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4 An Analysis of Conditions for Danish Defence Policy

The security capacity of the Danish state is the ag-

gregated ability of state authorities and of civil society 

to contribute to coordinated analysis, prevention and 

action in relation to the threats and risks that Danish 

citizens and Danish society are faced with in an open, 

complex international system that is constantly undergo-

ing change. The ability of this security capacity to be a 

well-functioning political instrument for creating security 

for Danish citizens and the Danish society depends on 

the state's ability to use various instruments in a cohesive 

manner so that the limited resources available can be 

combined in the best possible way to create the best 

possible effect. This requires an integration of instru-

ments within a number of ministerial areas as well as 

an integration of public and private resources, but first 

and foremost, it requires an overall vision, a strategy and 

operational planning with regard to the application of 

these resources. 

This analysis deals with the contribution of the Danish 

Armed Forces to Danish security capacity which, since 

2001, has been characterised by participation in military 

actions in Iraq and Afghanistan. These actions will have 

been phased out by the end of 2014. This means that 

the resources that have been committed to support for 

major land-based military contributions in Asia and to 

civil reconstruction measures for the societies in question 

will no longer be committed to missions of this type. 

This will create new liberty of action for defence policy 

and thereby an opportunity to re-evaluate the prioritisa-

tion and organisation of the Danish Armed Forces. At 

the same time, the former and existing Danish Govern-

ments have announced savings in the defence budget. 

This must be seen against the background of a general 

development in which military equipment is becoming 

steadily more sophisticated and expensive, in addition 

to the fact that operations are more costly. These cost 

increases come at a time when there is greater demand 

for the capabilities of the Danish Armed Forces while 

defence budgets are being cut back in Denmark as well 

as among our allies. In such a situation, fundamentally 

new thinking and firm prioritisation of the resources of 

the Danish Defence will be required if increasing costs 

combined with steadily decreasing budgets are not to 

gradually reduce the capacity to provide security. 

It is necessary to discuss what the Danish Armed 

Forces is capable of and what its capacity should be 

Introduction
used for. But such a discussion requires an advance 

understanding of what the Danish Armed Forces can do 

today on the whole. We can no longer discuss security 

and defence policy on the basis of the differences be-

tween our present circumstances and those of the Cold 

War in the past – these differences cannot help us to 

understand the world we live in today. Nor can we any 

longer discuss security and defence policy on the basis 

of isolated events such as the acts of terrorism on 11 

September 2001 – this perspective prevents us from see-

ing the broad lines. In other words, we need to under-

stand where we are going, rather than to listen to stories 

about the events of the past or present. 

In 2011, the Woodrow Wilson Centre published an 

analysis of US security policy, apparently written by Mr 

Y. George Kennan wrote an article in Foreign Affairs 

in 1946 under the name of Mr X, which not only set 

the agenda for US policy during the Cold War, but also 

explained why this policy was right for the United States. 

By using the pseudonym Mr Y, Captain Wayne Porter 

and Colonel Mark Mykleby wished to emulate Kennan's 

method by stating how the US could find security in a 

'complex, open, constantly changing system'. The two 

officers' analysis was an attempt to say where the world 

is heading and how the US should pursue its interests in 

it. In a similar manner, we have a certain need for a new 

narrative about security and defence policy in Denmark. 

In recent years, the contribution of the Danish Armed 

Forces to the missions in Iraq and Afghanistan, among 

other countries, have been discussed in the context of 

'coordinated thinking' about the contributions of the 

Danish Armed Forces and civilian players (government as 

well as non-government) to the missions. In this analysis, 

we have attempted to move from regarding coordinated 

thinking as an independent area in which measures 

should be carried out, to looking at the connections 

between the civil and military aspects of Danish security 

capacity. Many of the problems that have been included 

in the discussion about coordinated thinking have thus 

been incorporated into the analysis in several contexts. 

And, not least, the relationship between civil and military 

measures and the need to find a connection between 

them have been discussed in the context of defence 

planning.

The Danish Armed Forces is faced with the need to 

make a series of procurement decisions, among which 



5An Analysis of Conditions for Danish Defence Policy

I N T R O D U c T I O N

are investments in new armoured personnel carriers, the 

armament of frigates (including a possible NATO missile 

defence capacity), equipment for special operations 

forces and, not least, investments in replacement combat 

aircraft. This analysis does not pronounce an opinion 

on whether or how these investments should be made, 

but attempts instead to provide a basis for choosing 

between them as it takes its point of departure in ends 

rather than means. The question as to which equipment 

Denmark should buy must begin with an analysis of 

which military capabilities Denmark needs to safeguard 

its interests. Not only must questions regarding equip-

ment be answered on the basis of an overall analysis of 

the contribution of the Danish Armed Forces to security 

capacity, the acquisition of the equipment in itself is 

also a question of security policy. Which country we buy 

equipment from is decisive for Denmark's alliance policy, 

and in the context of smart defence, which country we 

finally decide to buy equipment from and operate in col-

laboration with is equally decisive. 

The immaterial requirements imposed by the per-

formance of tasks by the Danish Armed Forces are no 

less important than the material requirements. Danish 

Defence personnel are possibly the organisation's most 

important resource, and the ability of military personnel 

to perform their tasks in various mission environments 

in collaboration with other players – Danish as well as 

foreign – is decisive for how effective a contribution they 

can make to Danish security capacity. Thus, an isolated 

problem is how the Danish Armed Forces can develop 

the military profession in such a way that it is defined by 

special skills and a special ethos, at the same time as en-

suring that it has the competence to lead military forces 

in complex operational environments and in an adminis-

trative context. This makes great demands on the ability 

to oversee complex systems and cooperate with the rest 

of the national security capacity. The development of 

the human resources of the Danish Armed Forces should 

also be seen in a democratic perspective. The general 

principles and priorities that can optimise the organisa-

tion in relation to strategic aims are very much a ques-

tion of regarding human resources as being of strategic 

importance and making room for a flexible and mission-

oriented organisation. Considerations regarding Danish 

Defence personnel must therefore be seen as an integral 

part of the rest of the analysis. 

An important aspect of the personnel issue is related to 

recruitment, including conscription. The future of con-

scription is the object of an analysis under the Ministry of 

Defence – an analysis that the Centre for Military Studies 

is contributing to. Conscription will therefore not be 

discussed separately in this analysis.

A strategy-based approach is also necessary in order 

to use the limited Danish resources in the most cost-

effective manner in a situation where the demand for 

security services is almost unlimited. Looking at strategic 

capacity overall makes it possible to identify and invest 

in interdisciplinary capacities that make other capacities 

more of a piece. Intelligence and transport resources are 

examples of this. 

The analysis takes its point of departure, as do Porter 

and Mykleby, in the assumption that the international 

system is open, complex and constantly undergoing 

change. Chapter two thus sets out the framework 

within which the Danish Armed Forces must function 

by describing a world characterised by globalisation and 

the shift in global power. Chapter two also poses the 

question as to how Denmark should pursue its interests 

in such a world and, in this connection, differentiates 

between safeguarding these interests in a positive and 

a negative sense. But what if the global tendencies fail 

to materialise in practice? Chapter three looks at the 

strategic surprises that could change the conditions for 

the analysis. We therefore take a look at an important 

aspect of every security policy narrative at a time of 

unrest, namely the risk that lies in making decisions 

when there is uncertainty about what the future will 

bring. Chapter four goes from the global conditions for 

Danish security and defence policy to the alliance-related 

conditions for this. Like those of the rest of the world, 

Danish alliances are characterised by new patterns of co-

operation – NATO is increasingly becoming a network in 

which Denmark must pursue its interests in bilateral and 

multilateral coalitions within the alliance. New demands 

are being made on defence planning in a world of global 

contexts and alliance networks. This comes to expression 

in the professionalisation and formalisation of defence 

planning on the part of our allies. Chapter five describes 

how these tendencies could be translated into a Danish 

context. Defence planning and thereby the organisa-

tion of civil-military relations is a decisive element in the 

democratic control of the armed forces, so how should 
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Our purpose is to analyse the security policy conditions for Danish defence policy in order to create an unbiased 

background for a concrete discussion of current security and defence policy issues and of long-term security and 

defence policy developments. The analysis was carried out in the knowledge that a concrete discussion such as 

this must be an expression of a difficulty in ordering priorities at a time of limited economic resources. 

The Centre for Military Studies was asked to perform this analysis by the political parties to the Danish De-

fence Agreement 2010-15 at a meeting at Christiansborg on 12 January 2012. The analysis was to be present-

ed at a conference in April 2012 and as such form part of the preparatory discussions on prioritisations in the 

Danish Armed Forces. The Centre for Military Studies set up a project group to perform the analysis and assist 

the Ministry of Defence in arranging the conference. The analysis was thus written with the aim of creating a 

foundation for further discussion.

A research-based method was used to perform a concrete analysis of Danish security and defence policy with 

the intention of illustrating the central problem complexes in order to facilitate political decision-making. The 

work on the analysis was characterised by a brief project programme and a tight deadline. 

The project group took its point of departure in an expert seminar held on 1 March 2012, where a number 

of experts, stakeholders and centrally-placed individuals from the Danish Armed Forces discussed their experi-

ences and the opportunities for the organisation based on talks given by senior lecturer Peter Viggo Jakobsen 

and professor Martin Marcusen. Beginning with the subjects identified during the workshop, a number of the 

centre's staff members wrote working papers that formed the background for the work of the project group in 

performing an analysis proper. These working papers drew on the knowledge and insight built up at the centre 

on strategy, security policy, defence policy, NATO and the Danish Armed Forces. It can be mentioned in this 

connection that some of the central discussions in the project group dealt with the implementation of strategy, 

and these discussions benefited from the research on strategy and the implementation of policies that are car-

ried out at the centre. The project group also drew on the various professional competences represented at the 

centre, including those of the military officers and civilian staff from the Ministry of Defence who are employed 

at the centre. Furthermore, the work drew on a workshop carried out with the Ministry of Defence, which was 

held at the centre in 2011, on the future capabilities of the Danish Armed Forces. 

The work carried out by the project group was followed by a colleague who functioned as the red team. 

Based on his experience with similar projects for NATO, his task was to draw attention to the subjects that the 

project group had overlooked in their haste and also to quality assure the product.

Source references can be found on the centre's website.

defence planning be realised in practice? This is the 

subject of chapter six, where we present a number of 

military models in order to demonstrate that the Danish 

Armed Forces could be structured in different ways and 

thereby contribute to Denmark's security capacity in dif-

ferent ways. The analysis ends with a summary conclu-

sion. First, however, we will describe our method. The 

chapters all end with a number of questions that can 

function as drafts for the continuation of the debate. 

I N T R O D U c T I O N
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At the beginning of the 21st century, the international 

system is open, complex and constantly changing. 

Globalisation and the global power shift form the 

background for this new organisation of global risks and 

opportunities.

Globalisation is a political, economic and social 

process which – due to a steady reduction in global 

transaction costs – enables more interaction between 

social systems at global and national level. Globalisation 

means an opening up of the systems that previously 

confined national communities or were dominated by 

transnational companies. The open systems are the 

framework around a social interaction that is far more 

complex than formerly, precisely because the political, 

economic and social processes are no longer limited and 

controllable within given systems, but are constantly 

undergoing change. Globalisation redefines governmen-

tal power and opportunities just as the open, complex 

systems offer individuals and groups new power and 

new opportunities. This creates many opportunities for 

changes, and it is these changes that define political, 

economic and social developments at the beginning of 

the 21st century.

This chapter first describes the global power shift. The 

fact that globalisation opens up systems increases Asia's 

capacity and reduces Europe's share of global produc-

tion. We then take a look at the regional consequences 

of the global power shift. The chapter takes its point of 

departure in the Danish analysis of the geostrategic con-

ditions for Danish security and defence policy so far. The 

analysis makes it clear that the Danish focus on security 

is so broad that priority must be given to those potential 

missions that are important for Denmark. This requires 

decisions to be made as to what Danish interests are – 

which is the third subject of this chapter.

The Global Power Shift
Globalisation is the framework around a global power 

shift at two levels. Firstly, the new, open and complex 

systems offer individuals, organisations and companies 

the opportunity to act in political, economic and social 

systems in ways that were not possible before. This does 

not mean that states and governments are less powerful 

than formerly (in some cases, the opposite is true), but it 

redefines the conditions under which they exercise their 

power and achieve influence. If the sovereignty of states 

can be understood as a way of defining a closed political 

system within which governments have a monopoly on 

the legitimate use of physical force, then globalisation 

is a challenge to the sovereignty of states. This is not 

Globalisation and 
the Global Power Shift 
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only because it opens up national, social, economic and 

political systems to their surroundings, but also because 

the performance of government tasks has become more 

complex as it must include other countries, their social 

realities and the social, political and economic facts that 

transcend national borders. This is in evidence at the 

other level of the power shift where the world's eco-

nomic centre is beginning to move towards Asia. 

To a great extent, globalisation has created an oppor-

tunity for Asia – with India and China in the lead – to 

regain that share of the global economy the region had 

before the Industrial Revolution brought an economic 

growth to the North Atlantic region that the rest of the 

world could not match. However, there is little to sug-

gest that China and India will achieve what was almost 

50 per cent of the world economy that they stood for 

at the beginning of the 19th century. The implication 

is that the future will see a more equal distribution of 

world economic activity. But at the beginning of the 

21st century, we appear to have definitively left the 

period during which Europe stood for a disproportion-

ate share of world economic activity. It is thus the major 

European powers, and thereby the EU, that are the 

real 'losers' with regard to the relative distribution of 

prosperity. This will probably manifest itself clearly in 

relation to those economies that are capable of pulling 

the world out of the financial crisis.

Even though economic power cannot on the face 

of things be expressed in terms of military power, the 

high economic growth rates in the BRIC countries 

(Brazil, Russia, India and China) give these countries an 

opportunity to invest in military technology without it 

being necessary to divert the additional expenditure on 

defence budgets from other social investments. This 

offers them opportunities that the Western countries 

lack, and is of decisive importance for the balance of 

power in the long term. Today, the investments that the 

Western countries, with the United States in the lead, 

have already made in military capabilities give the West 

clear military superiority. However, military technology 

has developed in recent years with computer technol-

ogy, drones and similar innovations creating radically 

new capabilities for warfare. A continuation of Western 

superiority will depend on the possibility of continued 

investment in new military capabilities in spite of the 

other demands made on state budgets, but the new 

growth economies have an economic surplus that can 

be invested in new military technologies. An assessment 

from the International Institute for Strategic Studies 

predicts that, in 2012, the absolute value of military 

Source: China’s Economy: Hello America, The Economist. 2012.
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expenditure in Asia will exceed defence expenditure 

in the European countries for the first time in recent 

history. Europe, however, will still have higher per 

capita expenditure. This illustrates the qualitative lead 

that the West has in relation to the military capacity 

that these countries devote their defence budgets to. 

What is known as the Military Equipment Quality index 

shows precisely how big the investment in research and 

development is in a country's investments in military 

equipment. And it clearly indicates the decisive advan-

tage that the United States gains from its huge defence 

budget and how the shortfall in Russian investments has 

reduced the country to the status of a regional power. 

But it first and foremost shows what major investments 

China has made in its military. In its Efterretningsmæssig 

risikovurdering 2011 (intelligence-related risk assess-

ment 2011), the Danish Defence Intelligence Service 

states that 'the modernisation of China's defence … 

[will] to an increasing extent make it possible for China 

to act as a global military power and make it the world's 

second-biggest military power after the United States'.

The global changes in economic activity are therefore 

central to the distribution of military capabilities in the 

world: but what significance will these changes have for 

the ability of the global community to act? The US Na-

tional Intelligence Council concludes that in 2025, the 

international system will no longer be an 'international 

society' with common values based on national states. 

Globalisation means a redefinition of the sovereignty of 

the state, and China will represent values and a social 

model that can compete with those of the West. Like 

the rest of the Western world, Denmark is in competi-

tion with the new social and economic models in Asia, 

primarily China. In this connection, India will be able 

to gain a new, interesting position as an independent 

strategic player between the Western states and China 

and may, as the world's biggest democracy, choose a 

Western approach to values. In its Efterretningsmæssig 

risikovurdering 2011, the Danish Defence Intelligence 

Service concludes that: 'the global dominance of the 

United States will be weakened in the long term, but it 

will still be the strongest power. Changes in the global 

balance of power will lead to insecurity and a height-

ened risk of conflict'. 

'The global security environment presents an in-

creasingly complex set of challenges and opportunities 

to which all elements of US national power must be 

applied’, it is emphasised in the strategy the United 

States published in January 2012. This was a revision of 

The National Military Strategy of the United States of 

Source: Steven Browns and Scott Gebicke, ’From R&D Investment to Fighting Power, 25 Years Later’, McKinsey on Government,  5 (2010), 70-75.
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America published in February 2011 which defined ele-

ments of US power as 'an adaptive blend of diplomacy, 

development, and defense'. The United States has a very 

well-developed conceptual apparatus in relation to the 

definition of security and defence policy priorities which 

includes the government and Congress. In January 2012, 

the purpose of the strategy was to indicate a general 

direction in accordance with which cutbacks could be 

made in the defence budget. The strategy paper was 

thus used to order priorities. Obama's government is 

acutely aware that Asia and the Pacific region are the 

United States' geostrategic priority. Cooperation with Eu-

rope is described in relation to safeguarding the United 

States' global interests, and even though the strategy 

thus emphasises the fact that there are unresolved 

conflicts in Europe and that the US has a lasting inter-

est in maintaining peace and stability in Europe, it will 

withdraw troops from Europe and to a greater extent 

rely on Europeans to perform their own tasks – through 

such means as task sharing in connection with defence 

policy. This strategy clearly shows that the United States 

is a global power and that its defence policy priorities are 

changing in step with the global power shift. 

Precisely because the United States is a global power, 

European security policy issues form only part of the US 

agenda, and if Europeans can only contribute to the 

European element of this agenda, European security 

policy will appear less relevant and less in keeping with 

the times in a US perspective. There will be no less a 

need for a European contribution if the United States 

should carry out a geographical prioritisation of its strat-

egy as this strategy will not clearly prioritise the tasks 

that US forces must perform in general. The US military 

is therefore confronted with an onerous task – a task 

that it could find increasingly difficult to perform in the 

long term. For this reason, there is concern in the United 

States about European defence spending cuts. The 

question being asked in Washington is what Europeans 

will be capable of contributing. It will be decisive for 

the United States' European partners – individually and 

collectively – to find a clear answer to what they can 

contribute to the maintenance of global security and 

stability in collaboration with the United States.

In a situation in which the international system is 

undergoing change with regard to the way it functions, 

with regard to the increased influence of non-govern-

ment players and with regard to the balance of power 

between the major powers, it is decisive for a small 

country that the global infrastructure remains open to 

everybody. Navigable seaways, free markets and a well-

functioning, uncensored Internet are just some of the 

areas that must function if globalisation is to remain an 

advantage for Denmark. 

The changes in the conditions for international rela-

tions, and in power-political conditions, will set the 

agenda far into the 21st century. This is the background 

against which changes in all other security and defence 

policy circumstances must be understood.

Regional Consequences of Globalisation
The open, complex international system creates a new 

framework for regional security. Today, it is possible 

to import and export the security problems that once 

primarily had regional dynamism. The consequence of 

this in Denmark has been that the country's security 

can no longer simply be seen against the background 

of security policy dynamism in Northern Europe, but on 

the contrary, as the reaction to the statement that this: 

'favourable situation with regard to security geography’ 

(Danish Defence Commission 98) was a series of indirect 

threats from the rest of Europe. On the basis of this, 

the Danish Defence Commission of 1998 found that 

Denmark would be obliged to help to combat European 

security problems, also with military means, as was done 

in Croatia and Bosnia, and again in Kosovo in 1999. 

After the terrorist attacks in Washington and New York 

in 2001, the conclusion was that Denmark should not 

only have a regional security policy focus, but must also 

view its security in a global perspective. Threats against 

Denmark were not only indirect, but could also be direct 

in the form of a terrorist attack, for instance. It was 

thus stated in what is known as the Bruun Report from 

2003: 'Direct threats thus include the no longer cur-

rent conventional military threat against Denmark and 

new, asymmetrical threats of varying extent, including 

terrorism.' The Bruun Report continues: 'Danish security 

no longer primarily depends on a threat scenario in the 

Baltic Sea region or in Europe, but also on the broader 

global situation and developments.' This global view of 

Danish security and defence policy was also emphasised 

by the Danish Defence Commission of 2008 as the 

report from the Commission states that globalisation has 
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'resulted in a far more diffuse, complex and unpredict-

able environment in which Denmark's security is chal-

lenged in other ways by a number of global threats, risks 

and tendencies'. This expansion of Danish security policy 

awareness took its point of departure chiefly in the fact 

that Denmark's neighbouring area was secure. Thereby, 

Denmark has had a view of its security policy surround-

ings and its military scope that differed decisively from 

the view taken in Norway, Sweden and Finland. 

Developments in the Arctic have in many ways 

placed Denmark's territory on the Danish security 

and defence policy agenda once again. Denmark has 

concrete national interests to safeguard in the Arctic. 

Safeguarding our interests in the Arctic is characterised 

to a considerable extent by the complex, open nature 

of the international system. Developments in the Arctic 

are influenced by climate change, the consequences of 

which are extremely complex and highly unpredictable. 

This is because the tendencies in the climatic develop-

ments in the area, which the policies of most countries 

are based on, could change in relation to what we an-

ticipate today. At the same time, the political responses 

to climate change are conditioned by the new economic 

and social opportunities and challenges that it could 

lead to. Furthermore, the subject is complicated by the 

question of the future status of Greenland within the 

Danish realm. Globalisation will also influence condi-

tions in the Arctic. Non-government players, especially 

transnational companies, will play a far more prominent 

role than formerly. Most major powers are concentrat-

ing on problems in their immediate surroundings; only 

the United States is a power to be reckoned with in 

all corners of the globe. To the extent that this power 

comes under challenge from China, for instance, it 

could influence the level of conflict in the Arctic. The 

Danish Defence Intelligence Service concludes in its 

Efterretningsmæssig risikovurdering 2011 with regard 

to the Arctic that: 'It is possible to a certain extent that 

minor, military conflicts could arise towards 2020... But 

even then, it is not probable that they would turn into 

military conflicts.' The most likely scenario for the Arctic 

is a cooperative order. This implies that states will handle 

their coastguard tasks with the aim of meeting the chal-

lenges that the increased accessibility of the Arctic could 

bring about, but also with the aim of demonstrating 

and emphasising the common norms for the satisfactory 

performance of tasks that will develop on the basis of 

the international agreement. Good governance involves 

demonstrating that the Arctic states will not solely pur-

sue narrow national interests, but will also safeguard the 

general interest on behalf of global society by securing 

shipping routes and the environment. The Arctic states 

will therefore be expected in this scenario to provide 

robust coastguard services in order to legitimise their 

compliance with international conventions (UNCLOS) 

regarding the distribution of territory and resources 

between them in the Arctic.

The complex and changeable nature of international 

systems makes it difficult to say precisely when and in 

which area a threat could arise. The war in Georgia in 

2008 showed how abruptly a conflict capable of bring-

ing NATO close to a conflict with Russia can arise. There 

is a possibility of serious internal conflicts arising in the 

Caucasus, Ukraine and Belarus which could spread to 

the surrounding countries or in some other way involve 

the rest of Europe. Furthermore, these conflicts could 

cause confrontations between close Danish allies in the 

Baltic States, for instance, and between NATO and Rus-

sia. Even though the Danish Defence Intelligence Service 

characterises Russian foreign policy as 'pragmatic', Rus-

sia's geostrategic priorities do not appear to have been 

firmly established. The country apparently operates to a 

considerable extent from situation to situation without 

any long-term strategy proper. On the other hand, Rus-

sia has skilfully exploited its overall security capacity as 

a resource in its foreign policy. Russia's reduced military 

power has thus been supplemented by the influence 

it wields as a major oil producer, at the same time as 

Russian diplomacy has adroitly succeeded in forming 

'anti-Western' coalitions. The assessment of the Danish 

Defence Intelligence Service is that Russia sees 'the 

current shift in the centre of gravity of global power 

from the United States and Europe towards new power 

centres, especially in Asia… as an opportunity to pro-

mote a world order that is no longer dominated by the 

United States. In this connection, Russia will attempt to 

consolidate its role as a major power in interaction with 

the growing major powers, China and India.'

There will also be considerable potential for conflict in 

the Middle East during the next ten to twenty years. The 

'Arab Spring' has created a new departure in the region, 

but it has also revealed a number of social conditions 
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that make it difficult for many countries in the region 

to become integrated into the global economy, etc. The 

assessment of the Danish Defence Intelligence Service is 

that 'the situation in the Middle East and North Africa 

is characterised by great insecurity and instability, and 

the consequences of the Arab Spring go far beyond the 

countries affected. The outcome of the unrest will differ 

from country to country, and it is very doubtful that the 

risings will lead to democratic forms of government in a 

Western sense'. The region will still be of decisive geos-

trategic importance, even though this importance must 

be expected to decline in the long term as oil is gradu-

ally replaced by other sources of energy. The Middle East 

raises a number of decisive questions for Denmark's 

engagement in international operations. Both Syria and 

Iran are potential areas of conflict where it could be 

imagined that Denmark would take part in the interna-

tional community's military operations. 

From the status of a continent in which Denmark 

was primarily engaged in development aid, Africa has 

become a region of security policy interest for Denmark 

with the focus on weak states. The Danish Navy, for ex-

ample, is engaged in operations off the Horn of Africa, 

and Denmark is also engaged in capacity build-up in 

East Africa. This interest stems from the fact that, with 

its huge human and natural resources, Africa will be one 

of the 21st century's central theatres. African Futures 

2050, from the Pan-African Institute for Security Stud-

ies, differentiates between the possibility of an 'African 

Renaissance' and various scenarios for a stagnating or 

deteriorating development. The decisive parameters 

in this study are identified as favourable international 

conditions and good governance.

There is no incompatibility between an open, com-

plex world and focusing on regional patterns of conflict. 

Conflicts occur in a given place. But the importance of 

place and the possible engagement of its surroundings 

in that place are defined by the open, complex social 

systems formed by globalisation. Since the fall of the 

Berlin Wall, Denmark has focused on problems that 

occur at increasingly long distances from the neighbour-

ing area that our security policy focus was concentrated 

on during the Cold War. This focus will continue to 

be relevant and will probably be broadened to include 

Africa. However, Denmark's own territory will also take 

on new significance as far as the Arctic is concerned. 

This means that Denmark will not only be focusing 

on security policy developments from Afghanistan to Af-

Source: SIPRI Yearbook 2011, 64.
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rica, but also from Thule to Cape Town. This will involve 

far more problems than Denmark can help to solve. The 

precondition for a cohesive security and defence policy 

in which the goals are commensurate with the available 

resources is therefore to identify where in the world 

Denmark would be interested in participating. The next 

chapter therefore deals with how Danish interests can 

be identified. Before looking at the definition of Danish 

interests, however, it is worthwhile to look at how legal 

regulation and legal arguments increasingly form the 

framework for the conflicts Denmark takes part in.

The Legal Regulation of Complex Conflicts
The contents of the international laws of war – jus in 

bello – were chiefly developed in the 20th century, 

and the legal foundation is therefore in the nature of 

the case also worded with the point of departure in 

the types of conflict that were familiar in the previous 

century. This means in practice that the body of rules is 

based to a great extent on a number of fundamental 

distinctions, not all of which are of relevance to present-

day conflicts. The central rules can be found in the four 

Geneva Conventions from 1949. Among other things, 

the conventions are based on the assumption that wars 

are mainly fought between two or more states and that 

there are no great problems involved in identifying the 

date that conflicts began or the date that they ceased. 

It also assumed in the conventions that it is relatively 

easy to distinguish between the people who take part in 

the conflict – the combatants – and those who do not – 

the civilians – and it is easiest to apply the conventions 

when the parties to the conflict are solely attempting to 

neutralise each other's military capacity with the help of 

conventional means and appear inwardly and outwardly 

to be organised units, at least to a certain extent. 

However, the new types of conflict encountered by 

the Western forces, including those from Denmark, in 

countries such as Afghanistan and Iraq were of a com-

pletely different and diffuse character. We are no longer 

fighting against national armies only, but to a steadily 

increasing extent against various non-government play-

ers who are attempting to combat a foreign presence 

in their area with the help of asymmetrical tactics and 

who, broadly speaking, have the sole common feature 

that they attempt to hide among the civilian population. 

The Geneva Conventions from 1949 were supplement-

ed with two additional protocols in 1977 which, among 

other things, have the purpose of regulating new types 

of conflict. However, this does not alter the fact that the 

nature of war has changed without the laws of war fol-

lowing suit. Finally, there can hardly be any doubt that 

general social developments, including the increase in 

globalisation and the emergence of mass terrorism after 

11 September 2001, have meant that it is increasingly 

difficult to maintain what were otherwise the tradition-

ally clear legal distinctions and borders between war 

and peace and internal and external security.

The difficulty in maintaining clear legal distinctions 

between war and peace and internal and external secu-

rity, respectively, is clearly in evidence in the concept Re-

sponsibility to Protect (R2P). This concept has provided 

the international community with something resembling 

a tool that makes it possible to invoke an R2P situation 

and take action in the form of intervening in a sovereign 

state. In the global community where a great deal of 

effort is devoted to the attempt to arrive at regulation 

and a legal framework, R2P, as long as it has not been 

embodied in a convention, will be a political tool that 

can be used and abused. The risk of embodying it in 

a convention is that it could be used to legitimise an 

intervention that is purely a question of power politics 

and not consideration for the safety of the population. 

Danish values and Danish foreign policy measures to 

date have closely approached the principles of R2P in 

the refusal to tolerate genocide, for instance. The risk 

that others will abuse the concept, however, means that 

its practical application should be carefully considered 

where Denmark is concerned.

The heightened significance and complexity of legal 

standards make a number of very special – and partly 

new – demands on those states which, like Denmark, 

are involved in wars such as those in Afghanistan, Iraq 

and, most recently, Libya. One consequence of this is 

that the law must be operationalised – this is known as 

'legal preparation of the battlespace'. It is important in 

this connection to emphasise the significance of the fact 

that legal processes are organised in such a way as to 

minimise the risk of violating legal standards. This is be-

cause while the public understands in general that war 

is quite different to other social circumstances, and that 

occasional breaches of legal standards can be difficult 

to avoid, the same understanding can rarely be found if 
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the processes that made these breaches possible are not 

changed when they prove to have unfortunate results. In 

this connection, it must be acknowledged that the new 

focus on complying with legal standards – and the sub-

sequent need for confirming that legal standards are still 

respected – may sometimes tempt warring states to ma-

nipulate the facts about actual conditions or to conceal 

possible breaches of these standards. It is self-evident 

that the more detrimental breaches of legal standards 

are to legitimacy, the greater will be the incentive to at-

tempt to conceal such breaches. However, it is important 

to remember that the opportunity of civil society and civil 

politicians to exercise effective control over the military 

apparatus depends on openness and the truthful report-

ing of wars and the course they may take.

The increasing 'legalistic' nature of discussions about 

wars is connected with a danger that the necessary 

political discussions about them will be supplanted 

by discussions about their legality. Discussions about 

legality are naturally important, but the democratic 

debate about wars should not be confined to advancing 

arguments about their legality, and the sharper focus 

on law and its details therefore also make demands on 

the ability of political decision-makers to view and relate 

to wars by other means than through a legal optic. 

The widespread debate about legal standards must not 

induce us to believe that law can provide answers to 

all of the questions that arise during wars. In the final 

analysis, Denmark must choose which missions it will 

take part in and how it will perform these missions. 

In order to make this choice, however, the first thing 

that is necessary is to define politically what Denmark's 

interests are. In the next section, we look at two ways of 

defining Danish interests in a complex world. 

Danish Interests in a Complex World
Since 1945, Danish foreign policy and security policy 

have been defined by a Nordic dimension, a UN dimen-

sion (including development policy), a European dimen-

sion and an Atlantic dimension. After the Cold War 

ended, alternate governments prioritised the Atlantic 

dimension based, among other things, on the view that 

the power of the United States was a constant factor in 

ensuring order and security in world politics, and that 

Denmark could therefore best pursue its values and 

interests by supporting the US agenda. The Atlantic di-

mension gained precedence during the 1990s when the 

UN proved to be much weaker than had been thought 

and hoped immediately after the fall of the Berlin Wall. 

However, US power can no longer be taken for granted, 

and the international system is no longer a closed system 

defined by a permanent distribution of power and 

certain economic resources. The international system is 

open, complex and constantly undergoing change. This 

means on the one hand that the dimensions of Danish 

foreign policy and security policy cannot be defined as 

they could formerly and, on the other, that US power 

and influence must be redefined. The consequence of 

this is that even though relations with the United States 

will continue to be a central element of Danish security 

and defence policy, these relations must now be seen 

rather as a means than as an end. 

This again means that Denmark must to an increas-

ing extent define its policies on the basis of its own 

interests as a small country with a major commitment 

to an open, free international system for the benefit, 

among other things, of the Danish business community. 

This tendency is reinforced by the fact that, in a world 

of open, complex systems, international institutions are 

increasingly becoming arenas that form the framework 

around high political negotiations about which coali-

tions should perform which tasks. This also applies to 

the UN, NATO and the EU. Membership of these institu-

tions thus primarily offers the opportunity to take part in 

negotiations, but does not in itself provide a guarantee 

of influence on or protection from them. Striving to 

create strong institutions can therefore not be a goal in 

itself. Denmark must have a clear strategy for what it 

wishes to achieve in international forums and be pre-

pared to enter into various coalitions in order to achieve 

these goals. At the same time, Denmark must choose its 

battles and its measures with care.

How can Denmark define its interests in an open, 

complex world that is constantly undergoing change? 

There is a negative and a positive definition of national 

interests. A negative definition emphasises an inter-

est in avoiding the occurrence of certain things. From 

this viewpoint, Denmark has an interest in securing its 

sovereignty and thus avoiding an attack. This could be a 

question of conventional military threats and unconven-

tional threats such as cyber attacks or terrorism. Another 

negative interest could be to secure control of the areas 



16 An Analysis of Conditions for Danish Defence Policy

G l O b a l I s aT I O N  a N D  T H E  G l O b a l  P O w E R  s H I f T 

There are many questions that require political decisions 

in an open, complex and international system before the 

correct security and defence policy can be implemented. 

These questions include:

•	 How	can	Denmark	best	maintain	relations	with	the	

United States in a situation where US power is declin-

ing and Denmark must define its own interests?

•	 To	what	extent	should	Denmark	coordinate	its	analy-

ses of the conditions for security and defence policy 

with its Nordic neighbours for the purpose of estab-

lishing coordinated measures? And would this mean 

anything in a globalised world?

•	 What	position	should	Denmark	take	in	relation	to	se-

curity issues in its neighbouring area, and how should 

this position be balanced in relation to the need to 

take part in international operations and the need for 

its presence in the Arctic?

•	 Should	Denmark	define	its	interests	in	negative	or	

positive terms?

Irrespective of whether Denmark's interests are defined 

in positive or negative terms, the focus on safeguarding 

them means that the government must define these 

interests in a national security strategy and make sure 

that this strategy is used to prioritise the consumption 

of resources in the Danish Armed Forces with the help 

of systematic defence planning. A strategy and defence 

planning are preconditions for us to enter into the task 

sharing that is increasingly coming to define cooperation 

in NATO. But interests are only one aspect of the security 

policy equation. The other aspect is which alliances Den-

mark is willing to enter into to secure its interests, which 

is the subject of chapter five. First, however, we will take 

a look at how the changes described in this chapter 

could take a different course and which potentially seri-

ous consequences such strategic surprises could have.

in the Arctic that Denmark lays claim to. Safeguarding 

negative interests need not lead to a passive policy. The 

argument for sending Danish soldiers to Afghanistan to 

combat terrorist networks and thereby prevent a terror-

ist attack on Danish soil was an argument based on a 

negative view of the country's interests. 

Based on a positive definition, interests involve ensur-

ing a given development in the belief that it would en-

able Denmark to exploit new opportunities and achieve 

new gains. Seen from a positive viewpoint, Denmark 

should invest in change rather than seek a stability that 

is no longer to be found in a globalised world and invest 

in the ability to control risks rather than seek defini-

tive security which cannot be found in a world that is 

constantly undergoing change. A positive definition of 

national interests emphasises that Denmark must give 

in order to receive. Danish policy should therefore be 

a long-term investment in an international order that 

ensures an international legal system which develops in 

step with the new global systems and challenges. An 

international order where the global infrastructure that 

ensures globalisation, and thereby contributes to Danish 

prosperity, is secure and can be used by all countries. 

Over and above this, Denmark should promote the 

introduction of international standards for conflict and 

development that lead to a politically, socially, economi-

cally and organically sustainable future.

Whether Danish interests should be defined in posi-

tive or negative terms is really a political choice. Both 

choices involve risks, and both choices offer oppor-

tunities to create the capacity to ensure the country's 

security. Both approaches are activist in the sense that 

this concept has been applied to Danish foreign policy 

because they assume that Denmark is part of a global 

reality and that Denmark should and must play a part 

in that reality – also where the area of security and 

defence policy is concerned. Activism, however, is no 

longer an adequate term to describe a political direction 

for Denmark, not least because it is no longer enough 

for Denmark to simply play an active role in safeguard-

ing its interests. This was an effective strategy at the end 

of the Cold War. But as shown below, Denmark today 

is part of a network (also within the EU and NATO) that 

requires it to be an active player in its own right. Being 

active is no longer sufficient; we must know why we are 

active and what we want to achieve.



17Sikkerheds- og forsvarspolitisk analyse



18 An Analysis of Conditions for Danish Defence Policy

The fact that security and defence policy is defined by 

open, complex social systems that are undergoing change 

means that the conditions for the policy pursued could 

suddenly become fundamentally challenged. Such events 

are referred to as 'black swans', and it is difficult to solve 

problems arising from events of this type because they 

are unexpected ('white swans' were what was expected), 

and there is therefore no available capacity to solve 

them. After 11 September 2001, most Western strategic 

concepts included unpredictable threats and described 

various methods of anticipating them. The high speed of 

operations after the end of the Cold War, and not least 

since 11 September 2001, strengthened the feeling that 

it is impossible to predict, not to mention prepare for, the 

next security policy challenge. However, it is worthwhile 

considering the fact that at the moment future challenges 

become part of present-day deliberations about security 

policy, these challenges will no longer be something that 

could happen, but something that has already become 

part of security policy reality. Faced with the fear of the 

proliferation of nuclear weapons, it is necessary to act 

today to prevent countries developing them. From this 

point of view, future threats are not unpredictable; the 

mere prediction of a threat creates a basis for many secu-

rity policy measures. There is extremely sharp focus on the 

contemporary tendencies that could constitute the threats 

of the future. The great challenge with regard to pursuing 

strategy in a world that is undergoing change is thus not 

unpredictability in itself, but the fact that changes oblige 

all players to make choices under circumstances in which 

the outcome of their choices and the conditions for them 

cannot always be predicted. There is therefore a risk of 

making the wrong choice, and this risk becomes a factor 

in the choice.

Therefore, an important aspect of a discussion about 

security and defence policy is to attempt to identify the 

circumstances that could change the existing threat pat-

tern and the factors that could change the tendencies that 

the policy is based on at present. Where defence planning 

and national decision-making systems are concerned, the 

challenge is to obtain the analytical capacity to constantly 

revise the threat pattern and existing plans and to convert 

the analytical work into capabilities that can be broadly 

applied to the scenarios described in the analyses. This is 

because the test does not deal with the extent to which 

it is possible to predict an event – this is impossible in 

principle. The test proper is the degree to which it is pos-

sible to tackle an acute security policy challenge in a given 

situation. This involves defence planning, decision-making 

systems and capabilities. In this connection, an open, in-

formed democratic debate is an important element of se-

curity and defence policy. Such a debate not only ensures 

that a population could be informed of a threat, so that 

sudden changes in defence policy choices do not appear 

to be unmotivated and therefore receive little support – a 

democratic debate also helps to ensure that all opinions, 

also unwelcome opinions, can be heard. The strength of 

a democratic debate lies precisely in the fact that it reveals 

additional information and thereby provides a better basis 

for making decisions. 

In the following, we describe events that could present 

a challenge to the tendencies described in this analysis 

and which, as such, would be 'black swans' in Danish 

defence policy. In the nature of the case, these scenarios 

are speculative and based on the worst thinkable reading 

of motives and possibilities. The point of them is that 

they can 'derail' the tendencies described above and thus 

become a challenge to the security and defence policy 

choices described in this analysis.

The global power shift towards Asia, and China in 

particular, could be dramatically derailed if the Chinese 

economy collapsed. A collapse of this kind would not 

only lead to internal unrest, perhaps civil war, in China – 

it would also be an event that could easily have conse-

quences for the rest of Asia. As the world economy is 

increasingly dependent on trade with China, a collapse 

there would also have serious consequences for global 

growth and prosperity. In terms of power politics, a 

dramatic break with the gradual growth of China's role 

in the world could lead to a confrontation between the 

Chinese regime and its surroundings. An economic col-

lapse could mean that China would no longer be able 

Strategic Surprises
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to gradually gain a more central international position, 

and the regime might decide to use its military power 

to forcefully obtain what it could no longer buy. An un-

stable, aggressive China could end up in a conflict with 

India. Both states are benefiting from globalisation at 

present with spectacular economic activity as a result. But 

the two states are competing for the same markets and 

have unclarified territorial claims that led to war in 1962. 

A classic power analysis would therefore point out the 

possible tensions and the risk of war between these two 

states – however improbable this might appear today. 

A collapse in Pakistan, with China and India each 

taking sides in a civil war, which subsequently came to 

involve the United States and its allies is another sce-

nario for how an Asian conflict could endanger peaceful 

global development. 

Denmark has security policy interests in two regions: 

Northern Europe/Northeast Europe and the Arctic. At 

present, a conflict in the Arctic is the least likely scenario, 

but it cannot be discounted that a global confrontation 

of the great powers (as described above) could lead to 

conflicts in the Arctic. Furthermore, the discovery of new 

resources could attract new players to the area who 

could establish their own autonomous areas around 

mines or similar industries and in the long term create 

independent areas in conflict with the legitimate govern-

ment. This would weaken the individual government's 

sovereignty over the given area and undermine the 

peaceful cooperation among the Arctic states. In such a 

situation, minor confrontations could rapidly escalate in a 

conflict that could also involve neighbouring powers. 

Even though Europe is now in a historically peace-

ful situation, a collapse of the regime in Belarus with a 

subsequent situation resembling civil war would not only 

unleash a humanitarian catastrophe in Denmark's neigh-

bourhood, it could also potentially provoke a confronta-

tion between NATO and Russia. In a similar manner, it is 

possible to imagine a scenario where unrest and internal 

conflict in Ukraine or the Caucasus could lead to a con-

frontation between NATO and Russia. 

Today, Denmark is not part of the EU's defence dimen-

sion. Where pooling/sharing and smart defence are 

concerned, Denmark only takes part within the frame-

work of NATO or in international cooperation. However, 

should Denmark decide to take part fully and wholly in 

the EU's defence dimension, it could have consequences 

for which task-sharing projects and which operations 

Denmark could take part in. 

This analysis is based on the assumption that the 

Kingdom of Denmark will continue to function in its 

existing form. But it could be imagined that Greenland 

or the Faeroes might decide to become independent na-

tions. A development along these lines would influence 

the prioritisation of Danish military capabilities, especially 

those of the navy. 

The use of nuclear weapons or other weapons of 

mass destruction in an international conflict would be 

very likely to have a major effect on how the West and 

Denmark view a missile defence system and could also 

influence attitudes regarding how and when to tackle 

governments that developed or threatened to use nucle-

ar weapons. If a target in the West were to be bombed 

with a nuclear weapon – either by a hostile state or by a 

terrorist organisation – an even more vigorous reaction 

could be expected that would also dramatically increase 

the need for intelligence and security measures.

Military technology has undergone an evolutionary 

development during this decade that has resulted in 

the increased use of robots and drones as well as more 

network-integrated systems. The global military balance 

is based on existing technologies and the future acquisi-

tion of familiar platforms (e.g. fifth generation combat 

aircraft). But a revolution in military technology, with the 

introduction of completely new types of weapons and 

systems, would immediately reduce the value of exist-

ing technology and thereby decisively shift the military 

balance to the advantage of those who developed the 

technology. This could constitute a fundamental chal-

lenge, particularly for smaller countries with limited 

defence budgets. 

Security policy priorities can also depend on non-

human factors such as epidemics or natural catastrophes. 

A natural catastrophe could have an effect on Denmark 

or its allies in the form of the destruction of infrastructure 

or large numbers of refugees. But it could also influence 

the thoughts of individuals or states and create fear or 

withdrawal which, in consequence, would lead to an in-

voluntary change of priorities. If the ice at the North Pole 

began to melt more rapidly than anticipated or a new 

ice age should suddenly set in, it would have a local and 

global influence with changes in patterns of settlement 

and possibly a huge influx of refugees.
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Danish society is closely connected with and deeply 

integrated in an open, complex international system. In-

ternational cooperation and alliances have therefore been 

the cornerstones of Danish foreign and security policy for 

more than 60 years. NATO's security guarantee and the 

opportunity to pursue foreign policy that a well-function-

ing global infrastructure and international institutions have 

provided Denmark with are decisive for Danish security 

capacity. Above all, in the area of defence, our allies are a 

precondition for Denmark's ability to conduct a commit-

ted security and defence policy. Only through cooperation 

can Denmark pursue its national interests and contribute 

to international peace and security – only through coop-

eration can Denmark provide and receive security. 

The conditions for Denmark's alliances are changing. 

One reason for this is the financial crisis that has prompted 

Denmark's primary strategic partners over the past ten 

years (the United States and Great Britain) to re-evaluate 

their defence policy priorities and reorganise their armed 

forces. In order to minimise the consequences of the crisis, 

NATO has attempted to rethink international defence 

and security policy cooperation within the alliance with 

the concept smart defence. The financial crisis has been a 

contributory factor in giving new life to European defence 

cooperation – in the EU, in NATO and between the Euro-

pean countries. This could mean that Denmark's defence 

reservation will make it more difficult to operate within the 

European defence policy network. Concurrently with these 

external changes, the crisis has also affected the Danish de-

fence budget, thereby creating a new situation for Danish 

alliance policy and for the way in which the Danish Armed 

Forces views its capabilities and its cooperative relations. 

Tendencies in defence policy among Denmark's allies create 

decisive, new challenges and new opportunities for Danish 

alliance policy and for the way in which the Danish Armed 

Forces and Danish defence planning can support this policy.

This chapter has described developments in the condi-

tions for Danish alliance policy. It now focuses sharply on 

the defence policy consequences of the financial crisis in 

the perspective of alliances. But we will first present the 

idea of alliance policy as a market.

The Market for Danish Alliance Policy
Alliance policy is one means of achieving a security 

capacity that is greater than the individual country's own 

resources can provide. Especially for small countries, 

alliance policy is a decisive parameter in security and 

defence policy. This means that there is a market for 

defence and security policy cooperation. Viewed on the 

basis of the market metaphor, Danish alliance policy is a 

function of what is in demand in Denmark, what Den-

mark is willing to supply and how much demand there 

is. Therefore, two decisive elements are how Denmark 

positions itself on the market, on the one hand, and 

what the market situation is on the other. The increasing 

importance of the Arctic for Denmark, for instance, will 

change its market position, just as the developments in 

the Middle East after the 'Arab Spring' have changed the 

market situation. The combination of the market situa-

tion and Denmark's position on the market establish the 

conditions for Danish alliance policy. 

By focusing on a defence force deployment, Denmark 

has deliberately specialised its defence policy with the aim 

of offering military services that there is a demand for on 

the part of NATO in general and on the part of our US ally 

in particular – and in all probability, this will continue to 

be the case. By thus making the Danish Armed Forces a 

'subcontractor' for British and US missions, Denmark has 

chosen to help to solve common Western security policy 

problems. On the other hand, a weighty argument for 

the engagements in Iraq and Afghanistan was that they 

would strengthen both Danish security and the opportu-

nity for Denmark to join up with and have influence on 

important alliance partners – not least the United States. 

This alliance strategy has created a well-defined connec-

tion between supply and demand and a connection be-

tween operative and political considerations. It has created 

a firm position on a stable market. This market position 

has made it possible to adapt the dimensions of the Dan-

ish Armed Forces in accordance with its participation in 

international missions. Through these means, Denmark's 

position on the alliance market has created a control tool 

for military transformation in Denmark.

But the market situation is changing. There is a change 

in demand and supply and thereby also a change in the 

conditions for Danish alliance policy. The financial crisis 

in the West, the US orientation towards Asia and NATO's 

withdrawal from Afghanistan coincide with changes in 

the conditions for Danish defence and security policy. The 

market for defence policy cooperation is changing, and in 

the following, we will investigate these changing condi-

tions and their consequences. 

The Alliance Context 
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The Consequences of the Financial Crisis 
for Alliance and Defence Policy
Over the next ten years, the US armed forces must make 

cutbacks to the tune of USD 489 billion. In a similar 

manner, the British armed forces must reduce defence 

spending by GBP 7 billion and dismiss up to 30,000 

personnel. In Europe, there were defence budget reduc-

tions of 7.4 per cent from 2008 to 2010 according to 

the International Institute for Strategic Studies – with the 

prospect of further reductions. This will result in reduced 

military capabilities as such major reductions cannot be 

made solely by improving efficiency, but must also take 

the form of dismissals. One of the challenges in this con-

nection will be whether it will still be feasible to consider 

the need for new capabilities and possibly to develop 

them.

These cutbacks and their potential consequences, 

however, could lead to new views of cooperation and a 

new rationale in defence and alliance policy. First and fore-

most, this will heighten the military and political signifi-

cance of cooperation. Even the bigger European countries 

now find themselves in a situation where more extensive 

cooperation – in the form of the acquisition and opera-

tion of common capabilities, for instance – is a condition 

for planning military power. This is a new situation and 

therefore a question of a qualitatively new integration of 

defence policy that will change traditional ideas of sover-

eignty. Political agreement about threats, risks, means and 

ends will become a condition for the ability to take action. 

Furthermore, the experiences from Libya emphasise the 

possibility that it will be realistic in the future to conjecture 

that military operations will be performed by ad hoc coali-

tions of willing states. A situation in which the individual 

capabilities of states are being reduced heightens the 

importance of common capabilities. This is the reason 

why Great Britain and France have established a collective 

defence system. Therefore, the choice of collaborative 

partners made by individual states will be decisive for the 

actions that will be possible in the future.

It will no longer be sufficient for Denmark to simply 

consider what is in demand on the part of NATO on the 

security alliance market. Demand will be driven by the 

supply of security capabilities that can be procured in 

bilateral or multilateral cooperation within the alliance. 

While Denmark decided to live up to a number of specific 

NATO objectives for the development of member states' 

armed forces in the Defence Agreement 2005-2010, it 

will be necessary in the future for Denmark to plan on the 

basis of how other countries decide to live up to these 

objectives and how Danish capabilities can be combined 

with those of these countries. In other words, we must 

not only consider the organisation of our own defence, 

but also the organisation of the defence systems of our 

close allies and how Danish capabilities fit in with them. A 

common strategic culture and a common strategic vision 

will be decisive for the choice of collaborative partners. 

When mapping out the consequences of the new 

conditions for cooperation between Denmark's allies, 

there are two central concurrent and opposing tenden-

cies: a tendency towards nationalisation and a tendency 

towards increased international cooperation – bilateral 

and multilateral – which together will play a decisive role 

in determining how Danish alliance policy and defence 

planning can support a unified Danish security capacity.

Given the reduction in resources, there will be a ten-

dency in many countries to consolidate investments at 

national level and to focus on the traditional core tasks of 

their armed forces. With this as the point of departure, 

the need to be capable of independently providing and 

using military force to prevent violations of sovereignty 

will be decisive for defence planning. In this respect, the 

Danish Armed Forces could be seen as a kind of insurance 

policy where, during economically hard-pressed times, the 

greatest possible coverage must be bought at the lowest 

price. The price of this is an inflexible defence system, and 

this is a tendency that can be seen in the German defence 

reforms, for instance. Another example is the prioritisation 

of an independent nuclear weapons capacity in the British 

defence reforms. The tendency towards nationalisation 

often coincides with the desire to maintain a defence 

industry base. Jobs – in the armed forces and in industry – 

and consideration for the economic sustainability of local 

communities, especially in financially pressed conditions, 

could be important for the way in which the Danish 

Armed Forces is proportioned. Cutbacks in connection 

with joint international projects can be politically 'easier' 

than closing down barracks. Taken together, traditional 

considerations regarding sovereignty, industry and the 

economy create a tendency towards heightened nationali-

sation, which prompts the individual countries to reduce 

their capabilities without taking account of the common 

consequences of these reductions. 
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At the same time, the financial situation is pressing 

countries in the direction of heightened nationalisation. 

There have been attempts in Europe since the 1990s to 

establish international defence cooperation in various 

ways in order to increase or maintain military capacity. 

The European Defence Agency (which Denmark is not 

a participant in due to the Danish defence reservation) 

came into being in order to promote this cooperation, 

with limited success, however. Only 22 per cent of 

European defence equipment acquisitions were made 

in cooperation with other European countries according 

to the European Defence Agency (2010 figures). One of 

the reasons for this inability to realise defence coopera-

tion in practice is the major industrial interests connected 

with the acquisition of defence equipment. But it does 

mean that there is a good deal of experience to draw on, 

and the attempts to strengthen international defence 

cooperation are intensifying – bilaterally as well as in a 

multilateral framework. 

Smart defence sets two different, but overlapping, 

agendas. From the point of view of alliances, smart 

defence involves a method of procuring greater and 

more useful military capabilities by encouraging countries 

to work together. From a national point of view, smart 

defence involves buying and setting up fewer military 

capabilities while obtaining the same military effect by 

sharing tasks with other countries. If these two factors 

are not coordinated, there is a real risk that the individual 

countries will make reductions in the expectation that 

the alliance as a whole will compensate for the loss of 

capacity. But if everybody makes cutbacks, smart defence 

will mean less defence. International and multinational 

agreements and programmes will therefore be decisive if 

this situation is to be avoided. 

In the long term, defence policies based on task sharing 

would appear to be the only way to procure relevant, 

deployable military capabilities in Europe; however, in 

the short term there would be many reasons why task 

sharing would be impossible to carry through as a general 

principle. The fact that Europe might not go in for the 

smart defence option, however, does not in itself mean 

that Denmark and other small countries could not take 

up task sharing to advantage. While the big European 

countries have greater capabilities at their disposal and 

national defence industries to consider, the small countries 

are far closer to the lower limit for the applicability of their 

capabilities. Furthermore, a number of smaller countries 

have no defence industries of any great importance that 

could dictate national policy on their own. Denmark 

could therefore decide to share its capabilities in collabo-

ration with a bigger country, to take part in specialised 

pools with other smaller countries or to join forces with 

a number of smaller countries in collaboration with one 

or more big countries to create a strategy with the aim of 

utilising its limited resources in the best possible way.

Task sharing could take many forms and focus on op-

erations as well as acquisitions. Irrespective of which forms 

this cooperation might assume and irrespective of how 

successful the task sharing agenda in NATO would be, the 

debate emphasises Denmark's need for capabilities that 

are interoperable with those of bigger collaborative part-

ners. Danish capabilities must also be based on plug and 

play in the future. This also shows how the strategic effect 

of small capabilities can be multiplied through coopera-

tion. But a precondition for this cooperation is finding 

countries to cooperate with. The new conditions for coop-

eration in NATO are the subject of the next section.

From Concentric Circles to Alliance Network
When Denmark was obliged to reassess its security 

policy in the new Europe after the fall of the Berlin Wall 

in 1989, it made sense to see the framework of security 

and defence policy collaboration as a series of concen-

tric circles – each of which often had its own security 

policy organisation. These circles can be seen as a kind 

of foreign policy target where a commitment in a posi-

tion near the centre of the target gave most influence. 

If we are to sum up Danish foreign and security policy 

during this period, it involved moving as far towards the 

centre of the circle of European cooperation as possible. 

Contributions to military operations were chiefly seen 

as a means of strengthening European integration. This 

made security policy a question of choosing a position 

between the centre and the periphery. 

This situation no longer exists. There is no longer a 

centre in relation to which an orientation can be gained. 

There is no European security policy core, and – relatively 

speaking – the United States represents gradually weaken-

ing leadership. This changes the importance of institu-

tional frameworks such as NATO and the EU, and the 

same applies to the type and importance of the choices 

that must be made. 
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The absence of a centre means that the decisive choice 

is not whether to integrate, this is given in a complex, 

open international system. The decisive factors will be 

how, with regard to what, with whom and how long 

Denmark will cooperate. At the same time, the choices 

involved must be made more frequently and in relation 

to several potential partners, not least in a situation in 

which lower defence budgets and the increasing cost of 

missions and equipment make specialisation a neces-

sity. The result will be a complex, diversified market for 

cooperation comprising many players and characterised 

by flexible relations – with regard to investments, equip-

ment and operations, policies and the performance of 

military operations. These relations will be changeable, 

and their mutual character will be politically sensitive at 

all times as decisive security policy consequences will fol-

low the choices and decisions made by the players.

The consequence of this will be that Denmark might be 

unable to provide and receive security in a fixed part-

nership or from a firmly anchored market position. The 

contemporary alliance network has a radically different 

logic than that of the concentric circles of the 90s. New 

analyses and new strategies are therefore required with 

regard to how Denmark can tackle the new situation 

and act internationally in relation to strengthening its 

security capacity. 

The complex, flexible alliance network that Denmark 

must operate in brings new challenges, but also new 

opportunities. However, it is necessary to think in a more 

flexible manner in relation to the choice of partners in 

order to realise these opportunities. Instead of seeking a 

fixed position in relation to a centre, the objective must 

be to establish a position as a node in an alliance network 

that is in contact with as many countries as possible. This 

Concentric Circles in European Defence Policy Figure 4

Source: Centre for Military Studies
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will create a point of departure for the ability to offer 

security and cooperation to many countries and thereby 

obtain the best conditions for handling its own security 

policy demand. For several reasons, Denmark is in an 

advantageous position in relation to establishing a central 

position in the network of alliance relations. At the same 

time, the alliance network requires states to be capable 

of making rapid strategic choices, which was not the case 

during the Cold War, for instance. Today, it is necessary to 

find collaborative partners for a given policy that it may 

not be possible to incorporate naturally into the existing 

alliance structures, but with familiar alliance partners. 

The Danish Armed Forces is dependent on capable 

partners in order to support Danish security capacity, so 

Denmark must work to create increased internationalisa-

tion. Furthermore, defence policy integration is in the 

interests of a small country. With an institutional base, the 

network of alliance relations unites the European great 

powers, prevents them from taking a solitary approach 

and enhances the opportunities for influence on the part 

of small states. At the same time, Denmark has a very 

limited domestic market where the defence industry is 

concerned and therefore few national industrial consid-

erations to take into account. On the contrary, increased 

internationalisation could mean more openness and com-

petition in the defence industry field, which could open 

up new markets for the Danish defence industry. This 

openness and competition, however, will not come about 

of its own accord. Smart defence could simply turn into 

an industrial collaboration, and this would probably not be 

in the best interests of small countries. Finally, task sharing 

requires a smart alliance policy. The crisis and the new 

conditions for European defence policy mean that creativ-

ity – in thought and deed – will help to strengthen the 

position of the countries in the network. In brief, there will 

be a demand for new ideas. Thanks to its flexible defence, 

Denmark is favourably placed in relation to exploiting this 

demand. Finally, an increase in task sharing in the alliance 

could be realised in earnest if it enabled the people who 

work in the national and international organisations to 

cooperate in earnest. This requires competence develop-

ment and the exchange of employees. One means to this 

end would be a process in which military training could 

be accredited so that officers could be trained throughout 

the alliance and create networks. 

These are some of the questions that should be con-

sidered in Denmark where the alliance context for our 

defence planning is concerned. The following questions 

must therefore be among the key considerations in Dan-

ish defence planning: 

•	 Should	the	Danish	Armed	Forces	be	regarded	as	a	

'subcontractor' for one or more major European pow-

ers and only contribute to the security policy 'market' 

in Europe together with them? Or should Denmark 

on the contrary concentrate on entering into col-

laborations with a number of smaller countries (e.g. 

in NORDEFCO) in order to contribute to the alliance in 

this way?

•	 Can	Denmark	identify	niche	capabilities	that	would	

make it an interesting partner for many different 

countries in connection with various missions, so 

that the 'market value' of Denmark's contribution 

increased?

•	 How	can	the	need	for	national	operations,	services	for	

the public authorities and tasks in the Arctic be bal-

anced in relation to task sharing in a NATO context?

In a situation in which the ability and the will to contrib-

ute with equipment and capabilities become decisive for 

a country's position in a network of alliance relations, 

defence planning is ascribed a major role in alliance poli-

cy. It is defence planning that in the final analysis ensures 

the presence of the military capabilities that support the 

alliance policy. Defence planning thereby functions as the 

engine room that ensures an optimum network position, 

which means that both the form and the contents of 

defence planning are politically significant. Defence plan-

ning should therefore be integrated into deliberations 

about strategic, defence and security policy to a greater 

extent than formerly. This would strengthen conformity 

between means and ends and thereby optimise the mili-

tary's contribution to the overall Danish security capacity. 
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In an open, complex international system that is con-

stantly undergoing change, the first challenge for a 

government is to establish a security capacity to tackle 

complex elements of uncertainty in a series of social 

systems. As these elements of uncertainty and the inter-

national environment as such are constantly changing, 

a precondition for a comprehensive security capacity is 

to invest in the long-term planning and prioritisation of 

resources in order to make it possible to analyse, prevent 

and take action in connection with the threats and risks 

that Danish citizens and Danish society are faced with. 

A holistically-oriented security policy of this kind involves 

risk management. Risk management becomes even more 

necessary in a situation in which the means of combat-

ing risks must be found in cooperating and sharing tasks 

with other countries. Systematic and future-oriented 

defence planning is a precondition for the ability to cre-

ate the necessary security capacity in an open, complex 

international system.

Defence planning involves the processes that either 

separately or as part of an integrated unity have the 

purpose of creating the technical decision-making 

foundation for progressive decisions about defence 

policy, including structures, equipment, personnel and 

processes. Defence planning is thereby carried out with 

regard to all of the general aspects of defence policy. The 

way in which defence planning is organised is therefore 

a central issue for all of the policy's agents – from staff 

officers to civil servants to politicians. The organisation of 

defence planning with regard to the processes, analyses 

and tools it comprises and how they are related to each 

other is therefore an essential subject for the craft of 

defence policy. 

In this chapter, we look first at international tenden-

cies in defence planning. Tendencies regarding how 

other comparable countries develop their defence plan-

ning will always be interesting as a source of inspira-

tion for how Denmark can organise its own defence 

planning. But Denmark must pay particular attention to 

these tendencies in a situation where defence coopera-

tion comes to an increasing extent to take the form of 

bilateral and multilateral cooperation within NATO. In 

order to gain the most from this cooperation, Denmark 

must be familiar with and be able to plug and play in 

others' defence planning processes as well as in connec-

tion with joint missions. We next look specifically at Dan-

ish defence planning and at the demands made on it by 

a complex, open international system that is constantly 

undergoing change.

International Tendencies 
Defence planning can best be thought of as an envi-

ronment in which the individual elements form part of 

a cycle that creates an organic unity. From an overall 

viewpoint, defence planning includes both formal and 

informal processes which together constitute the foun-

dation for major future-oriented decisions. The defence 

policy cycle should therefore be thought of collectively 

– from establishing a political framework in connection 

with compromises and the adoption of defence budgets 

to analytical development work. This section provides 

an account of three general tendencies in international 

defence planning. Together, they point to a general 

trend towards the professionalisation and formalisation 

of defence planning – not least as a response to the 

complex challenges that changes in the conditions for 

security policy have meant for defence policy. The three 

tendencies all point to an enlargement of the object of 

defence planning, which is illustrated in figure 5. 

Firstly, international defence planning is characterised 

by a functional expansion – from a narrow focus on 

rigorous military missions to also include the broader 

security administration based on a more holistic view 

that includes preventing conflicts, crisis management 

and the stabilisation of areas after conflicts. Secondly, it 

is characterised by a control-related elevation. From be-

ing a technical and often purely military practice founded 

on national agencies for equipment management, the 

issues related to defence planning are lifted higher up 

and anchored at a strategic, military and political-admin-

istrative level. Thirdly, it is characterised by a time-related 

expansion: from being practice-oriented towards making 

Defence Planning 
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decisions about the acquisition of equipment, with little 

or no integration into overall political directions of a 

future-oriented nature, to a practice with the increasing 

inclusion of political directions, including quality control 

and the testing of assumptions. If we look at the three 

tendencies collectively, international defence planning 

points towards increased formalisation, understood as 

an explication of processes in relation to connecting the 

individual processes internally, connecting them with 

each other and connecting them to a political level. 

These formal processes require a professionalisation of 

the area − a professionalisation comprising more formal-

ised institutional processes, including quality control and 

regular evaluations of the processes themselves. 

The international tendencies in defence planning con-

stitute a challenge for similar Danish processes. Develop-

ments in control paradigms in a small state such as Den-

mark typically originate in other countries. There are also 

grounds to compare the Danish system with international 

experience in this area. Precisely because the area involves 

the state's most pressing considerations – the nation's 

survival and protection in an international context where 

the conditions in other states are directly comparable with 

those in Denmark – there are also weighty grounds to pay 

attention to developments with regard to contents and to 

systematically compare Danish experiences and processes 

with international experiences and processes. 

In an international perspective, Danish administrative 

traditions are characterised by a lower degree of formali-

sation, less intuitive faith in formal descriptions of admin-

istrative processes and in explicit documentation. In this 

connection, it is important to consider the international 

tendencies in defence planning in their control-related 

context – as part of the increasingly widespread goal 

and framework-oriented control in the public sector. The 

international tendencies pose concrete questions about 

Three International Tendencies in Defence Planning  Figure 5

Source: Centre for Military Studies
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Danish defence planning: 

•	 Is	there	a	need	to	strengthen	the	political	or	strategic	

control of Danish defence planning, including an el-

evation of the control-related anchoring of processes?

•	 How	and	to	what	extent	do	Danish	processes	address	

the new risks and the organisational challenges pre-

sented by task sharing in NATO, for instance?

•	 To	what	extent	does	Danish	defence	planning	

integrate future-oriented risk management and the 

capability concept which require an opening for pro-

duction and the evaluation of alternatives? 

Collectively, these questions lead to three concrete chal-

lenges for Danish defence planning which all reforms 

must address in one way or another. 

•	 The	integration	of	NATO's	existing	defence	planning

•	 The	integration	of	processes	for	military	guidance	

within the Danish Armed Forces

•	 The	integration	of	the	political-strategic	level.

It is possible to create an adequate cycle by addressing 

all three levels. The question where NATO is concerned 

is how Denmark can best integrate and apply NATO's 

existing defence planning, including long-term planning, 

into its own processes. If it is integrated in a systematic 

manner, it will be possible to use central, existing analyti-

cal resources which can at minimum be used as a bench-

mark for a discussion of Danish capacity prioritisation. 

Where the integration of military defence planning in 

concerned, there are already several processes – some-

times supplementary, sometimes competing – in use 

at the Ministry of Defence, with the Chief of Defence 

Denmark and with NATO staff. But there is no general, 

ongoing overview of the strategic prioritisations and 

alternatives that constitute the Defence Chief's military 

guidance of the government. 

Finally, and in relation to the integration of the 

political-strategic level of Danish defence planning, 

two areas come into play – the one is administrative, 

the other political. The administrative area involves the 

department of the Ministry of Defence's function in 

relation to the formal processes of defence planning. If 

the ministry is not the place where the threads of Danish 

defence planning are gathered up, it will have negative 

consequences. A minimum version would comprise a 

central role in relation to evaluating the outcomes of the 

regular process, including the form and effectiveness 

of the process, for the ministry. But it would be natural 

for the ministry to be the anchor for Danish defence 

planning with the aim of creating internal control and to 

show politicians and the public the principles involved in 

an overall Danish defence planning process. 

Danish Defence Planning
The first challenge for a government in an open, com-

plex international system that is constantly undergoing 

change is to establish a security capacity to tackle a 

series of complex elements of uncertainty in a number of 

social systems. As these elements of uncertainty and the 

international environment as such are constantly chang-

ing, a precondition for a comprehensive security capacity 

is to invest in the long-term planning and prioritisation of 

resources in order to make it possible to analyse, prevent 

and take action in connection with the threats and risks 

that Danish citizens and Danish society are faced with. 

A holistically-oriented security policy of this kind involves 

risk management. 

A national security strategy is a precondition for risk 

management. A strategy of this kind functions as a com-

pass that gives bearings for security policy in a complex 

world that is undergoing change and makes it possible 

to order priorities and make plans in relation to a wide 

range of challenges. A national security strategy is also a 

contract between a number of players. Within the state 

apparatus, a national security strategy is a contract be-

tween the government that lays down the government's 

desire to have a given capacity at its disposal and the 

underlying authorities that must procure this capacity so 

that the necessary resources, etc., for the realisation of 

the strategy become available. A national security strat-

egy is also a contract between the government and the 

public that details the security policy challenges Denmark 

is faced with, the opportunities it has and the political 

decisions that must be made on this basis.

A national security strategy can also be described as 

a contract with our allies. In an open, complex world, it 

is impossible for any single country to achieve security 

unaided and on its own premises. A national security 

strategy for Denmark must define our interest in and 

capacities for cooperation. It is decisive to maintain and 

strengthen the view among our allies that Denmark 

is creative, trustworthy and reliable with regard to its 

security policy. Ensuring that our policy lives up to these 

values so that our allies can count on us is more impor-
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tant than always providing the same type of contribution 

to operations with our allies. Such a contract becomes 

even more important when Denmark must share tasks 

with its alliance partners.

A capability-based approach that not only includes 

the capabilities of the Danish Armed Forces, but the 

entire strategic capacity of the Danish state, is necessary 

if the Danish state is to be capable of protecting Danish 

citizens and Danish society in relation to the threats and 

risks that Danish citizens and Danish society are faced 

with in an open, complex international system that is 

constantly undergoing change.

NATO has had a capability-based approach to defence 

planning since 1999, and the Danish Armed Forces has 

pursued a similar approach in earnest since 2005. Think-

ing of the capabilities of the Danish Armed Forces in 

terms of part of total strategic capacity makes it possible 

to plan acquisitions and the organisation and applica-

tion of the resources of the Danish Armed Forces in the 

context of the Danish state's overall needs and economic 

ability. It is important in this connection to regard its 

capabilities as part of what Denmark can provide in 

multinational coalitions. However, the experience gained 

during the past ten years shows the need to coordinate 

the capabilities of the Danish Armed Forces with the ca-

pacities of the civil defence forces and capacities in other 

ministerial areas. In order to be effective, the capability-

based approach must therefore be applied in relation 

to all bodies that contribute to security capacity. When 

considering this focus on capabilities and capacities, it is 

surprising that there is no – publicly accessible – list of 

the capacities and capabilities that Denmark has at its 

disposal for various operations at any given moment. The 

National Auditors have recommended that the Danish 

Armed Forces should provide an account of the capabili-

ties that are available for international operations.

How the Danish Armed Forces can be adapted with 

the help of defence planning in the long term is not a 

new question. In connection with the defence reforms 

at the beginning of the 1970s, defence planning was an 

independent subject because, among other things, it was 

necessary in order to be able to tackle the long-term con-

sequences of the cessation of military aid. Danish defence 

planning was closely connected with NATO's strength 

and defence planning. Since then, NATO's defence plan-

ning has come to play a less direct role in Danish defence 

planning, and in the present situation, there might be a 

need to take another look at a national planning process 

in order to reintroduce the long-term perspective into 

Danish defence planning after Afghanistan.

A national security strategy could create the neces-

sary basis for controlling and coordinating security 

capacities across ministerial areas and across the dividing 

line between public and private. A national security 

strategy must also deal with procuring the processes 

and resources that can ensure innovation and learning 

in connection with the interdisciplinary application of 

security capacities. 

However, a national security strategy and the priorities 

it includes will have no effect if it is not integrated into 

overall Danish defence planning. In the following, we of-

fer an idea as to how these challenges can be met at one 

and the same time, i.e., can increase the internal integra-

tion of defence planning, improve the connection with 

the political sphere and incorporate the defence planning 

of the NATO alliance into Danish defence planning. The 

idea is described as an integrated process based on two 

general status documents and a number of underlying 

dynamic processes that include control documents. 

The overall aim is to create a more formalised process 

that: 

•	 constitutes	a	transparent,	closed	cycle	

•	 runs	from	the	establishment	of	frameworks	and	ambi-

tions at the political level to their  administrative 

implementation

•	 runs	from	the	development	of	a	military	and	strategic	

foundation for guidance back to the political  

level 

•	 systematically	works	with	alternatives	

•	 respects	and	builds	on	the	various	areas	and	profes-

sional skills at the military and political levels 

•	 includes	its	own	quality	control	to	create	greater	stra-

tegic and political transparency 

•	 in	the	final	analysis	creates	a	firmer	basis	for	strategic	

and political decision-making.

The process is described in figure 6 which should be 

read as follows: The top line contains the parliamentary 

chain of command from the Minister of Defence and the 

parties to the Danish Defence Agreement to the underly-

ing military authorities. All processes on the horizontal 

plane that lie under one or more of these levels belong 

formally to those levels. 
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Source: Centre for Military Studies

A proposal for new Danish Defence Planning Figure 6
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Establishes general tasks for the Danish Armed 

Forces, both domestic and international including 

all capabilities.

Enlarged version of the Danish Defence Act (as the 

US National Defense Strategy).

Denmark's military strategy

'AO' document 
capacities

Analyses

Cover:

• Equipment

• Personnel

• Processes.

Collect underlying 

analyses with regard to 

existing status, projections 

and alternatives in 

medium and long-term 

perspectives. To be run 

annually.

The Defence Committee 

presents the AO 

documents to the 

Ministry of Defence.

Analyse development 

potential for capacities 

in the light of the 

general tasks.

Alternatives. Short and 

long term.

Defence Command and 

underlying developmen-

tal structures contribute 

to the OA documents, 

which contribute to the 

strategic plans.

Should be revised at minimum when revising the 

overall strategy.

Links general tasks and capacities.

Enlarged version of the vision and strategy of the 

Danish Defence (as the US National Military 

Strategy).

Strategy for the Danish Armed Forces’ 
contribution to Denmark's security

Agree-
ment 
process

Capability Requirements Review (CRR), etc.
NATO ACT Generic Planning Situations, NATO Mission Types (MT)

Strategic plan 
capacities

Cover:

• Equipment

• Personnel

• Processes.

List of planned and potential major 

choices, including an account of 

alternatives. To be run annually. 

Must be approved by the Ministry of 

Defence, the parties to the Danish 

Defence Agreement or the Defence 

Committee.
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The left-hand column contains descriptions of three 

functions of defence planning. The two general control 

documents, which are changed regularly, but not often, 

are at the top. Both are expansions of existing strategic 

texts in Danish defence policy – namely Sections 1 and 

2 of the Danish Defence Act and descriptions of the 

mission and vision of the Danish Armed Forces. The two 

control documents establish the political framework for 

defence policy and the implementation of the frame-

work by the Danish Armed Forces in order to strengthen 

the downward implementation. These documents 

are described in more detail below. Although defence 

planning itself does not include defence policy in its 

entirety, every reorganisation of defence planning will at 

the same time be a reform of the relationship between 

the civil level and the military organisation in Denmark. 

Thereby the subject touches on matters of principle 

such as the democratic control of the military organi-

sation and the fact that political decision-makers can 

receive guidance from the special field constituted by the 

armed forces. At the same time, there is the important 

consideration that decision-making and the provision 

of guidance be institutionalised in a cycle so that the 

relevant institutions are included in an ongoing, systema-

tised decision-making process. It is a cycle of this kind 

that runs from the top down and from the bottom up, 

where the areas of responsibility are clear with regard to 

the political level proper, the departmental level and the 

military levels shown in the figure. 

The process for developing new capabilities lies at the 

next level. The frameworks for this process are estab-

lished at the level above, but here the process runs the 

other way – from the Danish Armed Forces up to the 

political level. Here too, at least two general documents 

are included – partly at the political level in the form of 

an annually-updated plan for capability development, 

including alternatives that have been envisaged or inves-

tigated, and partly at the military level in the form of a 

similar, but more comprehensive document that gathers 

the strategic plans and, not least, the alternative options 

(AO) generated by the underlying defence planning. 

Both of these documents are updated annually. 

The processes and products in the context of NATO 

can be found at the lowest level. The Danish process and 

the Danish documents should relate systematically to 

and integrate the NATO line in a transparent manner. 

The claim in this chapter is not that many of these pro cesses 

are not carried out today; the claim is rather that the in-

creased speed of operations and their complexity make great 

demands on a broad perspective and systematic pro cesses. 

This is not least because the operations that Denmark has 

taken part in over the past ten years, and in all probability 

will take part in during the years to come, require political 

 decisions to be made on an ongoing basis. It will only be 

possible for politicians to take this responsibility if there are 

systematic processes that prompt them to do so. There are 

several concrete questions to discuss on the basis of this:

•	 Is	there	a	need	to	strengthen	the	political	or	strategic	

control of Danish defence planning, including an el-

evation of the control-related anchoring of processes?

•	 How	and	to	what	extent	do	Danish	processes	address	

the new risks and the organisational challenges pre-

sented by task sharing in NATO, for instance?

•	 To	what	extent	does	Danish	defence	planning	

integrate the future-oriented risk management and 

the capability concept which require an opening for 

production and the evaluation of alternatives? 

•	 Does	Denmark	need	a	national	security	strategy?

•	 How	can	the	Danish	Armed	Forces	best	comply	with	

the recommendation from the National Auditors to 

provide an account of the capabilities that are avail-

able for international operations?

A systematic defence planning process is a precondi-

tion for Denmark's ability to prioritise its security and 

defence policy resources and take part in a network of 

task sharing and cooperation in a NATO framework, for 

instance. Sound plans, however, do not make sound 

policies. In the final analysis, it is the people who realise 

security and defence policy in practice, including those 

who risk their lives for this policy, who are decisive for 

whether or not the policy is successful. This is not least 

the case in an open, complex security policy reality. A 

central aspect of defence planning is therefore to train 

military and civilian personnel to provide them with the 

competence to see the connections between operative, 

administrative and political problem complexes. In this 

connection, the ability to see the Danish Armed Forces 

as part of Denmark's total security capacity is vital. 

In this chapter, we have looked at defence planning 

in general. In the next chapter, we describe how various 

plans can result in various models for how the Danish 

Armed Forces could be structured. 
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Hitherto, the Danish Armed Forces has prioritised flexible 

and deployable forces that can conduct operations in 

three dimensions (land, sea and air) in missions of vari-

ous types. The price for the ability to deploy these forces 

has been fewer capabilities. There has been a political re-

jection of some capabilities such as submarines, artillery 

and a land-based air defence system. In an international 

context, the existing capabilities have primarily been 

deployed in specific, limited missions. The posting of a 

combat battalion to Helmand, major naval detachments 

sent to the Gulf of Aden to hunt down pirates and F-16 

combat aircraft in UN actions over Libya are concrete 

examples of this. The Danish Armed Forces has also 

retained the ability to contribute to a regional NATO de-

fence force and to defend and protect Denmark, as well 

as the capacity for tasks relating to the public authorities 

and sovereignty. 

The reorganisation from a collective mobilisation 

defence force in the neighbouring area to a force on 

international standby with sterling capabilities has been 

broadly speaking brought to an end today. Although it 

might be possible to make some further cuts in the de-

fence budget by improving efficiency, there is no longer 

a 'Cold War structure' to make cuts in. The cutbacks that 

were announced by the former Danish government and 

confirmed by the present government have thus brought 

politicians into a situation in which they must choose 

between capabilities, all of which are potentially relevant 

in international operations in various contexts, and 

where every choice made will involve a greater or lesser 

risk that it will no longer be possible to be a relevant 

contributor to certain scenarios. This does not mean, 

however, that all spending cutbacks must necessarily 

be found by cutting capabilities. A concrete economic 

analysis must clear up the extent to which the need for 

cuts can be compensated for by improving efficiency, but 

this will also have consequences for the performance of 

tasks by the Danish Armed Forces, and as such, cutbacks 

will result in narrowing the economic framework for the 

tasks that the Danish Armed Forces can perform. This 

economic framework will therefore also in itself be an 

expression of choices and prioritisations. 

At the same time, our allies are also going through 

comprehensive spending cuts. This means that Dan-

ish forces can no longer expect that our allies will have 

'surplus capacity' that we can count on being able to 

make use of in areas such as logistics and transport to 

the same extent as before. For example, the deployment 

of Danish combat aircraft in Libya depended on a US 

aerial refuelling capacity established at the beginning of 

the 1960s. Denmark must therefore choose between 

capabilities, each of which is relevant for international 

operations. These capabilities must be all-of-a- piece to 

a greater extent than previously in the sense that, as a 

point of departure, they must be able to provide their 

own transport and logistics. Denmark must therefore 

not only choose between international capabilities; these 

capabilities have also become more expensive. It is self-

evident that fewer capabilities can be maintained on a 

reduced budget.

In order to ensure the optimum use of limited 

economic resources, operations and capabilities must 

be commensurate to the greatest possible extent. In 

a complex, open international system where there are 

various risks, operations and capabilities will never reflect 

each other completely. If they did, it could justifiably be 

argued that Denmark would have prepared in relation to 

the last war, not in relation to the next. However, Den-

mark could also choose to specialise further in the types 

of operation that we wish to take part in. This would 

give Denmark an opportunity to optimise its defence 

organisation so that it could perform specific operations 

that bigger countries with the ambition and resources 

to take part in scenarios and operations of all types do 

not have. In such a case, Denmark would on the one 

hand be obliged to comply with the methods used by 

bigger organisations and countries to perform opera-

tions, but, on the other, would be free to choose its own 

military niche in these operations. This would mean that 

Denmark could choose between relevant capabilities in 

accordance with how compatible they were with the mil-

itary niche chosen. But it would also mean that Denmark 

– unlike countries with bigger defence budgets – could 

end up with a military capacity that was fundamentally 

limited and therefore would not be a desirable, relevant 

contribution in all future contexts. 

Specialisation, however, is nothing new for the Danish 

Armed Forces. It has often been necessary for Denmark 

to adapt its operational ambitions to the economic 

framework for the Danish Armed Forces. Throughout 

the Cold War, the Danish Armed Forces specialised in 

the ability to receive reinforcements, a military model 

Mission Types
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that has been called a 'bridgehead defence'. The Danish 

Armed Forces focused on the limited resources of the 

types of military capabilities that were most difficult for 

the bigger allied nations to transport to Denmark and 

specialised these capabilities in relation to the defensive 

effort to buy the time for reinforcements to arrive. These 

capabilities were selected and optimised on the basis of 

a given 'defence concept'.

In this chapter, we will consider a number of potential 

military models that Denmark could choose in order to 

optimise the structure of the Danish Armed Forces in 

relation to that of the present-day situation. A military 

model is an ideal type of the way in which the Danish 

Armed Forces contributes to Denmark's security capacity 

– a model that describes the task and generic operation 

concept of the Danish Armed Forces with the point of 

departure in a strategic consideration. In reality, the tasks 

and organisation, etc., of the Danish Armed Forces will 

usually be a combination of several different considera-

tions, not all of which will be strategic. The purpose of 

the model is thus not to describe how the Danish Armed 

Forces isstructured or could be structured, but rather to 

describe the opportunities for prioritising resources and 

the various contributions that the Danish Armed Forces 

can make to overall security capacity. 

Denmark can choose between several different 

military models as a point of departure for optimising its 

military capabilities, depending on where it is considered 

desirable to sharpen its security policy focus. In this chap-

ter, we will therefore first outline the parameters within 

which security policy choices are made. We then list a 

series of ideal-typical opportunities for defence organised 

in such a way as to tackle some of these missions. The 

purpose of the chapter is thus to illustrate options, not 

to define which choices Denmark should make. 

Defence Policy Choices
Which military model could form the basis for an op-

timisation of the armed forces? The answer comprises 

two elements. The first concerns the emphasis placed on 

international operations, on the Danish Armed Forces in 

the Baltic Sea region, and on the performance of nation-

al tasks related to upholding sovereignty and in support 

of society as a whole (hereafter “national operations”). 

The answer given to this question in the most recent 

Danish Defence Agreement and by the Danish Defence 

Commissions has been that the Danish Armed Forces 

must be optimised in relation to its contributions to 

international operations. The ability to defend Denmark 

within the framework of NATO has increasingly been 

seen as an implicit function of international capacity. This 

is an expression of the fact that Denmark's situation with 

regard to geographical security changed after NATO's 

border was moved to the east due to the accession of a 

number of Eastern European countries to the alliance. 

Even if a confrontation with Russia should once again 

set the security policy agenda, it will not initially be 

necessary for the Danish Armed Forces to defend Danish 

territory, but to help defend the Baltic Sea region – by 

reinforcing the defence of the Baltic States or Poland. 

Denmark's role as a front line state during the Cold War 

has changed significantly because of NATO's expansion. 

Even in a regional context in NATO's collective defence, 

Denmark has gone from the status of an importer to 

the status of an exporter of security. It would be a break 

with existing Danish defence policy if Denmark should 

decide to go its own way in this connection and to make 

national plans based on a defensive approach with a nar-

row orientation in favour of its own territory.

A pressing question, over and above the prioritisation 

of national and international operations, concerns the 

Arctic. As described above, developments in the Arctic 

mean that Denmark has new geopolitical interests to 

defend. Even though this is in principle a question of 

national operations, the Danish Armed Forces in the 

Arctic is subject to completely different requirements 

regarding equipment and appropriate regional logistics 

than is the case with the Danish Armed Forces in the 

Baltic Sea region. From this point of view, the Arctic has 

become an independent area of defence policy prior-

ity. This does not necessarily mean that the Arctic must 

be given high priority or that the Danish Armed Forces 

must take responsibility for all new tasks in the Arctic, 

but it does mean that Denmark has concrete geopolitical 

interests in the area that must be prioritised in relation 

to other tasks. The optimum would naturally be to use 

capabilities that were not exclusively designed for use in 

this connection, but – after a concrete political prioritisa-

tion in the individual case – would also be relevant as a 

contribution in international contexts.

The next question regarding prioritisation involves 

the framework that deployment should take place in. 



34 An Analysis of Conditions for Danish Defence Policy

M I s s I O N  T y P E s

Source: Centre for Military Studies

Prioritisation Axes in Danish Defence Policy  Figure 7
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Should the Danish Armed Forces be deployed under 

the auspices of NATO, in coalitions, under the auspices 

of the UN, in a Nordic context – or under the auspices 

of the EU if the Danish defence reservation were to be 

withdrawn? The question is which alliance-related profile 

we wish the use of the Danish armed forces to have. The 

primary framework for and anchoring of cooperation 

helps to a considerable extent to define which types of 

mission it would be relevant for Denmark to specialise 

in. The framework for cooperation is also interesting in 

relation to the economic framework as task sharing and 

joint acquisitions, etc., are more feasible in a multina-

tional context. Nordic cooperation, the EU and NATO 

provide an opportunity for this. However, the Danish 

defence reservation must be taken into consideration 

in an EU context. The EU and the defence reservation 

constitute an independent problem complex, not least if 

the financial crisis forces the major European countries to 

find joint security policy solutions within the framework 

of the EU that Denmark, for the present, will not be able 

to participate in. The potential inexpediencies connected 

with this where Denmark is concerned are to a consider-

able extent mitigated by the fact that NATO approaches 

and NATO standards have hitherto constituted the 

foundation for EU initiatives whereby Denmark, by virtue 

of what is still a high profile and a major commitment in 
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the context of NATO, indirectly can maintain the precon-

ditions for continued relevance in the context of the EU 

in the long term. 

The next element of the answer regarding the com-

position of the Danish Armed Forces takes its point of 

departure in the duration of the missions that the armed 

forces are expected to perform. Experience since 2001 

has shown that it is rarely possible to choose how long a 

mission will last. On the other hand, the question of the 

duration of missions is a decisive factor for the economy 

of the Danish Armed Forces and its ability to maintain 

the long-term level of capacity aimed at politically. 

In order to illustrate the options Denmark has for 

choosing how to set up its defence, we describe four 

military models below. In this connection, we have de-

cided to take a look at joint forces' functions and also to 

consider logistics and combat support capacity under the 

heading of joint forces, irrespective of the fact that these 

are organisationally the province of the individual forces 

today. With regard to the matter below, we are therefore 

not recommending a certain type of organisational at-

tachment where these functions are concerned, but are 

looking at uniform, and at times overlapping, capabilities 

in the Danish Armed Forces (or as the supplementary 

acquisition of civil capacities) collectively. 

Military Models
The following is a description of how the Danish Armed 

Forces can focus on various approaches to the perform-

ance of its tasks. These models should be regarded as 

ideal types. In practice, the tasks of the Danish Defence 

will rarely be defined in accordance with a unique 

model; the armed forces' equipment and location, etc., 

will often be determined by several factors that are 

expressions of a number of other social considerations 

rather than purely military considerations. The models 

listed below should therefore be regarded as ideal types 

that illustrate the options for choices rather than descrip-

tions of how the Danish Armed Forces will actually be 

structured. The ideal types listed are:

•	 	a	long-term	stabilisation	force	

•	 	an	international	assistance	force	

•	 	a	humanitarian	deployment	force

•	 a	defensive	force.

In the following, each ideal type will be briefly 

described with the point of departure in the tasks the 

Danish Armed Forces could have in each type of opera-

tion and in accordance with which generic operational 

concept operations would be performed. This is followed 

by an outline of how a defence of this type could be 

structured. 

A Long-Term Stabilisation Force
The tasks of the Danish Armed Forces as a long-term 

stabilisation force would be to deploy forces capable 

of stabilising areas of conflict or failed states that have 

become bases for terrorist activities or threatened to 

destabilise neighbouring countries or regions in the 

absence of intervention. This model reflects an attempt 

to strengthen Denmark's foreign policy profile with the 

help of ongoing military activism. Operations of this kind 

must be based on extremely solid mandates, and given 

this background, it must be expected that they will often 

be performed by coalitions of the willing. Denmark will 

thus typically perform operations in collaboration with 

the United States, Great Britain and France.

The generic operational concept for a long-term sta-

bilisation force is to permanently maintain a visible show 

of strength in the mission area within the framework of 

an international coalition. The contribution of the Dan-

ish Armed Forces should be seen as part of a long-term 

military measure that forms part of a general effort to 

enable an area affected by conflict to move towards 

peaceful development. This requires a presence that 

can only be provided by land-based military forces. In a 

concrete mission, the early stages of a Danish military 

action should be seen as a limited contribution that sup-

ports the coalition's normative goals and paves the way 

for the effort proper at a later date where Denmark will 

share the risks of the mission at the same level as that 

of the leading coalition partners. Danish units would be 

among the first to enter an operational area and among 

the last to leave it. While the goal of the effort would be 

reconstruction and stabilisation, the conflict will at times 

become extremely intense, as has been seen in Iraq and 

Afghanistan, and the strength of Denmark's contribution 

should therefore be very robust. 

The core of such operations should therefore be robust 

units capable of fighting in the wide range of operations 

that can be expected when there is combat between local 

communities and not between states. There will be a need 

for a high level of protection for personnel as the primary 
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weapon system will be infantry and not heavy weapons. 

Supporting fire and heavier weapons such as tanks, artil-

lery and infantry fighting vehicles must therefore be seen 

as auxiliary arms for the primary measure, but will also be 

a precondition for the relevance of a Danish contribution 

throughout the entire range of the operation. In a long-

term stabilisation force, special operations forces would 

be a suitable Danish contribution of strength during the 

initial stages of a coalition measure in an area affected by 

conflict or in a failed state that could serve as a base for 

terrorism. With the Danish military focus directed towards 

the land, the role of the air force would clearly be to sup-

port the deployment of a land-based military contribution. 

This approach would mean that the air force could be 

devoted to providing tactical air transport, to supporting 

land-based operations, to supporting special operations 

and to the need of the army unit for an intelligence-

gathering capacity. The navy's international capacity in 

a long-term stabilisation force would be to supplement 

rather than directly support the land-based military 

contribution which is the focus of this model. The navy's 

international measure would therefore focus on capacity 

build-up and on larger units and their ability to support 

special operations. 

However, there would be tasks for the navy (and to a 

lesser extent the air force) in the Arctic, independently 

of international operations. This is an expression of the 

fact that the focus of long-term stabilisation could only 

with difficulty create a synergy effect between tasks 

performed for the public authorities, tasks in the Arctic 

and national tasks, and an attempt to do this would 

rapidly result in mutual competition for resources, which 

would require ongoing political prioritisation. In this type 

of mission, it would be necessary for the Danish Defence 

Intelligence Service to provide strategic and tactical 

intelligence services, and the service would therefore 

be obliged to obtain comprehensive knowledge of the 

operational area.

An International Assistance Force
The tasks of the Danish Armed Forces as an international 

assistance force would be to contribute to the enforce-

ment of sanctions and embargos, to create peaceful con-

ditions and participate in anti-terrorist operations within 

the framework of an international coalition for the pur-

pose of maintaining international law and the resolutions 

of the UN Security Council. This concept would involve 

an attempt to pursue Danish interests through active 

military actions designed to maintain international order. 

Denmark would help to ensure that Security Council 

resolutions were enforced in order to strengthen interna-

tional order and to ensure that the international commu-

nity lived up to its obligation regarding R2P. There would 

be broad Nordic support for at least some operations of 

this kind, but they would require robust measures, so 

it must be assumed that Great Britain, France and the 

United States would usually also take part in them.

The operational concept for an international assist-

ance force is that Denmark would have to clearly assert 

its presence in operations that involved the international 

community applying pressure to states that flouted UN 

resolutions, threatened the global infrastructure or were 

bases for terrorist activities. Danish military actions would 

have to support the legitimacy and dynamism of the UN 

and the global community and would therefore have 

to be organised so they could be performed rapidly, as 

was the case, for instance, when Danish combat aircraft 

helped to prevent forces loyal to Gaddafi from bombard-

ing Benghazi in March 2011. The Danish Armed Forces 

must therefore be optimised to take action rapidly and 

effectively. This makes great demands on intelligence 

gathering, logistics and preparedness, which impose limi-

tations on the size of such a force. In this military model, 

the long-term stabilisation of areas affected by conflict 

and failed states would to a greater extent be a question 

of development policy, and an attempt would also have 

to be made to support a preventive build-up of security 

capacity in potential areas of conflict. The contribution 

of the Danish Armed Forces to stabilisation, etc., would 

be to build up the capacity of security forces where the 

experience gained from clear-cut actions could be put 

to use and would fundamentally be a precondition for 

the ability of the Danish armed forces to maintain their 

competences as a relevant element in such contexts.

In an international assistance force, the army would 

focus its international contribution on smaller units and 

special operations forces suitable for carrying out effec-

tive actions at short notice. This requires logistics and 

transport to and within operational areas as well as army 

or naval detachments that could create a framework for 

actions by special operations forces. The deployment of 

special operations forces would require units from all 
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three services at a high level of preparedness. Contribu-

tions from the air force and the navy would lend weight 

to an international assistance force. Operations of this 

type could have the aim of enforcing a UN resolution 

with the help of sanctions and embargos or of securing 

the global infrastructure. As such, this has already be-

come a traditional naval task, and the navy is at present 

performing a task of this kind off the Horn of Africa. The 

air force and the navy are capable of contributing to an 

international assistance force, and the air force can do so 

at very short notice (with regard to both deployment and 

withdrawal). An international assistance force requires 

the prioritisation of a high-tech, effective air force at a 

high level of preparedness that can be integrated into 

the coalition's airborne operations from day one. Com-

bat aircraft could thus constitute a capacity capable of 

providing the sort of weight it can be difficult to achieve 

with special operations forces alone. 

Naval detachments, combat aircraft and special opera-

tions forces would thus be able to make an effective con-

tribution in three operational environments and thereby 

enable Denmark to contribute to many different types of 

operation. Finally, naval detachments, combat aircraft and 

special operations forces could be used in combination 

for operations and create a synergy effect. There would 

be several overlapping competence-related areas in the 

performance of tasks in the Arctic and the assumption of 

a global assistance role, which should also create a syn-

ergy effect between the two types of task. In relation to a 

defence contribution within NATO's collective defence in 

the Baltic Sea region, deployable forces at a high level of 

preparedness would also be appropriate capabilities, and 

an international assistance force would make it possible to 

pursue an international NATO agenda as well as to reas-

sure the eastern members of the alliance who still place 

great emphasis on a collective defence obligation.

A Humanitarian Deployment Force
The tasks of a humanitarian deployment force would be 

to contribute military capabilities that could ensure the 

successful performance of UN missions, including civil 

missions. The Danish contribution could comprise those 

elements of a mission that are decisive for its perform-

ance, such as logistics, intelligence gathering, training or 

special operations forces. These contributions could be 

provided to advantage in collaboration with other Nordic 

countries with a high UN profile. A humanitarian de-

ployment force is probably that model which would be 

most suitable to pave the way for comprehensive Nordic 

defence cooperation.

The operational concept for a Danish contribution to 

missions in this model is the UN. Denmark must stand 

for something special in its participation in existing and 

future UN missions – and it is necessary in this connec-

tion for the Danish UN contribution to make a real dif-

ference to missions. While Denmark cannot place large 

forces at the disposal of UN missions, which countries 

such as Pakistan, India and some African nations do, 

Denmark can help to improve the performance of UN 

missions and make special contributions by providing the 

kind of quality that other nations are typically unable to. 

UN missions are often of longer duration, which brings 

focus to bear on the ability to create and maintain or-

ganisational staying power. Missions of these types could 

be supported in a number of ways. Denmark could con-

tribute with logistics at the tactical and strategic levels. 

Transport helicopters or transport aircraft are a necessary 

capacity in missions that are spread across large areas of 

land, while sea transport (the ARK project) could be used 

strategically. Training is another area in which primarily 

land forces could train local forces and UN forces, but 

this also involves the assumption that Danish forces are 

capable of maintaining the knowledge and technical 

competences that are in demand. If Denmark decided 

to maintain a more permanent camp capacity, one pos-

sibility would be to set up and operate a camp for a UN 

mission or elements of one. Some of these tasks could 

be performed by the Home Guard or the Emergency 

Management Agency. In addition to setting up camps, 

the Home Guard could also be responsible for guarding 

them. Over and above direct support for a UN mission, 

camp capacity could also take the form of a humanitar-

ian contribution by equipping some camps with medical 

facilities or establishing a field hospital.

A humanitarian deployment force would not need 

a combat plane capacity or heavily armed land-based 

military units. This means that there would be little syn-

ergy effect between international operations in a purely 

humanitarian UN framework and national operations, 

services for the public authorities and tasks in the Arctic. 

There would be a need for a separate capacity for tasks 

in the Arctic and for defending Denmark, including the 



38 An Analysis of Conditions for Danish Defence Policy

M I s s I O N  T y P E s

maintenance of sovereignty. A humanitarian deployment 

force could therefore be combined with a nationally-

oriented defence force on a smaller scale, for instance.

A Defensive Force
The military models described above focus on how to set 

up various ideal types of force optimised to perform vari-

ous international tasks. An alternative could be to focus on 

local defence. For the past ten years, NATO has taken its 

point of departure in the idea that the capacity for collec-

tive defence began with deployable forces, but Denmark 

could also decide to take its point of departure in the 

defence of its own territory and in the appropriate capabili-

ties in this connection. This would constitute a marked 

break with Danish defence policy since the end of the Cold 

War, but it is nevertheless a possibility. It is in the nature of 

the case that a defensive force would be of less interest to 

Denmark's allies, and the contribution of the armed forces 

to foreign policy would be significantly reduced.

The tasks of a defensive force would be to defend Dan-

ish territory and integrity against direct threats. The Danish 

Armed Forces is thus viewed as part of Danish security 

capacity, but only where direct threats against Danish ter-

ritory are concerned, i.e., if a concrete antagonist should 

materialise in the Baltic Sea region and/or in the North 

Atlantic area and the Arctic – at some future date.

A defensive force would be based on an operational 

concept that involved protection rather than weight. The 

Danish Armed Forces and the Home Guard would have 

to be capable of assisting the police force in connection 

with protective tasks. Even though the focus would be 

on territory and not on local defence, there would still 

be a need for an operative reserve that could reinforce 

the local defence. Therefore, the preconditions for a 

defensive force, in addition to local defence, would be 

a field army that could reinforce this local defence, an 

air defence system that could ensure the operational 

freedom of the local defence and the field army and 

an inshore naval detachment that could stop or sink an 

aggressor trying to gain access to Danish territory and 

could provide adequate warning in a crisis.

A defensive force would represent a choice to do 

without capabilities optimised to be deployable, which 

would significantly reduce requirements for logistics 

and mobility. In general, such capabilities could be given 

lower priority in connection with a force of this kind, also 

because it would be a question of a mobilisation capacity 

that would be able to make use of civil resources within 

the country's borders. A defensive force would presup-

pose a strategic warning system and thereby require 

attention to be paid to what was happening in the Baltic 

Sea region and in the Arctic. There would be a need for 

tactical intelligence to monitor potential aggressors, their 

concrete military capabilities and their ability to reach 

Danish territory.

Focusing on a mobilisation defence and hard-and-fast 

military tasks close to Danish territory would leave only 

limited potential for a synergy effect in connection with 

the performance of tasks by the Danish Armed Forces in 

the Arctic. On the other hand, the presence of the Dan-

ish Defence in the Arctic based on this model would be 

the only large-scale operation that would be performed 

far away from the Baltic Sea region, which would 

provide considerably more room for an action in the 

Arctic in the overall prioritisations. The Arctic capabilities 

would be in the highest state of preparedness and most 

flexible, and it would only be possible to a lesser extent 

to merge the tasks of the individual military capabilities, 

such as was also the case during the Cold War.

Other Capabilities 
Irrespective of which military model Denmark might 

choose for its armed forces, there are still a number of 

capabilities that could contribute to the country's secu-

rity capacity. It is self-evident that the way in which they 

could be applied would depend on the model chosen, 

but all models would make it possible to provide an 

important contribution to overall security capacity. This 

applies to:

•	 	the	Home	Guard

•	 	the	Emergency	Management	Agency

•	 	cyber	defence

•	 	a	missile	defence	system	

•	 	the	intelligence	service

•	 contributions	to	international	staff,	etc.

In discussing the various models, the Home Guard and 

the Emergency Management Agency could be adapted 

in different ways, but they are relevant in general and 

could be variously applied to all four ideal types.

The Home Guard is a voluntary national organisa-

tion whose primary task is to support the Danish Armed 

Forces. In addition, the Home Guard has an important 
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function where the national anchoring of the Danish 

Armed Forces is concerned. As the missions of the Dan-

ish Armed Forces have gradually taken on an interna-

tional character, the Home Guard's support has taken 

the form of relieving the Danish Armed Forces of some 

national tasks as well as assisting in areas where missions 

are performed, as individuals and as units, in connection 

with providing guard duties, for instance. However, the 

civil competences of the members of the Home Guard 

could also be used in connection with capacity built-up 

where they would have the advantage of being able to 

use their military and civil competences concurrently. 

The fact that the Home Guard supports the services 

is connected with the idea that air, sea and land are 

viewed as the domains in which combat is carried out. 

In postmodern wars that are fought by national popula-

tions, war has moved into the civilian domain, which 

should give occasion for deliberations regarding whether 

the Home Guard could take on the international tasks 

that are more related to civilians, with the aim of giving 

such tasks a focus that can be difficult to establish in the 

services' organisation, and with the aim of utilising the 

potential that the Home Guard has as a reserve that al-

ready possesses a number of relevant civil competences. 

Computer network security could be one such task.

The Emergency Management Agency possesses a large 

number of specialised competences that could be used 

nationally and internationally. It would also be necessary 

in connection with future international missions to be able 

to supply specialists and more comprehensive contribu-

tions. The Emergency Management Agency is part of 

Denmark's overall security capacity in two ways: (1) as the 

state emergency preparedness organisation that can per-

form large-scale, complex tasks connected with areas such 

as rescue operations, the environment and extensive fires, 

and (2) provide assistance in connection with catastrophes 

abroad. As part of the Ministry of Defence's sphere, it 

would be possible to create a heightened synergy effect 

between the capabilities of the Danish Armed Forces and 

those of the Emergency Management Agency. In a similar 

manner, it would be possible to use the competences of 

the Emergency Management Agency in military opera-

tions in the form of an emergency fire service, as was 

done in Lebanon in 2010. Cooperation between the 

Emergency Management Agency and the Danish Armed 

Forces should be characterised by pragmatism and focus 

on performing concrete tasks. For example, the Danish 

Defence could assist the Emergency Management Agency 

with transport and mobility. It could also help to provide 

security for the Emergency Management Agency's em-

ployees and its equipment, which would mean that relief 

aid could be provided in areas where there might not 

necessarily be security of any kind.

Computer network security is an apt illustration of 

how security in an open, globalised society crosses tradi-

tional lines of demarcation. It is necessary in connection 

with computer network security and computer network 

operations (CNO) to distinguish between the offensive 

and defensive use of CNO by military forces and society's 

vulnerability with regard to cyber attacks. Whereas the 

first is by definition a military task, it is not a matter of 

course that securing society's civil systems is such a task. 

A missile defence system constitutes a capacity that 

the debate in NATO places on the Danish Armed Forces 

policy agenda. It was decided at the NATO summit in 

Lisbon in 2010 to develop a missile defence system in 

accordance with the US approach. The United States 

emphasises the need to develop a system that can have 

an operational as well as a strategic purpose. Missile 

defence systems in their present form involve building up 

a network of detectors and interceptors that can be used 

to provide protection against a concrete missile-based 

threat in the field or in a given geographical area. The 

United States has decided to deploy four missile-carrying 

destroyers in Spain as part of NATO's missile defence 

system, and a decision was made in the Netherlands to 

establish a capacity on selected frigates – initially as a 

sensor capacity by upgrading their SMART L radar, which 

incidentally is the same as that on the Danish frigates. Ro-

mania, Poland and Turkey have entered into agreements 

that allow stationary missile defence installations to be 

installed in their territories. NATO is developing a joint al-

liance command and control capacity in connection with 

missile defence systems, and an initial missile defence 

command and control capacity was commissioned at the 

beginning of 2012. A picture is emerging of a system in 

which control and warning systems are predominantly a 

joint alliance measure, while the weapons themselves will 

be installed by the individual member countries. 

Viewed from a transatlantic perspective, Denmark has 

already made a contribution by providing a site for the 

Thule radar base. The Danish choice with regard to play-
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ing a part in NATO's missile defence system is primarily 

due to Denmark's European alliance policy. Denmark will 

probably be able to choose to take part in NATO's missile 

defence system on a rotation basis with the correspond-

ing capabilities of other countries. Denmark could thus 

have an interest in demonstrating its ability to contribute 

to NATO's overall missile defence system in a relevant 

manner, but with the least possible binding of the organ-

isation and with the greatest possible synergy effect with 

the performance of other tasks that there is still a desire 

to perform. In the final analysis, the Danish choice with 

regard to a missile defence system therefore involves the 

extent to which Denmark is prepared to equip one or 

two frigates with updated radar systems and a limited 

number of missiles and is prepared to devote a frigate 

to the ballistic missile defence(BMD) role for shorter or 

longer periods at a time. This is a suitable area for task 

sharing within the alliance. 

Intelligence activities can be defined as the gathering 

and processing of information that is of significance for 

a government's options for taking action, particularly 

in the military and political areas. Intelligence activities 

are usually kept secret, are performed by special state 

institutions and are a central element in national security 

capacity. To a great extent, intelligence activities make it 

possible for a government to understand what is taking 

place in a complex world, and they provide a basis for 

taking action. Intelligence activities therefore consti-

tute an important contribution to what could be called 

crisis perception. Crisis perception must be as rapid as 

possible so that Denmark can gain an orientation in the 

international system and make security policy choices 

on the basis of the information and intelligence supplied 

by the security capacities. This could potentially make it 

completely unnecessary to deploy military capabilities. 

However, consideration should also be given to whether 

to deploy special operations forces or naval vessels, for 

instance, for a short period of time in order to gain more 

in-depth intelligence during a crisis perception phase. 

After the events of 11 September 2001 in particular, 

governments are not only requesting intelligence that 

provides information and warnings – intelligence is 

increasingly taking on a leading role. Intelligence can 

help to predict which missions will be needed, and intel-

ligence can make it clear when the logic of a mission 

changes in a more peaceful or dangerous direction. But 

probably the most important thing is that intelligence 

can clarify whether a given crisis can be met with other 

than military means. Intelligence therefore forms the 

foundation for an assessment of the degree to which 

military force should be used in a given situation and 

whether there are other, more peaceable alternatives.

Intelligence can in itself be an important contribution 

that Denmark could make in a cooperative network. 

When the Danish Prime Minister visited the United States 

in February 2012, President Obama emphasised Danish-

US intelligence cooperation. Research in the area refers 

to the 'globalisation of intelligence' in order to describe 

how cooperation and task sharing are becoming increas-

ingly important aspects of intelligence activities.

Over and above material capabilities, Danish Defence 

personnel could constitute an immaterial capacity for in-

ternational cooperation. Danish military contributions to 

international staffs, missions and organisations – togeth-

er with civil servants posted abroad and Danes who are 

employed by international organisations – are important 

elements in Danish security capacity because they can 

safeguard Danish interests around the world on the spot. 

The need for Danish military personnel to become a 

party to allied communities of practice, on an equal foot-

ing with personnel from other countries, should prompt 

considerations regarding whether training courses and 

exchange services abroad should be incorporated to a 

greater extent as central factors of a future personnel 

and training structure. Military activism makes greater 

demands on military-technical skills, also because Dan-

ish military professionalism is part of the overall picture 

of the Danish contribution. This is therefore not only 

a question of whether Danish NCOs and officers are 

capable of acquiring the operationally relevant compe-

tences, but also of where and how they acquire these 

competences. If Danish officers were to take some of 

their training courses abroad, they could bring compe-

tences, knowledge and new ideas to the Danish Armed 

Forces. At the same time, training abroad could provide 

an opportunity to make contacts and form networks, 

which would be extremely valuable in the allied coopera-

tion networks that the Danish Armed Forces is part of. 

A strategy for how international education and training 

could enhance competences and form networks in rela-

tion to the central allies should therefore be an integral 

part of the focus on international operations.



For the first time since 2003, it now appears that, after 

2014, Denmark will no longer be engaged in such a 

large-scale international mission that its needs alone can 

be seen as definitive for the general demands on the 

performance of tasks by the Danish Armed Forces. This is 

thus an opportunity to choose which type of defence we 

want and thereby to define which military model the in-

dividual services should be organised in accordance with 

and operate under. The more unambiguous this choice 

is, the greater the opportunity there will be to optimise 

the structure of the Danish Armed Forces in harmony 

with the model. The need to make cutbacks in spend-

ing on the Danish Armed Forces and the cutbacks made 

by our allies must necessarily play a major role in these 

exercises in optimisation. This is because the rigid choice 

of any single model would at the same time potentially 

have such far-reaching consequences for the flexibility of 

Danish military options that the Danish military contribu-

tion could become irrelevant in some potential future 

scenarios. 

In this connection, we must discuss four circumstances: 

•	 Which	factors	are	central	for	Danish	security	policy	

interests, and how can the Danish Armed Forces best 

be organised in order to pursue them? 

•	 Which	level	of	ambition	are	we	considering	for	the	

ability to perform or contribute to specific types of 

mission and task?

•	 Which	countries	is	it	possible	for	Denmark	to	cooper-

ate with if we choose a given military model? 

•	 Which	demands	does	the	model	chosen	make	on	

the Danish Armed Forces as an organisation and its 

personnel administration?

M I s s I O N  T y P E s
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The narrative of Danish security and defence policy at 

the beginning of the 21st century must take its point of 

departure in how Denmark can pursue its interests. In a 

globalised world of open, complex systems countries are 

activist by default. Thus, the concept of Activism explains 

the basic conditions for our policies, but activism does 

not describe our choices – and choose we must. Den-

mark cannot choose whether to prioritise, but we can 

choose how we will prioritise. In contrast to conditions 

during the Cold War, it is now possible to choose niches 

and scenarios. The choices that there is a desire to make 

from a political point of view are highly dependent on 

how Denmark's interests are interpreted.

A security and defence policy based on negative 

interests regards the Danish Armed Forces as an insur-

ance policy. The Danish Defence is thus a long-term 

investment designed to secure the nation's sovereignty. 

Viewed from this perspective, it is most important for 

the Danish Armed Forces to be capable of defending 

national territory and asserting this sovereignty. National 

security capacity must first and foremost protect the 

nation's citizens and companies against an external 

attack – with the help of intelligence activities, the 

Emergency Management Agency, computer network 

security and similar. Ultimately, the Danish Armed Forces 

is therefore a defensive force that protects the nation 

and its territory. From this point of view, regional issues 

– the drawing of frontiers in the Arctic or Russia's role 

– are most prominent, while international operations 

are important to the extent that they can strengthen 

Denmark's security, either by keeping risks at a distance 

or by strengthening the ties with our allies. The Danish 

Armed Forces can function as an international assistance 

force in operations of this kind.

A security and defence policy based on positive inter-

ests regards the Danish Armed Forces as a tool of foreign 

policy on a footing with development aid, trade policies 

and similar. The Danish Armed Forces must therefore 

continually provide a political return that benefits the 

realisation of the government's other policies. The total 

security capacity must therefore be devoted to many 

different purposes. The nation's survival and security are 

naturally the ultimate goal, but there is a desire to move 

away from ultimate problem complexes of this kind 

when acting on the basis of positive interests – so such 

considerations do not in themselves adequately describe 

the drivers of policy. The focus on problems here and 

now could shift the focus to the immediate stabilising 

measure, with the Danish Armed Forces becoming a 

long-term stabilisation force, but it could also lead to 

considerations about using the capabilities of the Danish 

Armed Forces to assist in obtaining 'softer' security policy 

goals as a humanitarian deployment force. At the same 

time, there will be focus on securing the international 

legal system, which would give the Danish Armed Forces 

tasks as an international assistance force. Concrete prob-

lems – such as hostage taking – could give occasion to 

use special operations forces in independent missions.

It could be said that the future operational environ-

ment will be defined by the continued integration of 

open, complex social systems. Whereas military forces in 

the 20th century fought within a well-defined frame-

work in a closed system, military forces in the 21st 

century will have to operate in open systems – and the 

conditions for victory and defeat change from system to 

system. This makes it particularly important for national 

security strategy to result in concrete subsidiary strategies 

for the operations that Danish security capabilities take 

part in. These strategies must define the security policy 

narrative for the operation as well as for more concrete 

goals and subsidiary goals in order to lay down the con-

ditions for success that apply to the concrete operation. 

It is precisely because security cannot be created solely 

by military means that considerations regarding secu-

rity have increasingly become relevant in many social, 

economic and political systems. The distinction between 

Conclusions



43An Analysis of Conditions for Danish Defence Policy

c O N c l U s I O N s

domestic and foreign in many of these systems is not 

the most relevant factor. Security for Danish citizens and 

Danish society must therefore be ensured in many systems 

at the same time. The measures that there is a desire to 

prioritise are political choices. In order to be able to con-

tribute to a number of different missions in open, complex 

systems, the capabilities of the Danish Armed Forces must 

be regarded as modules, independent units that can be 

deployed in various operations and missions. 

It is impossible for a Defence Establishment organised 

in accordance with such a 'Lego brick system' to meet 

all conceivable security and defence policy challenges, 

but the Armed Forces’ resources must be prioritised to 

meet well-defined, relevant challenges. In practice, the 

armed forces will always be organised to take in many 

considerations, not all of which will have the character 

of defence policy. At the same time as this political reality 

is acknowledged, however, the defence policy reality 

that the Danish Armed Forces is most effective when it 

is goal-directed and that the Danish Armed Forces as an 

organisation functions best when it has a clear mission 

and vision to go on, must also be acknowledged. This 

analysis describes four alternative models for the way 

in which the Danish Armed Forces could be specialised 

in relation to the capacity to perform certain types of 

mission:

•	 a	long-term	stabilisation	force	

•	 an	international	assistance	force	

•	 a	humanitarian	deployment	force

•	 a	defensive	force.

In addition to these missions, the Danish Armed Forc-

es will have to perform national operations, services for 

the public authorities and tasks in the Arctic. The new 

conditions in the Arctic have meant that measures in this 

part of the Kingdom must be considered independently 

in relation to the overall balancing of the Danish Armed 

Forces. This does not mean, however, that the Danish 

Armed Forces must perform all of the new tasks in the 

Arctic, or that tasks in the Arctic must necessarily be 

given a high priority, but it does mean that the perform-

ance of tasks in the Arctic has taken on a new meaning 

and a new importance. Over and above these missions, 

the Home Guard and the Emergency Management 

Agency will contribute to security capacity, and compu-

ter network security and a missile defence system will 

play a role for the way in which the scope of the Danish 

Armed Forces is established.

Establishing the scope of the Danish Armed Forces so 

that it can perform effective actions – coordinated with 

the rest of the Danish state – in a world undergoing 

change characterised by open, complex systems makes 

new demands on defence planning. It is necessary to 

coordinate and establish the scope to a greater extent 

and more frequently. This makes special demands on 

how political choices and military know-how can interact 

in such a way as to ensure that the value of both aspects 

can be mutually acknowledged. Informal structures and 

pragmatic solutions can hinder informed democratic 

debate, well-considered decisions and the precise ascrip-

tion of responsibility, particularly in a complex, change-

able operation environment. When decisions have been 

made, however, it should be remembered that conflicts 

and the armed forces are too complex to expect that 

the capabilities of the Danish Armed Forces could be 

changed overnight. Defence policy is characterised in 

particular by the fact that the acquisition of equipment, 

the development of competence and doctrines and all 

of the other circumstances that shape the Danish Armed 

Forces as a political tool take a long time. The defence 

that we decide on today will not be realised tomor-

row, but far into the future when conditions may have 

changed. Therefore, the most important element of 

defence policy and defence planning is to create flexible 

units that are prepared for reorganisation at the same 

time as there is a clear vision and mission that the people 

employed by the Danish Armed Forces can be guided by.
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This analysis focuses on the armed forces' ability to 

contribute to Danish security capacity, defined as the 

cohesive effort from all areas of the Danish government 

and civil society for coordinated analysis, prevention and 

action in relation to the threats and risks facing Danish 

citizens and Danish society in an open, complex inter-

national system that is undergoing change. In such an 

international system, 'activism' is a condition for Danish 

security and defence policy. The analysis concludes and 

points out the need to develop a coherent notion of 

the kind of interests the Danish government wishes to 

pursue. In defining Danish national interests, the way in 

which climate change is transforming the Arctic environ-

ment and Greenland's geopolitical significance have 

become more important parameters. While the analysis 

makes it clear that armed conflict is not likely in the Arc-

tic and that the armed forces will therefore primarily be 

engaged in coastguard duties, the Kingdom of Denmark 

will need to configure its security capacity to deal with a 

host of new issues in the region. 

The primary mission for the Danish armed forces will 

not be in the Arctic, however. The analysis introduces 

four 'military models' that present competing visions of 

the types of operation the Danish armed forces should 

be organised to engage in: a long-term stabilisation 

force, an international assistance force, a humanitarian 

deployment force and a defensive force. Depending on 

the type of structure Denmark chooses, there will be 

different possibilities for cooperating with other nations 

in coalitions, and these forces will differ in relevance in 

different institutional contexts. These contexts of coop-

eration are important for Danish security and defence 

policy, not only because Danish contributions to interna-

tional operations depend on the multinational context 

in which they are most often deployed, but also because 

the way Denmark cooperates in an alliance framework is 

important in and of itself. It is from this perspective that 

the smart defence debate in NATO becomes important 

to Denmark. The analysis points out the possibilities of 

the smart defence agenda, but also warns that, unless 

carefully managed, this agenda might actually serve as 

an excuse for European countries to cut defence budgets 

in the belief that other nations will supply the capabilities 

they have cut. 

The intricacies of alliance cooperation at a time domi-

nated by network policy further increase the need for 

Denmark to adopt a cohesive defence planning process 

that carefully integrates political decision-making with 

military competences and guidance. The need for a cohe-

sive defence planning process is all the greater consider-

ing that the current as well as the previous government 

indicated the need for cuts in the defence budget when 

the operations in Afghanistan come to an end. This leaves 

Denmark with the scope for making strategic choices.

Abstract



46 Sikkerheds- og forsvarspolitisk analyse

Centre for Military Studies

Department of Political Science

University of Copenhagen

Øster Farimagsgade 5, building 8 DK-1353 

Copenhagen K 






