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CHAPTER 23

Russia's Counterterrorism Policy: Variations

of an Imperial Theme

Mariya T. Orneliclteva

INtRooucttoN

the post-soviet Russia, dre terrorist threat has become associated with a

ted insurgency in Chechnya and the broader North Caucasus region.
the Chechen Republic, Moscow confronted a secessionist struggle in the

Initially fought under the banner of Chechen nationalism, the conflict
y took on the Islamist undertones and was later integrated into the global

ist movement. The violence has spread beyond Chechnya to other pre-

lnantly Muslim republics of Russia's North Caucasus, and a number of
and regions in Russia have suffered from a series of high-profile terrorist

In October 2002, a group of heavily armed Chechen insurgents took
2 hostages in the crowded Dubrovka Theater in Moscow. In February and

of 2004, suicide bombings in the Moscow subway killed almost 80
. The same year, the Chechen and Ingush militants carried out a

raid on the Russian interior forces in Nazran, Ingushetia, killing 80

, and two Russian passenger planes were blown up almost simultaneously
August 2004. The most shocking in this series of deadly attacks was the

of over 1,100 hostages in a school in Beslan, North Ossetia, on
r l, 2004 by the Chechen and Ingush insurgents. Branded as

ia's 9/ll, the three-day hostage crisis resulted in more than 300 deaths,

ing 1B6 children who were killed in the rescue operation provoked by
werful explosions at the school building (Hahn 2007).
These catastrophic incidents highlighted the deficiencies of Russia's

nterterrorism (CT) policy and led to an overhaul of its CT-related
rity and law enforcement agencies, establishment of new coordinating
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bodies, and adoption of the comprehensive CT legislation. Although, the
official discourse of the Russian government has created some ambiguity by
presenting terrorism as an international mastermind, rather than a domestic
problem, the development of Russia's CT policy has trailed the govern-
ment's experiences with fighting the Chechen resistance and coping with
the threat of terrorism in other predominantly Muslim territories in Russia.
Since terrorist tactics have been used as part of the broader insurgency
campaigns in the North Caucasus, Moscow's CT and counterinsurgency
responses have become intertwined. If the fust military campaign in Chechnya
(1994-1996) was officially recognized as an intrastate conflict between the
Chechen Republic of Ichkeria seeking independence from Russia and the
Russian federal government, the second military operation launched in L999
was consistently framed as a "counterterrorist operation," The post-9/ll
discourse and policies of the "war on terror" allowed the Russian government
to tie its counterterrorist operation to the global struggle against terrorism
(Campana and Ilgar6 20f f ).

In 2007, the Chechen rebel leader, Doku Umarov, proclaimed the
establishment of the Caucasus Emirate, thereby abolishing the Chechen
Republic of Ichkeria and expanding the goals of Islamic resistance to all
of the North Caucasus. The institution of the Emirate also bespoke the
replacement of localized claims for national independence with a broader
Salafist cause. The Caucasus Emirate has evolved into an umbrella group for
a number of regional militant organizations - Dagestani Shari'ah lamaat,
Ingush ]amaat, Yarmuk (Kabardino-Balkaria) Jamaat, and others * that are
mostly local in operations and relatively autonomous in their activities. The
Russian and U.S. governments designated the Caucasus Emirate's military
branch, known as the Caucasian Front, as a terrorist organization posing an
increasingly significant threat to Russia and its North Caucasian republics
of Dagestan, Ingushetia, Chechnya, Kabardino-Balkariya, and Karachay-
Cherkessia.

Despite the escalation of violent attacks claimed by the Caucasus Emirate,r
in April 2009 then Russian President, Dmitri Medvedev, announced thc
end of the decade-long counterterrorist operation in Chechnya. Several
months later, the Chechen insurgents bombed a high-speed Moscow-to-St.
Petersburg train killing 26 people and injuring 100, and the following year saw
the highest number of terrorist incidents in Russia's modern history.2
Although, Chechnya has seen signs of stabilization, the security situation
remains precarious there. The Islamist insurgenry movements has not disap-
peared but has transformed into a more diffirse network of groups with homc
bases in the neighboring republics (Dannreuther 2010; Kim and Blank 2013;
Moore 2007). Russia's CT strategy has evidendy not resolved the problem of
Islamic radicalization and failed to provide a lasting solution to the problems
of North Caucasus.

This chapter discusses Russia's CT policy and seeks to explain why thc
Russian government has always favored the short-term tactics of suppression
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and force over the long-term socioeconomic solutions as the most appropriate
methods of fighting terrorism. The chapter shows how many deficiencies of
Russia's CT policy can be accounted for from the position of Russia's imperial
tradition. The endurance of beliefs in the greatness and inviolability of the
Russian state, the irnperiwwt, has shaped its perceptions of the nature of
terrorist threat, while beliefs in the superior governmental organization but-
tressed by the military prowess as a means of ensuring the im.periww's success
have translated in assumptions that prioritize military solutions.

These chief contentions examined in the chapter are premised on the assump-
tion that modern Russia has retained many trappings of an imperial state. fu
discussed in greater detail below, the imperial concept denotes the domination of
the culturally, linguistically, and ethnically diverse people by other people. In the
context of Russia, no self-governance or autonomous political life has ever
been conferred to the Russian people rhemselves. The position discussed in the
chapter is different from the argument suggesting that Russia has been rebuild-
ing an empire, even if a truncated one. Instead, it emphasizes the fact that
Russia's domestic politics and international conduct are based on convictions,
beliefs, and values affected by the nation's past and recent history.

The chapter proceeds in four parts. It begins with the discussion of
Russia's CT policy followed by a review of explanations for its failings.
The following two sections demonstrate how Russia's imperial ideology
shaped its understanding of the nature of terrorist threat and limited policy
options available to policy-makers to address the threats of insurgency and
terrorism to military-based solutions. Although, the Russian government
has cautiously avoided draping its counterterrorist measures in imperialist
rhetoric, its discourse surrounding the use of force in Chechnya and the
broader North Caucasus has not been devoid of the imperialist undertones.
The last section of the chapter discusses how the Russian government
resorted to the imperialist language for imparting legitimacy to brutal and
indiscriminate application of force.

For the purpose of this chapter, CT policy is conceptualized as a rype
of regulatory policy designed to limit the actions of terrorist groups in an
attempt to protect the general public from terrorist violence. In its broadest
and fi:llest sense, CT spans numerous domestic policy areas and includes a

foreign policy dimension. While domestic and international aspects of CT are
related and mutually reinforcing, this chapter focuses on the domestic side of
Russia's CT. The diversity of CT policy options gave rise to a number of
typologies of governments' responses to terrorism. It has been common to
characterize states as "soft-" or "hard-liners" (Miyaoka 1998; Wilkinson
1986), or classify them within the "criminal justice," "war," or "hybrid"
models of CT (Crelinsten 1989; Pedahzur and Ranstorp 2001). In practice,
states' CT responses typically combine law enforcement and military strategies,
and involve criminal justice institutions as well as military intelligence and
troops. Drawing on these typologies of CT policy, this chapter focuses
on the types of CT measures - the use of force, preventive measures, or
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sociopolitical responses - that prevail in Russia's CT policy, and the extent
to which the Russian government has been willing to sacrifice human righa
under the pretext of combating terrorism.

Russra's Cor,'NrrnrERRoRIsi\{ Potrcv: AN OvstvlEw

Since Russia's primary terrorist threats originate in the turbulent North
Caucasus region, the development of Russia's CT poliry has trailed the govern-
ment's experiences with fighting the Chechen resistance and coping with
ethno-nationalist and Islamist insurgencies in the broader North Caucasus. It
is no coincidence, for example, that the crime of terrorism was added to
Russia's first criminal code in 1994, a year which marked the beginning
the first Chechen war. fu a result of the developments in Chechnya, thc
Russian government adopted the Federal Law "On Combating Terrorism'
1998, which became the main legal pillar of Russian antiterrorist efficrts.3 T
law defined terrorist activity, sketched out the regime of
operation, and outlined the institutional bases of CT policy. Russia's F
Security Service (Federalnnya Slwzhbn Bezopasnosti, FSB) was tasked with
vention, detection, and obstruction to political terrorism, while the Ministry
Internal Affairs (Ministersmo Vnutrennihh De( M\lD) assumed responsibili
for fighting terrorist crimes with mercenary objectives (Omelicheva 2012).
FSB played a leading role in combating teruorism in Russia until 2003,
the MVD was placed in charge of the counterterrorist operation in the
Caucasus. A special interdepartmental unit was established in the
Caucasus to address the problem of coordination and intelligence shari
between the FSB and M\ID, whose CT agencies duplicated each
functions.

In 1999, Russia entered the second Chechen war, branded as the c
terrorist operation; yet, the Russian military continued to be at the forefront
the counterterrorist campaign, as it did in the first Chechen war, Russian mi
performance was more effective over the course of the countefterrorist
than during the first Chechen war, when Russia's ill-prepared,
troops suffered an upsetting defeat from the Chechen guerrilla forces,

Russia's overwhelming manpower, weaponry, and air support. Although
Russian army continued showing little restraint resulting in considerable ci

casualties, the creation ofthe Combined Group ofForces in the North
consisting of the troops from the Defbnse Ministry, interior troops,
units from the FSB and Border Service enhanced coordination. To assist

military battalions in carrying out CT tasks, the FSB, the MVD, and the
Intelligence Service of Russia created special task teams for liquidating terrori
and militants (Issledovatel'skii Tsentr 'fuentwra.rw 2005). While in 1994,
Yeltsin administration relied on freshly trained conscripts from the neighboring
regions to fight in Chechnya, under Putin's rule, the Iftemlin drew forces fr,on
permanent readiness units, which were replaced with the special task team
composed of contract servicemen toward the end of the counterterrorkt
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operation. The goal of these contract army units has been to tighten the
control over the internal borders between the republics of the North
Caucuses, as well as over Russia's international borders to the south (Perovic

2006). The military strategies were expanded outside of the Chechen republic,
and the presence of military troops in the rest of the North Caucasus was

substantially increased.
Until the Beslan tragedy, Russia had no coordinating body capable of

facilitating the exchange of information between the main CT agencies. The
interdepartmental unit established in the North Caucasus had neither the
authority nor the means to perform its inficrmation sharing and coordination
functions (Forster 2006; Plater-Zyberk 2004). In February 2006, President
Putin decreed the creation of the National Counterterrorism Committee
(NAK). Composed of the representatives of 17 federal agencies, including
the FSB, M\lD, the Ministry of Emergenry Situations, and others, NAK has

been tasked with the coordination of all federal-level CT policies and opera-
tions. The regional CT commissions led by the regional administration chiefs

perform the NAK's functions in the Russian regions.
The practice of using Russia's armed forces in counterterrorist operations

had also been neither properly sanctioned nor regulated until 2006, when the
Russian parliament passed a new Federal Law "On Counteraction to
Terrorism," which legalized the participation of military forces in counter-
terrorist operation. The new law authorizes the government to deploy the
Russian military for preventing terrorist attacks involving hijacking and sup-

pressing acts of terrorism in the Russian inner waters and territorial sea. Military
force can also be used for targeting terrorists and their bases abroad, and
for suppressing international terrorist activity outside the Russian territory
(Omelicheva 2012).

The 2006 On Counteraction to Terrorism Act was envisioned as a
coqnprehensive piece of legislation encompassing a wide range of preventive
measures as well as political, informational, socioeconomic, legal, and other
policies (Petrushov 2006). The rest of the law is, however, silent about
specific preventive or prophylactic measures of counteraction to terrorism.
Despite the detailed regulation of counterterrorist operation, Russia's CT
legislation contains no safeguards for protecting the rights, property, and
lives of the people that happened to come under the purview of the
counterterrorist regime. Neither does the law provide for effective oversight
to stave off the abuse of power or neglect of responsibilities by those in
charge for the counterterrorist operation. In practice) these legislative omis-
sions have contributed to substantial property damage and casualties in the
civilian population when military and security services have utilized force as

a means of combating terrorism.
To be sure, both the Medvedev and Putin administrations tried to

diversifu their CT strategies and implement some socioeconomic and poli-
tical measures. In 2009, Medvedev announced a 79-billion ruble ($2,23-
billion) federal development program for Ingushetia, which became the
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center of gravity of the jihad in 2007 interms of operational activity of ,[
Islamists (Kim and Blank 2013). Ingushetia turned into one of the most lL
volatile republics in the North Caucasus, with attacks against law enforce- ll
ment officers, Russian troops, and members of local administrations occur- ll|
ring on a daily basis (Hahn 2009; Kuhrt 2013). The Russian government l[
developed a three-pronged approach to the broader North Caucasus in an l[
effcrt to reduce instability and to curb violence in the region. This included lf
leadership reshuffles, federal restructuring, and socioeconomic a.uetop-ent ]ll
schemes. It also unveiled a lS-year economic and development plan for the lll
Nor"th Caucasus envisioning laige-scale investment projects, includ.ing ,tr"* ]lll
for the Sochi Olympics and development of infrastructure and educationd llll
and cultural establishments. A new presidential plenipotentiary fbt th. llll
North Caucasus Federal District - Aleksandr Khl,oponin - *", .ft*g.a ill[
with the oversight of the strategy's implementation (Campana and I-egr* iil[20ll; Kim and Blank 2013; Snetkov 20ll). llfl

In total, the Russian government injected billions of dollars and invested llf,
considerable effort to initiate and sustain investment projects in the Nonn ll[
Caucasus (Campana 20l4).llowever, its socioeconomic initiatives were ."-- lll
promised from the start and continued to fail over the following y.arr. ah."dy lll
io ZOtt, Russia's Ministries of Finance and Economic Develolm.rr. "rr"ri l[
that there was not enough money to support the development strategy f.r rk I
North Caucasus. As a result, over the next years, total socioeconomic prograrns l[
amounted to $I0 billion rather than the $50 billion called for in the stratery i[
(Kim and Blank 201-3). Moscow's ability to subsidize the North Caucasru lf,
republics took a substantial hit in 2014 and continued deteriorating in 2015 lf
as Russia's economy crumbled under the international sanctions 

"tra"pt,t-rna- l[ing oil prices. In20l4,the Russian government disbursed less than "i"ff "f Sf ll
billion planned for investments in the region. The Russian program for tbc ll
socioeconomic development of Ingushetia- received no funds at all. Moscodr ll
inability to keep its promises to thi regions, especially in the North C"o..rrn, ll
has been amplified by pervasive inefficiencies in the implementation of thc ll
government programs (bzrrtser, 20L4). ll

The Russian government has repeatedly called for forging a comprehensivc f
CT policy integrating military and socioeconomic and political measures. h f
practice, however, it has prioritized the policies of repression and force ,ho lI
have been most heavily used in the North Caucasus. There, the government'r |f
responses ranged from the military liquidation operations against ir,rrrrgem f
groups and targeted killings of the Islamist leaders to the arrest of relatives of ll
those suspected of involvement in the insurgency and terrorism. fu impunity ll
continues to reign in the North Caucasus, th! ,rse of force often transla.ir i".i ll
indiscriminate violence and massive human rights violations (Gilligan 2010)- ll
The persistence of state violence further undercuts the local residents' rrrpp* l[
to the federal programs (Campana 2014). Consequently, despite r"rnc l[
improvements in the North Caucasus, the Russian government has becn llfi
inept at ficiling insurgency and terrorism in the region. 

]ilil
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Expr.qrNwc Russlq.'s CouxrrnrERRoRISM Portcv

Russia's war in Chechnya and the subsequent counterterrorist operation

received considerable attention from academics, political analysts, and

human rights activists. Scores of books and articles examining Russia's

efforts to maintain control over the region have catalogued the events

themselves and histories of the peoples confronting the Russian authorities
(see, for example, Gall and De Waal 2008; Gammer 2006; Hahn 2007;
Hughes 2007; Schaefer 20lI). The publications have been highly critical of
Moscow's military campaigns but given little consideration to the reasons

for the trkemlin's excesses.

Of the few existing explanations, one lays emphasis on the novelty and

complexity of security issues facing Moscow's government in Chechnya

and the broader North Caucasus region (Hahn 2012). The dissolution of
the Soviet Union left the post-Soviet Russia in a state of disorientation and

socioeconomic disarray. While Moscow's authorities tried to figure out Russia's

interests, goals, and relationships with its neighbors and the rest of the world (a

process that arguably continues to this date), the confused and disarranged state

agencies defined their own priorities and implemented their own programs. This
resulted in a poorly coordinated, reactive, and emotional approach to Chechnya,

where the lack of an experienced political elite has amplified the problem
(Gammer 2006, pp. 207-2OB).As the conflict in Chechnya went on) the fusion

of the threats from terrorism and insurgency fueled by the global jihadist

networks posed a novel challenge to the IGemlin. With litde previous experience

of dealing with international jihadi groups fighting alongside the nationalists

against Russia, the Putin government had little time to learn new approaches

and adapt old institutions and strategies to the new situation.
Others deemphasize the import of Islamist ideology and the role of global

jihadi movement in favor of other explanations, primarily the poor state of the

regional economy, as the main reason for the ineffectiveness of Russia's CT
policy in the North Caucasus region. This argument is premised on a key idea

of the COIN literature that argues in favor of complementarity of military
strategies to socioeconomic and political solutions (Mendelson et al. 2009).

Still others contend that the causes of the protracted insurgency in the North
Caucasus and deficiencies of Russia's countefterrorist operations are to be

found in faulty governance and endemic cormption in the Russian government

and local administrations (Kim and Blank 2013, p.921)'
While the issues ofpoverty, poor govemance, and the deficit of the rule of law

reduced the effectiveness of Russia's CT policies, they also highlight a paradox

that calls for further explanation. The first war in Chechnya was waged in the

name of national independence against cenfiries of continuing Russian oppres-

sion, comrption, and misrule. The brutality of the Russian military response to
the Chechen insurrection was precisely the reason for the emergence of the jihadi

elements and the increasing reliance on terrorist tactics in what became a religious

war. In other words, the same characteristics of the Russian power that triggered
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the first Chechen war (and the earlier Chechen resistance to the Russian polucr
(Gammer 2006) transfcrmed the localized struggle for independence into r
region-wide religious war and a theater of operation in the global Islamist jihad-
What, then, explains the persistence of these features of the Russian rule|

The argument explored in this chapter is that beliefs and ideas are a kc;
intervening variable, which shapes state policies by defining the situation
and the range of responses perceived as effective and politically legitimatc
(Blum 1993). In the context of Russia, the endurance of beliefs informcd
by the Russian imperial tradition reinforced its confidence in the effectirrc-
ness of the use of force and placed limits on other options available m
policy-makers to address the threats of insurgency and terrorism in th
North Caucasus region. In other words, the recurring practices of extension
and retention of the state authority over culturally, linguistically, and ethni
cally diverse populations by means of force have affected Russia's
beliefs, and these beliefs, in turn, reinforced the practices of imperial pn
servation and expansion.

The ideological turn has received considerable attention in recent years in
attempt to interpret Russia's foreign policy (Galeotti and Bowen 2014),
has been deemphasized in Russia's security and CT studies. Theoretically,
argument foregrounding the impact of ideas is consistent with the assumpti
of constructivism directing our attention toward the problem of developi
Russia's post-Soviet identity, the role of culture and historical interpretation
politics, and Russia's conceptions of the hostile Other (Hopf 1999;
2006; Ziegler 2012). The constructivist perspective shifts emphasis
the material aspects of politics (e.g., state military capabilities and
potential) on the mental, cognitive, and discursive constructions of
encompassing ideas, beliefs, and knowledge. Not only does it stress the
tinuity and endurance of these ideational constmcts shaped by the nation's
and present experiences, but it also draws attention to the significance of
identities, which governments maintain and safeguard.

To demonstrate the impact of Russia's imperial tradition on its CT
the following sections will discuss how the endurance of beliefs in the
and inviolability of the Russian state, the imperiurn, has shaped its pe
of the nature of terrorist threat, and how beliefs in a strong state, where
strength is associated with the monopoly on the use of force, have translated
assumptions that prioritize military solutions as the most effective responses
complex security problems.

Tennonrsu As A THREAT To rHE "IMIERIAL" Srarr;
CouNrrRrERRoRIsM As A PoI-icy ro DEFEND THE "EMpIRE"

The history of Russia
Soviet Union reached

and military force. The

is that of an imperial state: Tsarist Russia and
their geographical zenith largely through
territorial possessions were retained by power and
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centralized control, and ruled by a Moscow-based bureaucracy. Both were
multinational states, in which ethnic cultures and indigenous traditions w"ere

subordinated to a "higher" Russian culture. In the post-Soviet context, the
Kremlin's chief ideologues and top policy-makers have avoided explicit
references to Russia's imperial ambitions.a Still, contemporary Russia has

all of the trappings of an imperial state: it encompasses most of the territory
of its predecessors) and remains a multiethnic state, in which a predomi-
nandy Slavic political elite rule over a multitude of disempow'ered ethnic
groups and peoples (Pain 2005, p. 7I).The Russian government, elite, and
general public perceive their country as the successor of both the USSR and
the Tsarist Empire. Vladimir Putin, upon assuming his post as a Russian
president in 1999, attempted to build a historical bridge from the present
to the past including the Soviet time. As Russia's prime minister and a

newly elected president, Putin propagated the idea of Russia as a unique
"civilization" (Rwsshii Mir) rcoted in Russian ethnic identity, history, and
culture. The term rnir,which denotes people or community if used together
with Russian,s refers to a self-governing community of peasant households
known for its conservative traditions and regarded as a guardian of ortho-
dox national values in the history of Russia. The new state-supported
ideology of the Rwsshii Mir not only conveys the importance ascribed to
the age-old idea that there is something unique about Russia and Russians
rooted in their ethnic identity, history, and culture, but it also provides a

necessary link between several epochs in Russia's millennium history.
Despite the nation-building effiorts, Russia has never evolved into a

national empire with a strong sense of national consciousness.6 On the
contrary, Russia's nationhood has always been bound with im.periwrn (i.e.,
the sovereignty of the state over the individual). Russian citizens - regard-
less of their nationality - owed allegiance to the state (Barber 1995, p. 35).7
Contemporary Russia reveres this uadition. "For the Russian, a strong state
is not an anomaly, not something with which he has to struggle, but, on the
contrary, a source and a guarantee of order, as well as the initiator and main
moving force of any change," declared Putin (Gavin 2007,p. 52). A strong
state with direct and decisive command over the people has been perceived
as a fundamental condition for its leadership in global affairs and the very
survival of the state itself.

The collapse of the USS\ dubbed as "the greatest geopolitical catastrophe of
the century" by Putin in his 2005 state of the nation address, considerably
reduced the size of Russian territory and damaged its strategic position with
regard to access to the high seas and strategic resources. The deteriorating
military-industrial capabilities that could not compete with the militury and eco-
nomic performance of the West were a source of significant unease. Like Imperial
Russia and the Soviet Union before, the newly independent Russia was growing
insecure about the openness and indefensibility of is new borders. Internally, a

wave of nationalist and separatist claims *reatened a further disintegration of the
Russian territory (Omelicheva 2009). The ethno-national fragmentation and
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decentralization of the Russian state occurred on the backdrop of an emerging
struggle for religious and political power among the various Muslim leaden. Thc
appearance of Muslim political parries funded from abroad rer,'ealed a nerv
dlnamic of Muslim politicization in the post-Soviet Russia (Dannreuther 2010).

Every Russian government, irrespective of its officially proclaimed
national ideology, has believed that the existence of Russia depends on
preserving the empire at any cost. Faced with the imminent ethno-national
disintegration, the government of Boris Yeltsin made every effcrt to pre-
serve the Russian land and retain the state on a vast area that was in danger
of disintegration (Pain 2005). In the "parade of sovereignties," a politicd
movement undertaken primarily by ethnic republics and autonomous
republics seeking greater autonomy or independence from Russia,
Chechnya fought most fiercely to secede. As the Economist (199I) cogendy
put it, the Chechen insurgency presented a real "test of Russia's imperid
will." Ultimately, the Russian government waged a brutal and disastrous
war, with the primary purpose of preserving the Russian "imperial bodf
against all odds of further disintegration.

It is in the context of this war that the Russian authorities approved thc
first comprehensive piece of legislation on terrorism and CT. Although, thc
1998 law On Combating Terrorism removed the ideologically infusod
language characterizing the Soviet-era legislation, it did little to preseil
terrorism in a legal framework that is employed in the West. Instead, both
the act of 1998 and its successor law On Counteraction to Terrorisil
adopted in 2006 retained an approach to terrorism that treats it as an
assault on the state (Butler 2003).In other words, the Russian authoritici
continue to perceive terrorism and other forms of politically motiva
violence as an attack on the state, rather than an assault on the indivi
freedoms (Moore 2007).

Similarly to the motivations for the first Chechen war (1994-1996),
second phase of the war launched in 1999 was driven by perceptions of
imminent terrorist threat to stability and territorial integrity of Russia.
Putin inherited the country from its predecessor, Russia was at its weakest.

National Security Concept of the Russian Federation approved in
1999 painted a dismal picture of a decade of inconclusive reforms, i
organization of state power, and the weakening of the system of state re
tion and control (Lynch 2005, p. I43). For the Putin government,
Chechen insurgency was a force multiplier to Russia's weaknesses,
rekindled the threat of territorial disintegration.

Indeed, in 1999 the Chechen forces attacked the neighboring Dag
with the goal of establishing an Islamic republic there. Russia's capacity
maintain control of the broader North Caucasus region was called i
question with this intervention. The same year, a series of high
bomb attacks on apartment buildings in Russian cities generated a

of deep insecurity in the Russian population (Dannreuther 2010).
government of President Putin eagerly exploited this moment of crisis for
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mounting a massive air campaign over Chechnya in August-September

1999 fofowed by a land invasion of the Russian troops, takeover of the

Chechen capital Grorry in 2000, and establishing a direct federal rule of
the republii in May 2000. The second military campaign in Chechnya

that continued for nearly a decade under the guise of the "counterterror-
ist operation" was sustained by a discourse portraying instabiliry in the

North Caucasus as an existential threat to the Russian state that had to be

contained and defeated at any cost.8 The counterterrorist operation centered

on the resolute application of force was envisioned as the main element

of the strategy to iestore constitutional order on Russia's territory and to

protect the state from destabilization and disintegration.

RnpnsssroN AND FoRCE: DEPENDABLE METHoDS

FoR RETAINING "IMPERIAL" CoNTRoL

The style of Russia's CT measures has been traditionally confined to the applica-

tion of force with little regard for human rights consequences of the military

operations. The Russian military and security agencies have frequently been on

par with militants and terrorists in their indifference for human lives and disdain

for individual freedoms. During the fust Chechen rvar, Russian troops indiscri-

minately attacked towns and villages, killed and raped civilians, and pillaged their

homes. Over the course of the counterterrorist operation, Russian military and

security services have been implicated in various war crimes and assorted breaches

of the Lumanitarian law. International human rights groups, including Amnesty

International and Human RighS Watch, criticized both Russian officials and

rebels firr blaant and sustained violations of the laws of war and the impunity

with which these crimes were committed (Amnesty International' 2010,2012;

Human Righs Watch 2006, 2008). Certainly, there was professional military

staff, especially among the middle-ranking officers and Special Forces, who

exhibited higher standards of conduct. Still, they were a minority within the

environmeniplagued by disregard for human freedoms (De Waal 2005, p. r9I ).

This cT sryle follows from Russia's understanding of terrorism as an

attack on the itate, and a prevailing belief in the effectiveness of the use of
force reinforced by the centuries of its application in practice. Most histor-

ical and modern-day empires that survived for a long period of time can

attribute their success to superior governmental organization buttressed in

military prowess and policies of appeasement of the conquered populations.

The Byzantine Empire, for example, survived for nearly I,000 years not

least because of the efficient administration backed by the Byzantine army

and nar,y. The Empire was divided into military districts, and land was used

as a payment to soidiers in the disuict armies to incentivize them to be loyal

and brave. At the peak of its power, the British Empire was the largest

empire in history and, for over a century, it was the foremost global power.

While reasons for the success of the British Empire are many' those include
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military prowess (including the Royal Navy) and discipline in the army,
harnessing then modern-day technology (telegraph allowed the British to
control and defend the empire), and the wealth of its colonies that toot.
permissions to establish trading posts.

Russia, too, has traditionally relied on the military-bureaucratic solutionr
and practices of coercion for projecting control and influence over the con-
quered or otherwise forcefully annexed territories and peoples. According to
some experts, Russia's forceful responses applied in the first Chechen war and
during the counterterrorist operation resembled strategies found in the Tsarist-
era doctrine for suppressing resistance to Russian rule in the North Caucasul
(Arreguin-Toft 2001; Gammer 2006). The application of brutal force ardi
widespread human rights abuses are some of the features of this docuinc,
which also propagates the use of collective punishment for families and com-
munities suspected in supporting insurgents and targeting civilians in responr
to terrorist attacks (Cornell L999). The doctrine was designed for fighting m
intrastate war, but its recommendations are echoed in Russia's CT
(Russell2005).

In the early 2000s, the Russian government realized that the use of
alone was insufficient in preventing and overcoming the catastrophic
ist attacks leveraged by the insurgents. Subsequently, Moscow's authoriti
augmented repressive tactics with limited concessions and appeals to
Chechen "hearts and minds," and devised a set of measures to break
cohesion of the rebel forces by fracturing the movement from inside (

and Blank 20L3).In Chechnya, the Kremlin exploited the willingness of
Kadyrov clan to switch sides and become Moscow's loyalists in return
power in the republic. Akhmad Kadyrov, the former Mufti of Chechnya
one of the leaders of the Chechen resistance, was appointed as the
nated pro-Russian leader in ]une 2000 and voted president in 2004
tions. The surrender and transfer of allegiance of insurgents to Kadyrov
Presidential Security Service commanded by his son, Ramzan, became a

element of the new Kremlin strategy of Chechenization (Lynch 2005).
Chechnya gained stabiliry, more and more political and security
bilities devolved from the Kremlin to the Kadyrov administration.
forces were gradually reduced, and local armed formations - Kadyrovtsy
loyal to the Kadyrov clan took on increasing power. Chechenization
nearly derailed by the assassination of Ahmad Kadyrov in 2004, but
continuity of the strategy was sustained through his son, Ramzan,
became increasingly influential in Chechen politics, becoming its appoi
president in 2007 (Dannreuther 2010).

Chechenization, its main features including the fracturing of local
co-opting those willing to work with the central authorities, making
requisite concessions to the new local rulers, and integrating them into
Russian state thus depriving the population of leadership basis for mobi
any future revolts, is consciously a strategy of imperial management
for Russia's imperial success since the 1460s (Kim and Blank 20I3). Througl
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the Chechenization strategy, the Russian government succeeded in splitting

the chechen elites, dividing the Muslim religion's community, and depriving

the insurgents of the argufilent that they alone represented the true Islam' Yet,

the stratelgy failed to reJolrre the conflict, which transmogrified into.an internal

civil war 6.r*..t rival Chechen factions, rather than a war for independence

(Lynch 2005).' 
against the backdrop of the counterterrorist operation in_ the North

Caui-asus, the government launched extensive political and admi'istrative

reforms carried out under the guise of restoring order, reducing lawlessness,

and combating terrorism. Putinis administrativ€ reforms have been inspired by

the idea of consolidating Russia's political unity regarded as necessary for the

resurrection of Russia's gf."t po*.t status. The first in a series of these reforms

was aimed at eliminating dysfunctional features of Yeltsin-style federalism'

Russia was divided into seven federal districts likened to the six Governorate

Generals established by Alexander II in the wake of an assassination attempt in

1879 (Hugh es2007,p.I23).In 2010 the North Caucasus was sepafated from

the SouthJrn Federal bistrict to form a new North Caucasus Federal District.

The presidential envoys, heading each federal district and accountable directly

to president, have been tasked with the restoration of the preeminence of
federal law and order, and coordination of federal agencies' activities in the

districts they head. Informally, however, the presidential plenipotentiaries

were charged with monitoring the threats to state security and assisting in

the consolidation of Putin's regime (Petrov and Slider Z}}7 'Irifanov and

Mezhuev 2000).
The Dubrovka theater crisis of 2002 and the 2004 Beslan tragedy

supplied the Russian government with a pretext for abolishing direct pop-

ulai elections of subnational regional and republican leaders. A new system

of Presidential appointees severely circumscribed the local autonomy of the

republics and rigions. The presidents of Ingushetia and Dagestan were

reilaced in 2008 and 2010 respectively, and the new presidential appointees

wire tasked with the development of measures to improve local governance

and to fight corruption' Those republics, rvhich had gained a substantial

degree oiirrd.p"rrience during tha I990s, were forced to fall-back in line

wiir the federat legislation (Dannreuther 2010). In Dagestan' the Kremlin's

efforts at harmonization of regional and federal laws undermined the repub-

licrs ..consociational" political system that had previously forestalled the

interethnic discord among Dagestan's 14 ethnic groups, whose representa-

tion was delicately balanced in the State Council. By 2003, Dagestan's

largest Muslim ethnic groups - Avars and Dargins - were ol 1he 
brink of

an interethnic conflict over power-sharing arrangement within the State

Council (Kim and Blank 2013)'
Simultaneously with building the "vertical of power," the Putin administra-

tion strengthened the power ol security services. IJnaccountable to local and

central refresentati.n. it^.t tt.r and immune to prosecution for their own

crimes, tliey became marred in corruption and brutal anti-Islamic repression.
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The curtailment of media and political freedoms, and establishment of barricn
for electoral competition have further strengthened the powers of the Russian
state over its population.

UsrNc Iupsrrarrst DrscouRsr FoR IMpARTTNG LEGrrrMAcy
To THE IJss oF Foncr

The Russian government has been vigilant in avoiding the explicitly imperi-
alist language in its public statements. Instead, the official discourse hc
stressed the multiethnic and multiconfessional nature of the Russian statc.
In line with the official policy, the Kremlin instituted the Day of Peoplc'l
Unity in 2005 to commemorate a popular uprising, which expelled PolisL
occupation forces from Moscow in November 1612. The commemoratim
of the 1612 event that has been observed every November 4
the celebration of October Revolution, previously held on November 1-
Implicitly, the Day of People's Unity alludes to the idea that all ethnic
religious groups of the Russian society are united to preserve the Russi
statehood.

The Putin administration began handing out financial support to Russie
Muslim communities. The Kremlin's Fund for the Support of the Islami
Culture and Education has provided financial assistance for Muslim
tion, the training of moderate imams and scholars of Islam, and
building. The goal of these measures is to promote the officially sancti
version of Islam and subvert the attraction of the more radical m
tions of Islamic religion (Dannreuther 2010). In 2003, Russia joined
Organization for Islamic Cooperation as an observer state, despite
resistance of the Orthodox Church, and engaged in more proactive
macy with the Muslim world. In recent -vears, the anti-Western shift
Russia's foreign policy and a more distinct and ambitious position
Moscow on the situation in the Middles East also resonated positi
with many Muslims in Russia.

This does not mean, however, that the official ideology has been
devoid of the imperialist undertones. In the Kremlin's statements directed
Chechnya, in particular, the republic was vilified as an "irresponsible
state " that became a "gangster enclave while the ideologicalvacuum was qui
filled by fundamentalist organizations" (Hughes 2007,p. f If ). Prime mi
and President Putin repeatedly dubbed the North Caucasian insurgents
"bandits" and "criminals" in addition to "terrorists" and "wahhabites,'
reviving ancient deep-seated mistrust of the region's residents as rebellious
disloyal. These negative representations were initially preserved for Ch
but have been extended to other Muslim North Caucasian peoples in
context of the spillover of the Chechen conflict into the neighboring
(Campana 2014; Campana and L€.gart 20f f ). The creation of a

imagery ofthe government's opponents forvindicating the forceful su
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of their revolt is not unique to the Chechen conflict. It is a kind of framing

commonly used by imperial incumbents to justify their fight against anticolonial

uprising (Hughes 2007,p. xi). This framing is directed at the residents of the

"-olony" to capture their hearts and minds making their public support the

lubricant of the armed forces.

Like all national ideologies, the new Russian ideology of Rwskii' M'ir repre'

sents Russian values in terms ofuniversal values and defines national membership

in broadly inclusive terms. The boundaries of what it means to be "Russian" or

"Rossiyanin" are, however, immanendy elastic that allou's the Russian govem-

ment to exclude all those who threaten or otherwise disturb Russian conven-

tional identity (e.g., insurgents, labor migrants) and include all others, whose

integration depends on the occasion and wider political interests (e.9., Russian-

language speakers or those identifying with Soviet or Russian culture) (Gooder

and Laruelle 2014). The exclusion of ethnic non-Russians is particularly pre-

valent in practice, where many Caucasians, most notably Chechens and

Dagestanis, have been discriminated against in their own country.
The inconclusiveness of the process of civic nation building combined with

the sffong antiforeigner and anti-immigrant sentiment in the government and

public, and a neo-imperial foreign policy of the current Kremlin administration
contributed to the marked increase in xenophobic and chauvinistic attitudes'

and anti-Caucasian and anti-Muslim views in Russia. As many Russian

Muslims, particularly those from the North Caucasus, but also immigrants

from Central fuia, have become victims of these xenophobic orientations,

this has been seen as a factor in alienation and radicalization of Russia's

Muslims (Dannreuther 20 I0).

CoNcr,usroN

This chapter provided an overview of Russia's CT policy and entertained an

argument that, by informing the understanding of terrorist threat and effective

responses to politically motivated violence, Russia's imperial beliefi; have

shaped its CT policy and are responsible for its failings. Specifically, in the

context of Russia, the imperial tradition manifested itself in the notion of
terrorism as an attack on the state) its interests, and territory. The endurance

ofbetiefs in the centralized autocratic control ofthe state apparaftrs buttressed

by the military force as a strategy of imperial success translated in assumptions

that prioritize coercive and military solutions. As a consequence, Russia's CT
policy trailed the government's experiences with fighting ethno-nationalist and

Islamic insurgencies in Chechnya and the broader North Caucasus and has

favored repressive measures - military force, the imposition of highly centra-

lized authoritarian structures of power, and the fracturing and co-optation of
local elites. Its ultimate goal has been the preservation and resurrectior:r of the

imperial state run from Moscow (Kim and Blank 2013)'
The unresUicted expansion of the state's repressive powers for prote ction

and preservation of the state has rarely yielded good results. Research in
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repressive politics has consistendy shown that coercive measures amplify
rather than reduce the dynamics of radicalization (see, e.9., Hafez 2003)-
Instead of resolving complex security concerns, the imperial tradition callr
for their suppression. Inevitably, they reemerge prompted by the inherent
deficiencies of repressive solutions. Russia's counterterrorist policy based on
coercion and force has clearly not resolved the problem of Islamic radica-

lization or provided lasting solutions to the republics of North Caucasu.r

(Kim and Blank 2013). Violent extremism is likely to remain a potent forcc
so long as the pathologies of Russia's own system of governance remain
unreformed.

Norus

1. It has been estimate d that the Caucasus Emirate's ope ratives have carried out 55
suicide bombings and neariy 3,000 attack overall (Hahn 2014). In 2013, DoLl
umarov appeared in a video calling on the Muslims of North Caucasus to atteil
the Winter Olympics in Sochi (Sinai 2014). The two suicide bombings of mq
transportation in the city of Volgograd in December 2013 - a few weeks prior to
Olympics - indicated the seriousness of this threat.

2. The Global Terrorism Database (GTD) maintained by the National
for the Study of Terrorism and Responses to Terrorism (STARI) at ft
University of Maryland registered 250 terrorist incidents in 2010, comparcd ld
about 40 in 2004, md L70 in 2008. I

5.

4.

An earliest version of the law on combating terrorism in Russia was passcd

1993, but it had a narrow scope limited to the suppression of hijacking inci
Appeals to the restoration of Russia's imperial territory crop up in the slogans

nationalist groups (e.g., the National Bolshevik Pany led by Eduard Li
and writings of selected Eurasianist scholars, such as Alexander Dugin.
Two other meanings of the Russian word rnir are "peace" and "world." Thc

Cyrillic alphabet allowed for differentiating these meaning through variations ir

the spelling of the words uupz' (peace) and.uipu (the Universe or world).
6, In the Tsarist Russia and the USS& Russians identified with the state (empi

while the minoriry groups identifr with their own minority groups, a si

that led to eventuai disintegration of the Soviet Union. In the modern

adjective Russian connotes two different things: it is used as an efhnic desi

(Russhii), but also means Russian citizenship and nationhood (Rosrlr

However, it is still more common to display a love for the motherland, that
land and nature, history and literature, by ethnic Russians, than representativcr

other ethnic groups.

7. In the Tsarist Russia, a Russian Emperor personified the state, while in the

Union the power of the state was embodied in the Communist party.

8. The official rhetoric of the Putin administration was ambivalent about the

of this threat. While some governmental agencies put the blame for terrorism

insurgency on the Chechen separatists, others (particularly, the Kremlin and

FSP) insisted that the threat came from a network of international
r.vaging the war against Russia and the rest of the "civilized world" (for
discussion, see Campana 20L4).
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