainable in the long run.

8. Afghanistan cannot be treated as an isolated unit of analysis. This is fundamental. 
E.g., the issue of terrorism cannot be discussed without a discussion of political processes 
in Pakistan in general, and in the Federally Administered Tribal Areas, in Baluchistan113 
or in the North-Western Frontier Province specifically. These areas have become a new 
base of operations (later even an area of operations) for jihadists, since the end of 2001.

One therefore has to take a regional outlook and ask whether involvement is necessary 
in Afghanistan’s entire region as such, and the answer is that it is, indeed, crucial with 
regards to what can be achieved against global terrorism.

9. Even if we could, somehow, make issue-specific security complexes exactly 
measurable, they would not necessarily provide absolute guidance for policy. It can only 
indicate what selfishly rational, short-term-oriented policy could be. A country that is 
not critically implicated by any of the relevant security complexes concerned may still 
contribute to the Afghanistan mission for humanitarian reasons.

10. Humanitarian considerations cannot be considered exclusively altruistic. 
Collective action in defence of a better world order, the alternative of which French 
President Nicolas Sarkozy called “la Somalisation du monde,”114 is something that furthers 
collective interests—if such collective action is well-conceived and carried out efficiently. 
Contributing to such collective action in a constructive manner, not merely going through 
the motions, is a matter of being responsible stakeholders in global governance.

11. The question of whether the Afghanistan mission is an overall worthy endeavour 
should be examined separately from the question of whether it can or cannot be unproductive 
or counterproductive in its current form. The statement that it is a worthy endeavour does 
not entail that the mission is guaranteed to produce success or that there is nothing that 
could be improved about it on the strategic, tactical and operational levels. Far from it.

112 See Christopher S. Chivvis: “What Role for Germany in Iraq? SWP Research Paper.” Stiftung 
Wissenschaft und Politik, http://www.swp-berlin.org/en/common/get_document.php?asset_id=5208, 
August 2008. Retrieved: September 2, 2008.

113 See the recent background paper from the Hungarian Institute of International Affairs on Baluchistan 
by Magda Katona: “Beludzsisztán a figyelem középpontjában.” MKI Külpolitikai Tanulmányok/
Foreign Policy Papers (Magyar Külügyi Intézet). No. 5. (2008). http://www.hiia.hu/MKI-tanulmanyok/
T-2008-16-beludzs.pdf, May 5, 2008. Retrieved: July 4, 2008.

114 Cited in Florence Aubenas: “Afghanistan : les morts de la vallée d’Uzbeen.” le Nouvel Observateur, 
No. 2286. August 28–September 3, 2008.
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ConClusion

A coalition of Pomeranian grenadiers and its individual participants

Shedding light on the background of why individual countries hesitate so much 
when they need to sacrifice “Pomeranian grenadiers” for common goals, the first 
section of the paper has dealt with how unlikely the emergence of a tight global 

security community is, both on the second-order social level (the society-of-states-level) 
and on the first-order social level (the people-to-people level). States have not submerged 
so far, and likely never will, in a very tight global security community. Similarly, “human 
security for all” is not an overwhelming, predominant concern for a majority of humanity. 
The domestic audience/electorate/population receives distinguished attention from its 
government. Naturally, this affects decisions regarding how its security might be served. 
Questions such as whether the provision of its security should take place in the form of 
external/foreign interventions. Or how collateral damage should be distributed among 
the source, the transit and the target countries of securitised (and hence “negative”) spill-
over effects. Or how much of the burden one’s country should share with others when 
finding oneself in an interdependent relationship with other states. Or how many of each 
countries’ Pomeranian grenadiers are worth the sacrifice. And so on.

That burden-sharing is a difficult and contentious issue, any degree and structure of 
interdependence notwithstanding, has been established before by Keohane and Nye.115 
Their insights just have to be read into the context of this paper. Interdependence and 
harmonious relationships do not come hand in hand. Issue-specific security complexes 
hardly give birth to genuine issue-specific security communities.

The threats considered in this paper, all of which figure prominently on the contemporary 
security agenda, are connected to complex issues. The search for a clear policy rationale 
with reference to them is an elusive quest, once the details are examined. The refugee 
flow security complex is contained relatively well and is not sufficient to ground one’s 
Afghanistan policy on. Polio is also well-contained for now. The potential benefits of 
more diverse Central Asian energy supply routes merit attention, but they are clearly not 
significant enough in and of themselves to drive one’s Afghanistan policy—for now the 
TAPI pipeline project looks difficult to accomplish, regardless of whether there is or is not 
an ongoing insurgency in Afghanistan. Jihadist terrorism is partly being deflected in the 
direction of countries like Afghanistan and Iraq these days, and it is rather the possibility 
of terrorism that is a concern: attacks on a large scale, with potentially major trans-
national impact, since these have to be defended against even if they seem improbable 
(which might be just false comfort). Finally, the illicit opiate trade security complex is 
anchored by relatively persistent demand in the countries with the highest purchasing 
power and retail trade value, therefore it is a challenge that can only be managed, rather 
than solved.

115 Robert O. Keohane – Joseph S. Nye: Power and interdependence. New York: Longman, 2001.
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Looking at these issues, and the contemporary situation with regards to each of 
them, in a disaggregated manner and in an ahistorical way, will not give one a really 
comprehensive picture of what is at stake in Afghanistan. It is the picture in its entire 
complexity, holistically, as well as the burden of the past and the expectations about 
the future, altogether, that really matter. To effectively communicate such a complex 
picture to the wider public is a major challenge in the newsbyte world. That is why the 
conventional dynamics of coalition politics can be observed around the Afghanistan 
mission, even while rhetorically it is claimed to be important for the entire trans-Atlantic 
security community. This is what results in NATO Summits having to play the role of 
force generation conferences: The conventionally problematic issues of coalition politics 
create a semblance of permanent crisis around the organisation.

For a brief outlook on what these issues of coalition politics typically are, two sources 
will be primarily referred to. So much shall suffice within the small amount of space that 
can be allotted here.116

In their game theoretic take on the challenge of coalition burden-sharing, Fang and 
Ramsay show how lead nations inevitably end up having to “pay” (in a multiple sense) 
more within coalitions. Their conclusions are valid primarily within the framework of a 
two-state, two-period model. NATO is not a two-state alliance, but Fang and Ramsay’s 
study may be relevant with regards to the ISAF coalition. They use the assumption that 
there are outside options for the lead nation—that it is not only the more traditional 
partners that a coalition effort’s initiator can turn to. Therefore Fang and Ramsay’s model 
appears useful in considering how a NATO-led, but effectively coalition-of-the-willing 
type alliance, such as ISAF, currently depends on U.S. lead on the one hand and on key 
contributions from non-NATO member states such as Australia on the other. Fang and 
Ramsay find “... an unusual relationship between ally contributions and the flexibility of 
alliance configurations. Specifically, allies contribute more in loose bipolar conditions 
than in tight bipolar conditions, but do not contribute enough in the multi-polar setting to 
deter search.”117

In other words, if i) the initiator’s search costs (the chances of finding alternative partners) 
decrease significantly, while ii) the general environment of the coalition questions the raison 
d’être of a coalition, traditional allies will probably not be loyal contributors. However, 
directly reading Fang and Ramsay’s conclusions onto the case of ISAF is problematic in 
several ways. Is Australia really a non-traditional ally for the U.S. (with the U.S. regarded 
as the lead nation behind ISAF)? Are East-Central European states, such as Lithuania, 
the Czech Republic, Poland, Hungary or Romania really traditional allies because now 
they are NATO member states? Can we claim that search costs have really diminished—
even though there still are not enough “boots on the ground” in Afghanistan, and NATO 
Summits are preoccupied with generating sufficient force for the mission?

116 Sources: Songying Fang – Kristopher Ramsay: “Burden-sharing in Nonbinding Alliances.” http://
www.polisci.umn.edu/~sfang/alliances%20JCR%202.0.pdf, December 2007. Version downloaded on 
June 23, 2008.; Andrew Bennett, Joseph Lepgold and Danny Unger: “Burden-Sharing in the Persian 
Gulf War.” International Organisation, Vol. 48. No. 1. (1994). pp. 39–75.

117 Fang – Ramsay: op. cit. p. 4.
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In the end, one cannot help but give up trying to use a two-state, two-period model for 
interpreting the whole spectrum of challenges in the case of the Afghanistan mission. One 
more aspect does connect with Fang and Ramsay’s conclusions, however. Vital national 
security threats are not entirely clearly perceived to be coming from Afghanistan today, 
by the public, and this affects governments’ decisions regarding contributions.

An alternative, empirically based inquiry into the dynamics of coalition-building and 
maintenance can be found in Bennett, Lepgold and Unger’s study of the Gulf War of 
1991. The authors examined the role of five basic factors (three external, two domestic) in 
influencing the degree of burden shared by some of the participants of the coalition that 
liberated Kuwait.

Mildly reconfiguring Bennett, Lepgold and Unger’s list of key factors, the external 
ones are:
	balance of threat,
	relative size (of a given country within a coalition, in terms of power—a country’s 

contribution may show an inverse relationship with relative size within the 
coalition),
	alliance dependence.

The important domestic variables are:
	for one, the room for manoeuvre enjoyed by the executive power within a polity in 

designing and implementing foreign policy independently from institutional checks 
and balances,
	for another, organisational interests, such as those of the military, key state agencies, 

the executive, or, say, political parties, influential NGOs and others.

Note that this is a theoretical framework for explaining the contributions of not merely 
an initiator and a traditional partner. It can be used to evaluate contributions by anyone 
joining a multi-state coalition. Therefore it may be particularly relevant in looking at 
Hungary’s case. I will highlight just two of the five factors to which Bennett, Lepgold 
and Unger give attention, however—these two variables are particularly important with 
a view to Hungary’s case. These are organisational interests and alliance dependence. 
Meanwhile balance of threat is discarded in this case as an overall determining factor: 
The previous sections of the paper have laid the ground for understanding why balance 
of threat plays only a counter-intuitively small role in shaping coalition contributions, 
as a result of the opaque nature of policy-making vis-à-vis some of the most important 
contemporary security threats.

Regarding organisational interests of the military

As is the case with several other militaries participating in ISAF, the Hungarian 
military has to perform well in a new role that it is not accustomed to, in 
Afghanistan.118 It has to practice unprecedentedly intensive interagency 

118 Péter Marton – Péter Wagner: “The Netherlands and Hungary’’s contribution to operations in 
Afghanistan: Contributing to state-building or to crisis management?” http://www.hiia.hu/MKI-
tanulmanyok/T-2008-02-netherlands.pdf, January 8, 2008. Retrieved: July 5, 2008.
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cooperation in a sophisticated and challenging environment in its area of operations. 
Meanwhile, it has to endure a budgetary situation that leaves much for it to be desired.

The Afghanistan mission is not a particularly large drain on the military’s resources 
in absolute terms—planned spending for the Provincial Reconstruction Team in Baghlan 
province in budgetary year 2008 is 4,826.2 million Forints.119 This is just over 1.5% of 
overall defence spending (the latter is planned for 2008 at 319,755.5 million Forints).120

Still, the question for the Hungarian military may be not whether Pomeranian 
grenadiers are worth the sacrifice, but whether Pomeranian grenadiers can be cyclically 
reproduced in the long run, given the current financial conditions in which the military 
has to function. It is understandable that the Afghanistan mission is eyed by some as 
one that is partly an unwanted drain on resources (even while many within the military 
see it as an opportunity to gather experience, gain in importance and, generally, to do 
something that makes sense). Hungary’s participation in the ISAF mission is more likely 
to remain, however, as it is needed for the long run. It will even expand further, with, 
for example, the Hungarian military taking over the leading role at Kabul International 
Airport from October. Thus the military has to wholeheartedly participate in promoting 
the virtues of the Afghanistan mission to all stakeholders, even if this may be contrary to 
certain organisational instincts.

The explanation for this is the factor of alliance dependence which keeps us in 
Afghanistan regardless of the military’s situation.

Regarding alliance dependence

Hungary needs NATO’s security guarantee in the long run. Not directly against a 
particular—clear and present—threat, however. NATO is a security community. 
Security communities, as demonstrated, do not form around specific threat, cost 

and benefit calculations. For them to exist and persist, they have to be believed in—they 
rest on identities reinforcing them. In any case, Hungary’s involvement in Afghanistan 
is certainly not important only in order to stave off criticism about Hungary’s defence 
budget (that it remains well under the required 2 percent of Hungarian GDP), as is often 
even openly claimed.121 If alliance dependence were one side of a coin, the other would be 
alliance maintenance, or, putting it even more constructively, alliance importance. For a 
small country like Hungary, an alliance like NATO is needed against future threats, that 
it might otherwise face on its own, whatever they be. Situated, as it is, on the periphery 
of its security community, Hungary cannot reckon with an entirely peaceful geopolitical 
context indefinitely.

119 Listed among peace support operations and crisis management tasks.
120 “A Honvédelmi Minisztérium fejezet 2008. évi költségvetésének általános jellemzése” [General 

characterisation of the 2008 budget of the Ministry of Defence chapter]. Hungarian Ministry of Finance 
Portal. http://www2.pm.gov.hu/web/home.nsf/(PortalArticles)/0E0833B5845C2236C1257372003AB3A6/
$File/13.pdf. Retrieved: June 16, 2008.

121 See views quoted in: Bálint Szlankó: “Magyarok Afganisztánban” Oknyomozó—a Társaság a 
Szabadságjogokért tényfeltáró oldala, http://oknyomozo.hu/node/19, 2008. június 4. Retrieved: 
August 20, 2008.
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The public does not easily understand these considerations, unless the effort is made to 
more clearly engage it about the worth of the Afghanistan mission, as well as about that of 
other foreign missions. This is needed in the face of the currently observable, detrimental 
multi-level dynamics of burden-evading. These dynamics are produced in the troubled 
political interaction involving the following:
	a trans-Atlantic decision-making community willing progress in Afghanistan, so 

far without securing the means for it,
	political elites of individual countries responsive both to foreign peer pressure and 

to the pressure of the domestic public, with a risk-averse reluctance to lead on a 
number of key foreign policy issues,

	a kind of security dilemma raising fears in governments in several countries that 
casualties could hand their opposition (be it internal or external) an easy opportunity 
to destroy their popularity,

	publics seemingly intent on bearing less and less costs for military purposes,
	militaries looking to secure their organisational survival.

This multi-level dynamic is a major challenge for all democracies in the conduct of 
their foreign policies. Trying to overcome it is the only way the reactions as well as the 
expectations of the public may be better informed. Subsequently it is the only way for 
decision-makers to at least have the chance to get policy and strategy right.

The Hungarian military, decision-makers, the political elite, as well as Hungarian 
academia, all have a responsibility to serve the latter end in a constructive way. Hungary’s 
involvement in Afghanistan, much as some would wish to believe that “it is not about 
Afghanistan,” has to be about Afghanistan in the end.

Even if people may, in reality, live in overlapping and highly interdependent security 
complexes reaching beyond their countries’ borders, the auto-referential distinction of a 
“domestic” and a “foreign” sphere of affairs lives on in their head. The inward-focused 
nature of the mediatised domestic social world makes justifying engagement with the 
“outside” difficult in general.

For Hungary, the Afghanistan mission currently resembles a peace support operation 
under the relatively favourable circumstances in Baghlan province where the Hungarian-
led PRT is operating. With the Hungarian military soon taking on a more diverse set of 
tasks in Afghanistan, sending even special operations forces to the country, this may 
change. Preparations for this are needed in a country where the closest memory of coalition 
counterinsurgency operations is from the times of World War Two.122

I’m concluding this paper somewhat unconventionally with yet another reference, to 
indicate how much follow-up is in fact necessary. Do see Berteling’s opinion for a sceptical 
take regarding the issue of Hungary’s preparedness.123

122 See regarding the nature of World War Two coalition warfare on the German side: R.L. DiNardo – 
Daniel J. Hughes: “Germany and Coalition Warfare in the World Wars: A Comparative Study.” World 
History, Vol. 8. No. 2. (2001). pp. 166–190.; and regarding Hungary’s counterinsurgency experience 
in that war: Krisztián Ungváry: “A magyar megszálló alakulatok Ukrajnában.” In: Nagy képes mil-
lenniumi hadtörténet (ed. by Árpád Rácz). Budapest: Rubicon–Aquila Könyvek, 1998. pp. 403–408.

123 Sára Vári: “A magyar fejlesztési együttműködés kihívásai. Interjú Jan Bertelinggel, nemzetközi fej-
lesztési együttműködési szakértővel” (Interview with Ambassador Jan Berteling of the Netherlands). 
Kül-Világ, Vol. 5. No. 1. (2008). pp. 71–74.; http://www.freeweb.hu/kul-vilag/2008/01/i-berteling.pdf. 
Retrieved: July 3, 2008.
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Annex I. The Hungarian Ministry of Defence’s take on the issue of
Hungarian interests in Afghanistan

Source: “Összefoglaló az afganisztáni biztonsági helyzetről. Honvédelmi Minisztérium,”
http://www.hm.gov.hu/honvedseg/missziok/osszefoglalo_az_afganisztani_biztonsagi_helyzetrol,

July 23, 2008. Excerpt – only the first paragraph included. Retrieved on August 21, 2008.

Why is there a need for the NATO mission in Afghanistan?

It is in Hungary’s national interest that the situation in Afghanistan normalise as soon 
as possible, as the instability there affects our situation. If the bases of terrorism are not 
eliminated, we may live in fear. We would like to remind that in 2001, in New York and 
Washington, 3,000 innocent people died. In 2004 almost 200 died in Spain. The bomb 
attack (sic!—singular) in July 2005 in London took 52 innocents’ lives (along with four of 
the bombers), with 700 wounded. It is also the international community’s interest to roll back 
the worldwide spread of drugs. It is also important that as a member of NATO the Hungarian 
Republic is not merely a beneficiary of the security guaranteed by the alliance, but also an 
active participant of NATO’s tasks, including NATO’s most important mission (…)

(Translated by Péter Marton)

Összefoglaló az afganisztáni biztonsági 
helyzetről

2008.07.23.

Miért van szükség az afganisztáni NATO-misszióra?
 
Magyarország nemzeti érdeke, hogy minél előbb normalizálódjon 
az afganisztáni helyzet, hiszen az ottani instabilitás, a mi 
helyzetünkre is kihat. Ha a terrorizmus bázisait nem semmisítjük 
meg, rettegésben élhetünk. Emlékeztetünk arra, hogy 2001-ben 
3000 ártatlan ember halt meg New Yorkban és Washingtonban. 
2004-ben majdnem kétszáz Spanyolországban. A 2005 júliusi londoni 
robbantás 52 ártatlan áldozatot követelt (4 merénylő is meghalt), 
és hétszázan megsebesültek. A nemzetközi közösség érdeke, hogy 
közösen visszaszorítsuk a kábítószerek világméretű terjedését is. 
Az is fontos, hogy a NATO tagjaként a Magyar Köztársaság, 
nem csupán haszonélvezője a szövetség által garantált 
biztonságnak, hanem aktív résztvevője a NATO feladatainak, 
így a NATO legfontosabb missziójának is.

Attached notes (by Péter Marton)
In the paper, to which this translated excerpt is annexed, I make the point that Afghanistan is currently not 
a base but a target of global terrorism. At the same time, importantly, it is a crucial potential base of global 
terrorism. The issue of drugs does not appear to be directly eligible as a basis for any country’s Afghanistan 
policy at the present. The latter part of the Ministry of Defence’s policy rationale brief does, however, 
conform to what I argue: Hungary is a member of the trans-Atlantic security community and is not in a 
position to sustainably calculate costs and benefits in any mission solely from its own perspective.
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