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Why do counterterrorism policies of the Central Asian states grow more alike amid
propensities for divergence? This article engages with this question. It focuses on
the counterterrorism measures of Kyrgyzstan and attributes their growing intensity to
influence of the neighboring states and regional organizations. It is the contention of
this research that Kyrgyzstan’s increasingly vigorous responses aimed at combating
terrorism are a part of a broader process of convergence of counterterrorism policies
and measures targeting religious extremism adopted by Kyrgyzstan’s neighbors. The
three mechanisms that lie at the roots of this process are direct coercive transfer,
harmonization of security policies, and emulation of counterterrorism responses.

During the last two decades, Central Asian states have witnessed an intense revival of
Islamic faith. Along with its moderate and traditional forms, radical and militant Islam
has infiltrated communities of Muslims in Central Asia. Alarmed by the border incursions,
sporadic terrorist violence, and religious antigovernmental campaign, the leadership of
the Central Asian states adopted extensive measures against radical Islam and intensified
counterterrorism policies.

Traditionally, the Kyrgyz government exhibited a softer, more lenient approach toward
radical Islam. Since recently, however, the republic’s vigorous counterterrorism responses
have become to resemble policies of other Central Asian states. According to regional
security experts, the threat of terrorism, religious extremism, and Islamic insurgency in
Central Asia is far less critical than it has been officially proclaimed.! In spite of this,
the Kyrgyz authorities continue to harden the republic’s security responses, stomping on a
wide range of religious and political freedoms under the pretext of fighting terrorism. What
explains Kyrgyzstan’s counterterrorism policies and measures targeting Islamic radicalism?

Contrary to other approaches to counterterrorism that emphasize domestic determinants
of states’ measures aimed at combating terrorism, this study underscores the importance of
international setting that shapes the governments’ choices of counterterrorism policies and
responses. This article develops a theoretical framework for explaining states’ responses to
terrorism that not only systematizes the mechanisms of international and domestic influence
but also integrates instrumental, expressive, and psychological motives of policymaking.
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It is the author’s contention that Kyrgyzstan’s increasingly repressive approach to na-
tional security is a part of a broader process of convergence of counterterrorism policies
and measures targeting religious extremism adopted by the Central Asian states and their
neighbors. The three mechanisms that lie at the roots of this process are direct coercive
transfer, harmonization of security policies, and emulation of counterterrorism responses.
As a small landlocked state dependent on its neighbors for access to the outside world
and supply of natural resources Kyrgyzstan has been vulnerable to the coercive transfer of
counterterrorism policies ensuing from external pressures of powerful states, particularly
Russia, Uzbekistan, and China. As a member of the Collective Security Treaty Organiza-
tion (CSTO) and the Shanghai Cooperation organization (SCO) established to cope with
transnational security threats, Kyrgyzstan has been compelled to harmonize its security leg-
islation and institutions with those of the CSTO and SCO. Lacking sufficient knowledge,
experience, and expertise for addressing security problems, the Kyrgyz leadership chose to
emulate practices of similar and geographically proximate states perceived as successful in
limiting the spread of terrorism and Islamic radicalism.

The study begins with an overview of alternative approaches to studying countert-
errorism followed by a description of the theoretical foundations of policy transfer and
convergence. The next three sections examine direct coercive transfer, harmonization, and
emulation of different aspects of Kyrgyzstan’s counterterrorism policy. In section three,
the article surveys the Kyrgyz officials’ views on the nature of terrorist threat and exam-
ines how their understanding of terrorism has evolved under the influence of Kyrgyzstan’s
neighbors. Next, the article analyzes how Kyrgyzstan’s participation in regional organi-
zations spearheaded by Russia, China, and bolstered by other Central Asian states has
affected the legislative and institutional frameworks of Kyrgyzstan’s counterterrorism re-
sponses. Finally, the article illustrates how the powerful states of the region have influenced
Kyrgyzstan’s human rights practices in the context of the “War on Terrorism.”

Explaining Counterterrorism

The academic interest in studying counterterrorism has exploded recently, triggered by
terrorist attacks in New York, Madrid, and London, and ongoing instability in the Middle
East and other parts of the world. A volume of studies of states’ approaches to the threat
of terrorism as well as counterterrorism efforts of international organizations has provided
invaluable knowledge about the individual governments’ experiences with terrorism, and
advanced our understanding of factors affecting counterterrorism policies.?

It has been common to classify the existing explanations of states’ behavior in one of the
two competing analytical paradigms, namely Rationalism and Constructivism.? Rationalism
explains states’ policies in functional terms as a product of utility maximization—the actor
performs an action if the costs associated with enacting it do not exceed the expected benefits
from the action.* In a broader sense, Rationalism focuses on goal-seeking as a source of
state behavior. According to this axiom, the magnitude of terrorist violence and national
capabilities determine the scope of states’ responses to terrorism. These two variables have
been widely regarded as decisive factors affecting states” counterterrorism measures.’

Constructivist theories focus on the social construction of politics. Whereas in ratio-
nalist explanations state actors behave autonomously, driven by their egoistic definition
of state interest, in constructivist accounts, states act as social actors whose interests and
identities are shaped by commonly held ideas, norms, knowledge, and culture.® A num-
ber of studies of states’ counterterrorism policies have underscored the historical and
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cultural-institutional context of policymaking, and the constructed identity of states as
determinants of national security policies.’

The scholarship has also spawned perception-based explanations of states’ countert-
errorism measures in which the states’ choices of counterterrorism policies are shaped by
the governments’ perceptions of terrorism.® By perceiving terrorism as a type of criminal
offense, the state confines its counterterrorism responses to the prescribed rules of law and
the prerogatives of due process. By perceiving terrorist attacks as acts of war, the state relies
on the institutions, rules, strategies, and tactics used in the wartime.’

The rationalist, constructivist, and perception-based approaches to states’ counterter-
rorism responses taken in isolation are limited in providing a comprehensive account of the
states’ choices of counterterrorism measures. The interest-based explanations tend to sacri-
fice a nuanced understanding of the nature of terrorist threat and appropriate responses to it
in favor of parsimonious accounts of how states respond to objective levels of terrorist vio-
lence. In other words, Rationalism assumes that states respond to threats by using the most
cost-effective means but it does not explain why the assessment of similar levels of threat
associated with terrorism varies across states, and how the governments’ understanding of
the “menu” of all available responses to terrorism is formed.

Many constructivist accounts lack the description of mechanisms and scope conditions
explicating how and why policymakers look at security issues through the lens of culture
or social norms as far as perceiving, reasoning, and responding to security problems is
concerned. Perception-based explanations, on the other hand, do not make explicit the
micro-foundations of the processes of perception formation. Neither do they enumerate
the factors that account for differences in governments’ perceptions of terrorism. Another
weakness shared by many rationalist, constructivism, and perception-based explanations
of counterterrorism is that they tend to ascribe considerable autonomy and initiative in
policymaking to domestic forces at the neglect of international influences, and are inclined
to privilege either methodological individualism or the social context as sources of state
action.

This study develops an integrative theoretical framework for explaining states’ re-
sponses to terrorism that combines international and domestic determinants of countert-
errorism and systematizes instrumental, expressive, and psychological sources of policy-
making. It is the author’s contention that by nesting domestic processes within a larger
international setting and studying the interplay of strategic behavior with non-instrumental
goals of policymaking an understanding of how states form their views on the terrorist
threats and devise their counterterrorism policies can be considerably improved.

Coercion, Harmonization, and Emulation: The Mechanisms
of Counterterrorism Policy Formation

It has been noticed that policymaking is “an extraordinary imitative art”!® displaying a
natural tendency of individuals and states to borrow and adopt other societies’ processes,
structures, and ideas. This observation is premised on the belief that actions of other social
actors can be instructive to individuals in defining and acting on their own internal drives
and needs. A growing number of studies have underscored the importance of social context
in which individuals and states operate, and demonstrated how cross-national practices are
having increasingly powerful effects on policymaking processes at home.!! This research
shows that counterterrorism policies and practices of individual states are also prone to
international influence. The three mechanisms that underlie this process are direct coercive
transfer, harmonization of security policies, and emulation of counterterrorism responses.
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The notion of the coercive transfer, also known as “penetration,”12 “external

inducement,”' and direct coercive transfer'* describes external pressures applied by various
international actors to achieve homogeneity of states’ policies, programs, or responses.'>
At the root of the coercive transfer is a dependency of some states on others with more
power and higher status in the international system. In a global economy, for example, the
poorer countries of the world have been dependent on affluent states and international insti-
tutions for the provision of monetary assistance. The governments of impoverished states
have been compelled to adopt structural reforms prescribed by the international donors to
secure the much needed financial and political support.'® Likewise, in the realm of security,
those states, whose national security has been dependent on others, may accede to security
measures imposed by other states in order to secure material benefits, such as military
assistance or political and economic support, or to avoid punishments mediated by others.

Convergence of security policies through harmonization is triggered by transnation-
alization of security problems that necessitate the development of joint security responses
to common cross-border concerns. It is typically spearheaded by international security or-
ganizations, which facilitate the adoption and monitor the implementation of transnational
security programs. To be able to enjoy the benefits of harmonization that follow from the
membership in an international organization or affiliation with a state or a group of states,
governments bring their domestic legislation and practices in conformance with security
measures and standards of these groups and organizations.

Contrary to coercive transfer and harmonization, which both contain an element of
imposition of foreign policy models by various external forces, emulation denotes a volun-
tary goal-oriented effort of a state to borrow and adopt overseas policy approaches, tools,
or institutions. The lack of knowledge about effective ways of addressing a policy problem
is, typically, a trigger of policy emulation, which helps the decision makers to cope with
ambiguities concerning the success of their policy choices.!” It also assists in sorting out
various policy options because the spectrum of alternatives can be too large for rationally
bounded decision makers to weight each of them.'3

Numerous policy models are typically available for emulation. A government is more
likely to turn to the policies of those states that are perceived as similar to the borrowing state
in some important ways and geographically proximate.'!® States sharing social, political,
and institutional characteristics that are salient to the borrowing state are more likely to be
perceived as appropriate models for emulation.?” Because geographical proximity increases
familiarity and decreases informational costs, neighboring states are often looked to first
for policy emulation.?! In addition to the “social psychological” and geographic proximity,
other factors, such as prominence, status, and prestige also influence governments’ decisions
about emulation.??

It is the expectation of this study that the interplay of the defined processes—direct
coercive transfer, harmonization, and emulation—explains the convergence of counterter-
rorism policies of the Central Asian states, in general, and the transfer of counterterrorism
policies in Kyrgyzstan, in particular. Counterterrorism, in its turn, is a complex multidimen-
sional phenomenon encompassing a wide range of legislative, administrative, diplomatic,
military, and other measures and concomitant institutions working to prevent and deter the
threat of terrorism. To make a vast array of measures and agencies available for fighting
terrorism suitable for systematic cross-national analysis, it is important to define which
aspects of counterterrorism policy are being compared across states. For the purpose of this
study, the article first examines how the Central Asian governments define the nature of
terrorism that counterterrorism policy seeks to prevent. Second, the article explores official
manifestations of counterterrorism policies in the form of laws, decrees, and regulations,
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as well as institutional tools for policy administration established in the Central Asian
republics. Finally, the article compare the “style” of counterterrorism responses, which de-
notes the balance of punitive and preventive measures and the degree of respect for human
rights in the context of struggle against terrorism.

A brief note on the methodology of analysis warrants inclusion. To establish con-
vergence of security measures of the Central Asian states, it will not be enough to sim-
ply demonstrate the similarity of their counterterrorism policies that may arise for non-
comparative reasons. Each of the identified processes of policy transfer has a distinct
underlying “logic”—coercion is based on a dependency of one state on others for realizing
its goals; transnationalization of global problems and interdependency of means for their
resolution is the basis of harmonization; while policy emulation is triggered by uncertainty
and bounded rationality accompanying a search for effective and efficient ways of address-
ing policy issues. Thus, the demonstration of individual processes of policy convergence
will require the establishment of different empirical conditions.

To establish convergence through coercive transfer, it will be necessary to show that
stability and security of one state is dependent on practices and policies of others, who
use this dependency as leverage to push for modification of policies in the dependent state.
Instrumental considerations must underlie the adoption of external counterterrorism models.
In other words, the government of a borrowing state should believe that compliance with
other states’ policies is beneficial to the state, while defiance is detrimental for realization
of its security goals.

The process of harmonization can be inferred from the government’s express recog-
nition of interdependency of security problems, the significance of mutual efforts for
addressing security concerns, and the existence of international institutions for advancing
the multilateral security measures. The emulation of security policies can be established
by demonstrating the expressed uncertainty about the ways to approach a policy task and
references to experiences and expertise of other states. The latter should be viewed as
similar to the borrowing state, geographically proximate, and successful in copying with
security problems.

Because it is the policymakers who become directly involved in the policy transfer,
the state’s policies need to be considered in the context of their actions and discourse. The
article will examine political elites’ speeches, statements, and other evidence accompany-
ing their political decisions concerning the formulation, implementation, and modification
of the state’s counterterrorism policies. In Kyrgyzstan, public and foreign policy has been
decisively shaped by the president in tandem with a small circle of elites in foreign min-
istry and presidential apparatus, which has been tightly controlled by the regime.?* Until
recently, the Kyrgyz parliament has been largely sidetracked in its power of public and
foreign policymaking. Therefore, in the study of Kyrgyzstan, the president’s statements
and documents issued by the presidential apparatus will be the primary sources of data. The
communiqués of the “power ministers” will also be analyzed to establish the government’s
perspectives on different aspects of Kyrgyzstan’s counterterrorism program. This informa-
tion will be supplemented with careful content analysis of the legislative acts, regulations,
and the artefacts of meetings of the public officials.

Convergence of Views on the Nature and Magnitude of Terrorist Threat
in Central Asia

The threat of terrorism in Central Asia has traditionally been associated with activities of
Islamist movements in the region. Radical Islamic groups have been a major challenge to
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the secular rule of the Uzbek president, Islam Karimov, since Uzbekistan’s independence. In
Tajikistan, too, Islamists who fought against governmental forces in the 1992-1997 civil war
have been viewed as the principle security threat and challenge to the governing regime.
The governments of both states have blamed radical Islamic groups for all incidents of
political violence in their countries. In contrast, during the 1990s in Kyrgyzstan, the public
authorities believed that their state, where Islam has traditionally had a less profound
influence on the social and political life, provided poor soil for Islamic fundamentalism and
terrorism. In an interview to a Russian newspaper, the first Kyrgyz president, Askar Akaev,
plainly stated, “If I don’t have a real problem of religious extremism, why would I create
an artificial one??*

Following the February 1999 bombings that targeted key government buildings in the
center of Uzbekistan’s capital, president Islam Karimov assailed radical Islamic groups for
what the authorities called “terrorist” attacks. Since then, the label of terrorism has been
routinely used in connection with any activity within unofficial Islam in Uzbekistan. The
Tajik leadership, too, appropriated the terrorist terminology in reference to the remnants of
Islamic military underground. Similarly to the governments of other Central Asian states,
the leaders of Kyrgyzstan declared terrorism as a threat to the republic’s security and
began treating all forms of political and social activity within Islam as manifestations of
fundamentalism and a prelude to religious and political conflict.

Undeniably, Islamist incursions and sporadic attacks have raised concerns of the Kyrgyz
officials about the extent of threat posed by radical Islam in Kyrgyzstan. In the summer of
1999, for example, the armed militants of the Islamic Movement of Uzbekistan (IMU)®
crossed into Kyrgyzstan, taking a number of hostages, including foreign citizens. The
following year, the Islamists’ attempts to penetrate the territory of Kyrgyzstan resulted
in clashes with the Kyrgyz military forces. The overthrow of the Taliban regime and
the destruction of Al Qaeda strongholds in Afghanistan severely weakened the IMU.
Other Islamist groups have been able to gain only marginal public support, particularly
in Kyrgyzstan, Kazakhstan, and Turkmenistan. Although, the threat of terrorism, religious
extremism, and low-scale insurgency continues to persist in Central Asia, the Kyrgyz
leaders’ interpretations and reactions to this threat mismatch the objective levels of violence
in the republic and region.

Kyrgyzstan’s neighbors have always exerted strong impact on the republic’s views,
policies, and conduct. Kyrgyzstan is the second-smallest state of the Central Asian region.
It is squeezed between two giants: Kazakhstan to its north and China to its south-east. To its
west, Kyrgyzstan shares a common border with Uzbekistan, the most militarily advanced
Central Asian nation. Devoid of energy resources, Kyrgyzstan relies on its oil- and gas-rich
neighbors for the sale of fuels. A landlocked state, Kyrgyzstan depends on Kazakhstan,
Uzbekistan, and Tajikistan for access to the outside world. To avoid interruptions in the fuels
supply and transit of air and ground vehicles, Kyrgyzstan has made frequent concessions
to the governments of Uzbekistan and Kazakhstan.?®

Uzbekistan has been the foremost exponent of a view stressing the dangers of radical
Islam and a champion of vigorous counterterrorism responses in Central Asia. Following
the 1999 raids of the IMU militants, the Uzbek authorities were particularly disgruntled
with the Kyrgyz government’s playing down the Islamist threat, while Uzbekistan’s se-
curity forces harshly criticized their Kyrgyz counterparts for passivity in coping with the
crisis.?” President Karimov exercised pressure on the government of Kyrgyzstan, forcing
its authorities to adopt stricter counterterrorism measures.

The new Kyrgyz administration appears to be interested in intensifying counterterror-
ism cooperation with Uzbekistan. The Kyrgyz and Uzbek presidents and security officials
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held talks in which they decided to join forces in fighting terrorism and extremism. Kyr-
gyzstan’s reports of the IMU activity and the growing threat of Islamic radicalism in the
country appeared at a time of thaw in the relations between the two Central Asian republics.
Another sign of Uzbek influence on Kyrgyzstan’s views of the terrorist problem is the ten-
dency of the Kyrgyz officials to conflate Hizb ut-Tahrir, a radical Islamic group that has not
been implicated in violence in the region, with the IMU, a terrorist organization with ties
to Al Qaeda.?8

The Russian government, too, has raised concerns with religious extremism and ter-
rorism in Central Asia. The speeches and statements of the Russian leaders and documents
adopted within the framework of Russia-led organizations have stressed dangers arising
from activities of Islamists in the Central Asian states. Kyrgyzstan’s political stability, se-
curity, and economic performance have been largely affected by the extent of the Russian
political support, security assistance, and economic protection.?’ Such dependency has left
Kyrgyzstan with no other option but to take into consideration Moscow’s interests in its
domestic and international affairs. Kyrgyzstan’s counterterrorism policy, too, has gener-
ally dovetailed Moscow’s security policies and priorities for security cooperation in the
region.

Anti-Islamic sentiments find a great deal of support in mainland China. The Chinese
government has long been battling the East Turkistan Liberation Organization, a group
of ethnic Uighurs, the Muslims of Turkic decent. The group resides in the north-western
region of China and seeks to establish an independent state. The Chinese officials have
been keen to bolster the view equating terrorism with Islamist movements in Central Asia.
Under the pretext of fighting Islamism and terrorism, China has pressured the Central Asian
states to crackdown on Uighurs and to forcefully return the asylum seekers of the Uighur
descent to China.

The government of Kyrgyzstan has always recognized the transnational character of its
security concerns and limited national capabilities to cope with security threats on its own.
Subsequently, it sought active collaboration with regional organizations set up to address
those security concerns. Kyrgyzstan’s participation in the regional security arrangements
required harmonization of its views on regional security threats.

The Anti-Terrorism Center established in 2000 under the auspices of the Common-
wealth of Independent States (CIS) requested the Kazakh, Kyrgyz, and Tajik authorities to
submit courts’ decisions recognizing the IMU, Hizb ut-Tahrir, and other Islamist group-
ings as terrorist or extremist organizations. These courts’ decisions were used for prepar-
ing a single roster of terrorist and extremist groups operating in the CIS. In 2003, the
Supreme Court of the Kyrgyz Republic issued a ban on several Islamic groups from the
list. Hizb ut-Tahrir and the IMU (also known as the Islamic Party of Turkestan, the East
Turkestan Liberation Organization and the East Turkestan Islamic Party) were declared
terrorist."

The Shanghai Cooperation Organization (SCO), a regional security forum uniting
Russia, China, and Central Asian states, has also contributed to the locally bounded under-
standing of terrorism. The SCO member states do not view terrorism as a distinct abstract
phenomenon with global relevance. Instead, for the SCO terrorism is “locally defined by the
ruling elite and left to sovereign states to combat by any means they see fit.”3! The govern-
ments of the SCO member states accept each others’ understandings of security concerns.
For the Central Asia states, it is religious extremism and terrorism, for Russia—Chechen
separatism, and for China—Uighur secessionist movement. All SCO members are expected
to support the combat of other member-states with the perceived threats to their national
security.
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Convergence of Legislative and Institutional Frameworks
for Fighting Terrorism

During the 1990s, fighting terrorism was a low priority for the Kyrgyz government. The
republic had no counterterrorism legislation and the only act that alluded to terrorism was
Kyrgyzstan’s Penal Code. Adopted in 1997, the Penal Code criminalized terrorism and a
number of illegal activities that could lead to the perpetration of terrorist attacks.> The
definition of terrorism repeated the language of terrorist crime contained in Russia’s 1996
Criminal Code. In 1999, the Kyrgyz Parliament approved a law on combating terrorism
that resembled the Russian act on measures to combat terrorism adopted a year earlier. The
Kyrgyz law established counterterrorism agencies with functions and authorities similar
to their Russian counterparts. As in the Russian Federation, the primary responsibility for
combating terrorism in Kyrgyzstan lies with the National Security Service, a successor
of Soviet Kyrgyzia’s KGB. In preparing and carrying out counterterrorism operations, the
Kyrgyz National Security Service cooperates with the Ministry of Internal Affairs, the
Ministry of Defence, the Security Council of Kyrgyzstan, the Office of the Prosecutor
General, the Border Service, and other government structures.??

After independence, the national security agencies of Kyrgyzstan were under-stuffed
with specialists with expertise in counterterrorism, and severely under-funded. The republic
lacked a national army. According to Kyrgyzstan—Russia security agreements, the Russian
military forces safeguarded the republic’s security interests, while the Russian border guards
patrolled the Kyrgyz border.>* The Russian military establishments provided education
and training for the Kyrgyz servicemen, while the Russian military—industrial complex
supplied arms, military equipment, and gear. On several occasions, the former president
of Kyrgyzstan, Askar Akaev, stated that only Russia could guarantee stability and security
in the Central Asian region.’® The rhetoric of the current Kyrgyz leadership suggests that
many in the Bakiev government feel Russia, more so than the United States or any other
state, is willing and able to provide the desired level of security and political support to the
governing regime, and economic assistance to the country. It is not surprising, then, that
the Kyrgyz government has often looked up to Russia in devising its policies, establishing
institutions, and even building relations with other states.

Bishkek had its eyes glued on Moscow, yet, for another reason. The old political
leadership of Kyrgyzstan as well as the new political leaders that replaced Akaev’s political
protégés were members of the Soviet political elite.*® The senior officer corps in Kyrgyzstan
served in the Soviet Army and, according to the military analysts, the command of the
Kyrgyz military forces has been affected by “soviet thinking.”3” The common Soviet
roots and familiarity with the Russian/Soviet thinking created a strong foundation for
emulation of Russia’s policies in Kyrgyzstan. That was reinforced by the perceived cultural,
ideological, and value similarity of the two states, as well as their historical and geographical
connection.’® The former Kyrgyz president, Askar Akaev, reinforced this view by noting
that the centuries of back-to-back existence on the Eurasian space, the similarity of national
characters, histories, and aspirations laid down a solid foundation for the union of Russia
and Kyrgyzstan.>* Many Kyrgyz share with the former president this fondness of Russia.
In a survey conducted by the InterMedia Survey Institute (Washington, DC) on a random
sample of 1,000 citizens of Kyrgyzstan, almost 92% of respondents expressed positive
attitude toward Russia. Only the youth in Kyrgyzstan has been increasingly oriented toward
the West.*® There are many public officials, particularly those in the security circles, and
the Kyrgyz intelligentsia clustered around the Kyrgyz—Russian Slavic University, who
sympathize with Russia.*!
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Kyrgyzstan has been one of the most stalwart supporters of the Russia-led regional
organizations founded on the post-Soviet space. Security problems in the neighboring
states furthered its interest in strengthening the existing regional security arrangements.
Active collaboration on security issues with the CIS, SCO, and the bordering states induced
harmonization of Kyrgyzstan’s counterterrorism measures with policies adopted by the
regional security organizations.

After the OSCE Istanbul summit of 1999 that highlighted the importance of regional
and global cooperation in coping with the threat of international terrorism, the CIS Heads
of States adopted a series of documents related to the implementation of joint measures
for combating international terrorism. Among those documents were the 1999 Treaty on
Cooperation between the CIS Members in Combating Terrorism and the Program of CIS
Member States to Combat International Terrorism and Other Forms of Extremism up to
the Year 2003.%? In 2004, the CIS member states developed the concept of the Program to
Combat International Terrorism and Other Forms of Extremism for 2005-07 and adopted
the Program of Joint Measures to Combat International Crime for 2005-07.%* The Kyrgyz
government devised national plans for the implementation of the CIS counterterrorism
treaties and programs.**

By joining the CIS counterterrorism conventions and signing bilateral and regional
agreements with Russia, China, and Central Asian states, Kyrgyzstan transposed countert-
errorism provisions contained in the international legislation into Kyrgyz domestic law.*
The Kyrgyz parliament, for example, increased penalties for certain types of crimes related
to terrorism and criminalized terrorism-related activities. This was done with the view of
harmonizing Kyrgyzstan’s legislation with that of its neighbors and in compliance with
agreements to which it acceded.*®

The signed agreements propelled the creation of regional structures for carrying out
the joint measures aimed at combating terrorism and religious extremism. In the summer
of 2000, the CIS member states, at Russia’s initiative, decided to establish a CIS Anti-
Terrorist Center (ATC) with headquarters in Moscow. A year later, the CIS Heads of States
supported Putin’s idea of a Central Asian branch of the CIS ATC. In January 2002, a
structural subdivision of the ATC was opened in Bishkek. It is also in Bishkek that the
Russian president has chosen to establish the headquarters of the CIS rapid-deployment
forces created within the framework of the Collective Security Treaty Organization
(CSTO).

The member states of the CSTO and SCO can purchase the Russian-made mili-
tary hardware and gear at lower costs that increases interoperability of the Russian and
Central Asian forces. This also encourages joint exercises and training under the aegis
of the CIS, CSTO, and SCO. The Kyrgyz law enforcement authorities took part in nu-
merous CIS-staged operations—*“Arsenal,” “Border,” “Passenger,” “Traffic,” “Alien,” and
others—aimed at preventing and suppressing terrorist attacks and activities of transnational
criminal groups. The Kyrgyz military participated in the CIS Anti-Terrorism Center joint
command-post exercises “Commonwealth-2000 Southern Shield,” “South—Anti-terror-
2002,” “Azov—Antiterror—2003,” and others. In 2004, Kyrgyzstan hosted the CSTO
rapid-deployment forces exercise “Rubezh 2004,” and sent its troops for participation in
similar exercises in 2005-2007.

Thus, the legislative and institutional contours of the Kyrgyz counterterrorism program,
as well as concrete measures aimed at combating terrorism have been developed through
the processes of emulation and harmonization of Kyrgyzstan’s counterterrorism policy
with that of regional organizations and neighboring states. The Kyrgyz counterterrorism
legislation mimics Russia’s counterterrorism laws and model legislation adopted within
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the CIS and SCO frameworks. The structure and authority of the Kyrgyz counterterrorism
agencies resembles the neighbors’ counterterrorism institutions.

Human Rights and Counterterrorism: Convergence in the *“Style”
of Counterterrorism Responses

In the 1990s, Kyrgyzstan exhibited a more lenient and conciliatory approach toward radical
Islamic groups. Explaining this position on radical Islam, the former Kyrgyz president,
Askar Akaev, alluded to tolerance of the Kyrgyz and inadmissibility of the use of force
against his own people.*’ In practice, caught for the first time, members of radical Islamic
groups used to receive police warnings and fines, while the subsequent detentions could lead
to short- or medium-term imprisonment. Islamists were charged for incitement of religious
and ethnic strife, a minor offense compared to terrorism-related charges.*® In comparison,
in Uzbekistan and Tajikistan, members of radical Islamic groups received up to 15 years
of imprisonment for distribution and possession of antigovernment materials, and tried for
attempts to topple the government and other grave crimes against the state.*’

Following the general crackdown on radical Islam in the region, the government
of Kyrgyzstan, too, has undertaken vigorous steps to track down Islamists and halt the
spread of radical Islam. The Kyrgyz courts began handing down harsher sentences, and the
number of cases of detention has been on the rise.>” There have been numerous complaints
about violations of detainees’ rights, falsification of charges, and torture of prisoners in
Kyrgyzstan.®!

Uzbekistan was a fervent critic of Kyrgyzstan’s lenient approach to radical Islamic
groups. The Uzbek air forces bombed Kyrgyz villages under the pretext of destroying
the IMU targets in response to Kyrgyzstan’s ineptness to stop the advance of the IMU
militants in 1999. Following the Islamists’ incursions and subsequent aerial attacks by the
Uzbek troops, Uzbekistan’s security forces received carte blanch to pursue Islamists in the
territory of Kyrgyzstan.’> Uzbekistan’s spies have carried out videotaping in the Kyrgyz
mosques and detained and interrogated Kyrgyz citizens.>®> Commenting on activities of
the Uzbek secret services in Kyrgyzstan, the Kyrgyz authorities lamented that as a small
country Kyrgyzstan could not do much when a larger neighbor behaved as Uzbekistan did
in Kyrgyzstan.>*

The Uzbek government exploited its exclusive right to gas supply to Kyrgyzstan to ex-
ert further concessions from the Kyrgyz government. For example, following Kyrgyzstan’s
refusal to send Andijon refugees back to Uzbekistan (a decision made under international
pressure), the Uzbek authorities cut off gas shipments to the republic. Under pressure from
the Uzbek authorities, the Kyrgyz military units joined security forces of Uzbekistan in
the raids on the alleged bands of terrorists in Kyrgyzstan. The new Kyrgyz administra-
tion allowed the Uzbek secret service to conduct its operations in the country, including
occasional abductions and forced repatriation of Islamic activists.>

The government of China has been exerting strong influence over the Central Asian
states in dealing with Uighurs. In a series of trials, which observers labelled as politically
motivated, the Kyrgyz courts sentenced Uighur defendants for terrorist bombings and
attempts to set up a branch of the Uighur separatist movement in Kyrgyzstan.’® Bowing to
pressure from Chinese officials, the government of Kyrgyzstan suppressed any support to
the Uighurs. In 2005, Kyrgyzstan approved a new law on counteracting extremist activity.
According to experts, China pushed the Kyrgyz government into the adoption of this
piece of anti-extremist legislation.’” The law contains a very broad definition of extremism
allowing for prosecution of activists from various Islamic groups operating in the country.
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There is little doubt that the Kyrgyz leadership, similarly to the ruling elites of other
Central Asian states, has taken advantage of the novel context of the “War on Terrorism”
for its own interests: to put increasing pressure on the oppositional forces and to fortify
power of the governing regime. In much of this, the international community has been
passively complicit. Neither Russian, nor Chinese, or American assistance to Kyrgyzstan
has been conditioned by progress in the area of human rights. Only international human
rights organizations put forward scathing criticism of the Central Asian governments’
increasingly authoritarian style of counterterrorism responses. The governing elites have
exploited the context of the global “War on Terrorism,” as well as the fear of Islamic
extremism, to justify and intensify their suppression of dissent, without much concern
about international condemnation.’®

Conclusion

This study attempted to demonstrate that the international environment strongly influences
the content of security policies of individual states. An integrative theoretical framework
was suggested that included coercion, humanization, and emulation as mechanisms of
international influence and policy transfer, and this framework was used for explaining
Kyrgyzstan’s responses to terrorism and convergence of counterterrorism policies in Central
Asia.

Kyrgyzstan’s dependency on Russia, China, and other Central Asian states made it
vulnerable to the coercive transfer of security policies and perspectives of its more powerful
neighbors. Under the mounting pressure from the government of Uzbekistan, Kyrgyzstan
began treating all manifestations of unofficial Islam as security threats associated with
religious extremism and terrorism. Russian and Chinese officials have reinforced this
position. Despite the limited evidence of the risks of terrorism in Kyrgyzstan, its public
authorities hold on to a view that radical Islamic groups remain the primary threat to the
republic’s security, and Kyrgyzstan’s security forces direct their counterterrorism efforts
toward the elimination of Islamists.

Since Kyrgyzstan’s security has been tightly intertwined with safety and stability of
other states in the region, the Kyrgyz government has been compelled to take part in the
regional security arrangements. The transnationalization of security threats and interdepen-
dency of security policies of the Central Asian states created a basis for harmonization of
their counterterrorism responses. Through the membership in the CIS and SCO, Kyrgyzstan
translated into its domestic legislation and practices counterterrorism measures promoted
by these groups of states. Various security agreements signed by Russia, China, and the
Central Asian republics laid juridical grounds to demand from the Kyrgyz government that
it takes decisive steps to prevent the recruitment of individuals for terrorist activities in other
states. The Kyrgyz government intensified prosecution of Islamists and became implicated
in an increasing number of human rights violations in the name of combating terrorism. The
punitive and military aspects of struggle against terrorism have been brought to the fore of
Kyrgyzstan’s counterterrorism program, as it has been the case with the counterterrorism
policies of Kyrgyzstan’s neighbors.

Kyrgyzstan has been susceptible to the influence of Russia, China, and the Central
Asian states, yet, for another reason. The Kyrgyz leadership chose to emulate the policies
of closest, in a geographical sense, states, whose political styles, mentality, and strategies
originate from the common Soviet past. Amid political and social instability, as well
as uncertainty concerning the most effective ways to tackle security threats, the Kyrgyz
leadership has turned to the most familiar others. The counterterrorism practices in the
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neighboring states reinforced Kyrgyzstan’s belief in the acceptability of the use of force.
The perception of impunity for slighting human rights in the “War on Terrorism” has been
an important factor in intensification of Kyrgyzstan’s counterterrorism responses.

The explanations advanced in this study promote a worldview emphasizing the impact
of the international environment on policies and behavior of individual states. In this
framework, states are treated as social actors whose actions express not only individual
but also collective intentionality. Other states, organizations, and institutions affect the
governments’ understanding of security threats, as well as their views on the acceptability,
legitimacy, and appropriateness of responses. These explanations are different from the
dominant rationalist accounts of state behavior that explain states’ security policies by
referencing the magnitude of threat and states’ capabilities to combat it. This article explains
states’ perceptions of security threats and their counterterrorism policies through social
context, where the social groups of states determine much of the behavior of other actors.
This position is common to the burgeoning constructivist studies and literature on policy
transfer. Yet, contrary to the constructivist approaches, this study suggests a framework
describing the mechanisms of different types of international influence on states’ policies
and behavior.
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