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The Role of Local 

Ownership in ESDP Po-

lice Missions in the 

Western Balkans: 

Catch-22? 

Elena B. Stavrevska, Central European Uni-

versity  

The launch of the European Security and 

Defence Policy (ESDP),1 as an integral 

part of the Common Foreign and Secu-

rity Policy (CFSP), provided the Euro-

pean Union (EU) with the practical 

means to become involved in peace sup-

port operations. ESDP missions have 

been both military and civilian. However, 

with the biggest number of missions to 

date being civilian, the EU has primarily 

been engaged in the areas of police re-

form and rule of law. Seven years after 

the launch of the first ESDP mission, EU 

Police Mission in Bosnia and Herzegovina 

                                                           
1 The European Security and Defence Policy (ESDP) 
was renamed with the Lisbon Treaty to Common 
Security and Defence Policy (CSDP). Due to the 
time period covered in this paper, however, I will 
be using the former.  
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(EUPM), reflecting on the performance of 

the missions is crucial. 

Both academics and practitioners agree 

that one key factor that contributes to 

the success of civilian missions is local 

ownership. This has been one of the es-

sential elements of most ESDP civilian 

missions as well. This concept is usually 

understood to mean local actors taking 

responsibility of the outcomes of the re-

forms resulting from the peace settle-

ment. This article, however, looks at the 

concept as local actors‘ responsibility, 

i.e. ownership over the reform process 

as well. In particular, it focuses on the 

role of this concept in police missions in 

the Western Balkans. This region has 

seen the deployment of the first ever 

ESDP mission, the first military mission, 

the development of the integrated civil-

military approach, the largest military 

mission and the largest civilian mission 

to date. Consequently, the Western Bal-

kan region has not only been the birth-

place of ESDP, but also its ‗testing 

ground‘. There have been four civilian 

missions in the Balkans so far: EUPM in 

Bosnia, EUPOL Proxima in Macedonia, 

EUPAT in Macedonia and EULEX Kosovo. 

This article analyzes and compares the 

two police missions in the region, EUPM 

and EUPOL Proxima. Specifically, it con-

centrates on the period between 2003 

and 2005, which in the case of the mis-

sion in Bosnia engages with the EUPM I 

mandate only.2  

                                                           
2 This paper is largely based on confidential inter-
views conducted by the author in Berlin, Brussels, 
Sarajevo and Skopje with Bosnian, Macedonian, 
EUPM, and former Proxima officials, officials from 
the European Commission and the Council Secreta-
riat, and various experts in the field in 2009 and 
2010. The author is truly grateful for the coopera-
tion and assistance provided by the interviewees. 
While all of the interviewees have given consent to 
be quoted, for reasons of confidentiality their 
names and positions are not mentioned here. 

Based on the research finding that the 

sustainability of the reforms whose con-

tinuation has been handed over to the 

local authorities differs between the two 

cases, it addresses the question of what 

influences these differences. The paper 

argues that the greater engagement in 

the planning and the decision-making 

during the reform process of the local 

actors, the more sustainable the re-

forms. It further develops three chrono-

logical stages of involvement: (1) con-

sulting locals in the mission planning and 

building political consensus for the re-

forms, (2) involving local expertise in 

developing key reform documents, and 

(3) engaging local authorities in the de-

cision-making throughout the reform 

process. This means that the local au-

thorities are present in the early concep-

tualization of the reforms, rather than 

inheriting certain pre-done ‗homework‘. 

The research shows that the third stage 

alone is not sufficient to ensure reform 

sustainability. 

EU Police Mission in Bosnia 

When discussing police reforms in post-

war Bosnia and Herzegovina (hereafter 

BiH or Bosnia)3 one ought to keep three 

critical issues in mind. First, ‗security 

sector [including police] and rule of law 

reforms were not clearly articulated ob-

jectives among policy makers at Dayton, 

nor during the immediate post-war pe-

                                                           
3 The long and devastating Bosnian war was finally 
settled with the Dayton Peace Accord in 1995. The 
settlement led to the creation of two entities within 
the state of BiH: the Bosniak-Croat Federation of 
Bosnia and Herzegovina and the Serbian Republika 
Srpska; and Brcko District, which has special sta-
tus and is administered by international represen-
tation with ambassadorial status. The Federation 
has ten cantons with separate political and admin-
istrative institutions. According to the Constitution, 
all aspects of policing were left to the responsibility 
of the two entities (in the Federation further sub-
divided into ten cantonal police forces, in Republika 
Srpska, sub-divided into five public security cen-
ters) and Brcko District. 
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riod.‘4 Second, in the case of BiH one 

needs to distinguish between police re-

form and restructuring. While imple-

menting police reforms within the old 

structures at moments looked like a 

Sisyphean task,5 neither the UN-led nor 

the EU-led police mission was mandated 

to initiate a political discussion about po-

lice restructuring. Over time, on the ini-

tiative of the Office of the High Repre-

sentative (OHR)6 and in particular HR 

Lord Ashdown, the police reform agenda 

evolved to one focused on police restruc-

turing.7 Third and closely related, the 

overall police reform began without a 

broader political agreement or complete 

legal reform, which additionally bur-

dened the activities in the police sector. 

The EU deployed its first mission to BiH 

only in 2003, with the EUPM taking over 

from UN's International Police Task 

Force (IPTF). Its goal was ‗to establish 

sustainable policing arrangements under 

BiH ownership in accordance with best 

European and international practice‘.8 It 

had four strategic priorities: (1) devel-

opment of police independence and ac-

countability under political oversight, (2) 

fight against organized crime and cor-

ruption, (3) financial viability and sus-

tainability, and (4) institution and capac-

                                                           
4 Susan Penksa, ‗Lessons Identified from BiH: 
Strategies for Developing Domestic Reform 
Agenda‘ in Andreja Dolnicar Jeraj/Ivana Bostjancic 
Pulko/Tobias Flessenkemper (eds.) Seminar on 
Police Reform in Bosnia and Herzegovina. Security 
Sector Reform and the Stablisation and Association 
Process. Sarajevo: Center for European Perspec-
tive (2008), p. 28. 
5 EUPM official, interview with the author, October 
2009, Sarajevo, Bosnia and Herzegovina. 
6 In the newly created post-Dayton state struc-
tures, the OHR had an incredible concentration of 
power, significantly increased through the so-
called Bonn powers, which gave the HR the author-
ity to impose legislation and to counteract ‗anti-
Dayton behaviour‘. 
7 Penksa, ‗Lessons Identified from BiH‘ (2008), p. 
29. 
8 Council of the European Union, Council Joint Ac-
tion, Brussels (2002). 

ity building at management level.9 These 

four were pursued through programs on 

seven themes: (1) crime police, (2) 

criminal justice, (3) internal affairs, (4) 

police administration, (5) public order 

and security, (6) State Border Service, 

and (7) State Information and Protection 

Agency.10  

The mandate of EUPM has been pro-

longed and amended several times 

since. The 2003-2005 mandate came to 

be known as EUPM I, covering the prior-

ity areas listed above. The EUPM II 

(2006-2007) had different objectives, as 

well as differently organized portfolios, 

while picking up on the most important, 

uncompleted aspects, such as fight 

against corruption and organized crime, 

of the EUPM I mandate. The same was 

the case with EUPM III (2008-2010), 

with each new mandate having more 

and more focused approach, leading to 

the Bosnian police being the most re-

formed police sector in Europe.11 Over-

all, the EUPM I was believed to be pur-

suing a long-term institutional reform 

strategy with an aim of changing the po-

lice structures,12 which also led to the 

‗perception of political bias: the police 

reform was suspected of a hidden 

agenda, of being used as a means to 

another end, namely, state centraliza-

                                                           
9 EUPM, European Union Police Mission—the first 
mission under the European Security and Defence 
Policy. Bosnia and Herzegovina. 2003-2005, Sara-
jevo (2006), p.4 
10 Ana E. Juncos, ‗Police Mission in Bosnia and Her-
zegovina‘ in Michael Emerson and Eva Gross (eds) 
Evaluating the EU's Crisis Missions in the Balkans. 
Brussels: Centre for European Policy Studies 
(2007), pp. 61-62. 
11 EUPM official, interview with the author, October 
2009, Sarajevo, Bosnia and Herzegovina. 
12 Michael Merlingen and Rasa Ostrauskaite, ‗ESDP 
Police Missions: Meaning, Context and Operational 
Challenges,‘ European Foreign Affairs Review 10:2 
(2005), p. 8. 
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tion.‘13  

From an evaluating perspective, the 

EUPM I mission ought to be credited with 

at least two achievements. First, it ‗has 

advanced the transformation of the Bos-

nian police from an instrument of ethnic 

warfare into a professional service.‘14 

Second, it contributed significantly to the 

change of Bosnian policing mentalities, 

institutions and practices, as well as 

bringing them closer to the European 

norms and standards.15 At the same 

time, some issues, such as organized 

crime and corruption, have remained 

high on the list of problems the country 

is faced with, and are therefore the key 

problems that EUPM III has been focus-

ing on. 

However, looking at the planning phase 

of the mission, two factors have affected 

the way the Planning Team carved out 

the EUPM I mandate, which ultimately 

affected its effectiveness. First, the three 

fact-finding missions in the pre-planning 

phase were rather brief and only visited 

the BiH capital, which clearly had an im-

pact on the proposals they prepared.16 

Second, in many instances ‗the Planning 

Team based its planning on the assump-

tions that the IPTF programs would have 

reached an advanced stage of develop-

ment by the end of 2002,‘ which proved 

                                                           
13 Judy Batt, ‗Seminar Academic Report‘ in Andreja 
Dolnicar Jeraj/Ivana Bostjancic Pulko/Tobias Fles-
senkemper (eds.) Seminar on Police Reform in 
Bosnia and Herzegovina. Security Sector Reform 
and the Stablisation and Association Process, Sara-
jevo: Center for European Perspective (2008), p. 
19. 
14 Michael Merlingen, ‗The EU Police Mission in 
Bosnia and Herzegovina (EUPM),‘ in Giovanni 
Grevi/Damien Helly/Daniel Keohane (eds.), Euro-
pean Security and Defense Policy: The First 10 
Years (1999-2009), Paris: European Union Insti-
tute for Security Studies (2009), p. 162. 
15 Ibid. 
16 EUPM, European Union Police Mission (2006), p. 
14. 

to be inaccurate.17  

Another problem that the mission was 

faced with in the implementation of the 

mandate was, as mentioned before, the 

legacy of its predecessor, IPTF. With the 

first Head of Mission of EUPM being the 

former Commissioner of the IPTF, and 

many officers transferred from one mis-

sion to the other, the line of distinction 

in the eyes of the public was rather 

blurred, often leading to confusion where 

the IPTF‘s mandate stopped, and EUPM‘s 

started.  Additionally, many of the IPTF 

field location officers that remained as 

part of EUPM, instead of adopting the 

programmatic way that was foreseen for 

EUPM, were left to a day-to-day opera-

tionally focused path. This was one of 

the factors that delayed the program 

and project implementation, and it was 

only after a rotation of a significant 

number of EUPM officers, former IPTF, 

that this was changed.  

Moreover, analyzing the initial structure 

and strategy of EUPM, they appear to be 

more compatible with an executive 

mandate than a non-executive one of 

monitoring, mentoring and inspecting. 

Similarly, it is important to note that, 

while the EUPM I had a non-executive 

mandate and could not initiate discipli-

nary or criminal investigations against 

police officers, it could bring problematic 

cases to the attention of the HR/EUSR, 

who had the authority to remove the 

person in question from the function. To 

that end, the Bonn powers were an as-

sisting mechanism, which could be in-

voked by the OHR if needed.  

In addition, the mandate was broad, 

aiming at establishing sustainable police 

in accordance with the best European 

and international practices, which were 

                                                           
17 Ibid., p.15. 
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nowhere stipulated at the beginning of 

the mandate. This created confusion 

among the EUPM personnel, who were 

unsure of what benchmarks were to be 

met, and marked the overall mission 

mandate implementation.   

Finally, the reports and benchmarking 

system from 2003 did not provide reli-

able indicators that would allow for a 

comprehensive overview of the project 

implementation. The system allowed for 

measuring the progress made, but said 

little about the actual quality.18 As a re-

sult, mission personnel did not make a 

secret of their disregard of projects. 

Consequently, the mission was left to 

improvise and develop a benchmarking 

system to meet the existing needs. The 

‗learning by doing‘ was confusing not 

only for the EUPM personnel, but even 

more so for the local police.  

Despite these problems, however, EUPM 

I ‗monitored the implementation of re-

form projects; mentored street police 

and mid-level management police in how 

to improve their work routines; advised 

senior police managers on how to over-

come gaps in police operational capacity 

and improve police leadership and law 

enforcement strategies; and provided 

recommendations to political authorities 

on how to reform the security sector and 

the criminal justice system more 

broadly.‘19 The mission was mandated to 

develop local capacity and ownership in 

the police sector, while depoliticizing the 

police itself.  

Overall, the police reforms could be 

grouped under three categories: (1) 

those that continued being carried 

through by a subsequent mission man-

                                                           
18 Juncos, ‗Police Mission in Bosnia and Herzegovi-
na,‘ (2007), p. 71. 
19 Merlingen, ‗The EU Police Mission in Bosnia and 
Herzegovina (EUPM),‘ (2009), p. 164. 

date or another international actor on 

the ground, (2) those, like establishing 

the SIPA in the case of Bosnia, that 

could be seen as one-off activities, and 

(3) those that were handed over to the 

local authorities to decide on their con-

tinuation.20 Precisely in this third cate-

gory one can see the concept of local 

ownership as usually defined, i.e. re-

sponsibility of the local authorities over 

the reform outcomes, applied. Given the 

complex structure of the Bosnian police, 

with the decision-making and implemen-

tation processes being decentralized not 

only to the two entities and the Brcko 

District, but going even further, to the 

cantonal and the public security centre 

police forces, the sustainability of the 

third category of reforms differed across 

units.21 Even though they were expected 

to cooperate closely with each other, if a 

reform was kept in place only in one of 

the units, the overall police cooperation 

would be made difficult.22 In addition, 

even though some of the reforms, which 

were to be decided upon, might have 

been useful in the long run, the different 

police authorities at the time hardly had 

the capacity to decide what was useful 

and needed at the operational level, 

without taking into consideration the po-

litical implications of the reform.23 

Overall, the implementation of the man-

date of EUPM I was problematic, with 

certain predetermined outcomes given 

the impossibility of a total success with-

out a meaningful reform of police struc-

                                                           
20 EUPM official, interview with the author, October 
2009, Sarajevo, Bosnia and Herzegovina. 
21 Derived from author‘s interviews with Bosnian 
officials, October 2009, Sarajevo, Bosnia and Her-
zegovina. 
22 Bosnian Ministry of Security official, interview 
with the author, October 2009, Sarajevo, Bosnia 
and Herzegovina. 
23 Derived from author‘s interviews with Bosnian 
officials, October 2009, Sarajevo, Bosnia and Her-
zegovina. 
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tures, which was not within the EUPM I 

mandate. Moreover, it was unrealistic to 

achieve the planned outcomes within a 

three-year timeframe. With most of the 

one-off programs that were introduced 

still in place, some of the other reforms 

became subject to local authorities and 

have regressed or been left aside in the 

reform process in some parts of the 

country.24 

EUPOL Proxima in Macedonia 

EUPOL Proxima was deployed to Mace-

donia in 2003, following the NATO and 

then ESDP military missions present on 

the ground after the inter-ethnic conflict 

in 2001.25 The overall police reform 

process in Macedonia was closely linked 

to the Stabilisation and Association 

Agreement (SAA) and the Ohrid Frame-

work Agreement (OFA) implementation. 

Reforms in the security sector, including 

the police, were needed with the very 

adoption of the Constitution of the newly 

independent Republic of Macedonia in 

1991 and the change of the political sys-

tem. This also begged change in the role 

                                                           
24 Derived from interviews by author with Bosnian 
officials, October 2010, Sarajevo, Bosnia and Her-
zegovina. 
25 The conflict started with sporadic and violent 

inter-ethnic incidents in March 2001. The clashes, 
primarily between the Macedonian security forces, 
composed mainly of ethnic Macedonians, and eth-
nic Albanian militia, continued until August 2001. 
The successful negotiations under the EU and 
NATO auspices provided the basis for preventing 
further escalation of the conflict and paved the way 
for a peaceful conflict resolution. This resulted in 
the signing of the Ohrid Framework Agreement 
(OFA) on 13 August 2001. The Agreement stipu-
lated several amendments to the Constitution and 
structural and administrative reforms that would 
ameliorate the inter-ethnic relations and establish 
solid foundation for multiethnic cohabitation. OFA 
included provisions about decentralization and 
delegating more power to local jurisdictions, better 
minority representation in the public administra-
tion, adapting the use of minority languages in 
public institutions at national and local level, and 
several other reforms. The provisions on minority 
representation in the state apparatus also required 
reforms in the security sector, including the police. 

of the police—from one protecting and 

preserving the public order and having 

the interests of the state as the guiding 

principle, to one protecting the citizens 

and having the individual and his/her 

rights and needs at the core of its activi-

ties. However, the process was delayed, 

and consequently, to a certain extent, 

this contributed to the conflict in 2001 

and the inability to prevent the violent 

outbreak thereof. Among other stum-

bling blocks, the conflict shed light on 

the unbalanced minority representation 

in the police forces, making the police 

predominantly ethnic Macedonian, which 

resulted in ethnic biased policing.26 With 

the signing of the SAA, and later the 

OFA, the Macedonian Government had 

taken up the responsibility to reform the 

security sector, specifically the police 

sector, and meet certain European stan-

dards, as well as address the long-

standing issues outlined above. The EU, 

as one of the main mediators to the OFA 

and one of the guarantors of its imple-

mentation, was invited by the Macedo-

nian Government to provide assistance 

in the implementation of the reforms in 

the police sector. 

With assistance of European Commission 

(EC) experts, a Macedonian expert team 

developed a comprehensive National Po-

lice Strategy. The Strategy, as a key 

document guiding the police reform 

process, was approved by the Macedo-

nian Government at the beginning of 

2004.  In this process, Proxima‘s legal 

team helped improve the Strategy by 

commenting on its draft.  EU experts 

also assisted in the development of the 

Macedonian Integrated Border Manage-

                                                           
26 Tobias Flessenkemper, ‗EUPOL Proxima in Mace-
donia, 2003-05,‘ in Michael Merlingen/Rasa Os-
traukaite (eds.). The European Security and De-
fense Policy: Implementation Perspective, London 
and New York: Routledge (2008), p. 80. 
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ment Strategy.27 Proxima‘s objective 

was to monitor, mentor and advise sen-

ior and mid-level management police 

officers, and in that sense, help the im-

plementation of the two strategies, the 

National Police and the Integrated Bor-

der Management Strategy. Its activities 

stretched across five programs: (1) uni-

formed police, (2) criminal police, (3) 

Department for State Security and 

Counter-Intelligence, (4) internal con-

trol, and (5) border police.28 Mission 

teams were deployed to regional and 

local police headquarters in the former 

conflict areas in the north and the 

northwest part of the country, as well as 

to the Ministry of the Interior (MoI). 

With a mandate as ambitious as 

Proxima‘s, the mission faced challenges 

in completing all the programs within 

one year, which led to the mission being 

extended for another year. The 2004-

2005 part of the mission came to be 

known as Proxima II, with a downsized 

staff deployed countrywide and a man-

date covering three, as opposed to the 

previous five, programs shaped around: 

(1) organized crime, (2) public peace 

and order, and (3) border police.29  

The deployment of Proxima, as well as 

the extension of mandate, was accom-

panied by a concern of the Macedonian 

Government that having a peace mission 

on its soil would undermine its aspira-

tions for becoming a candidate-country 

                                                           
27 Isabelle Ioannides, ‗EU Police Mission Proxima: 
testing the ‗European‘ approach to building peace,‘ 
in Agnieszka Nowak (ed.). Civilian Crisis Manage-
ment: the EU way. Chaillot Paper No. 90, Paris: 
Institute for Security Studies (2006), p. 72. 
28 Isabelle Ioannides, ‗The EU Police Mission (EU-
POL Proxima) and the European Union Police Advi-
sory Team (EUPAT) in the former Yugoslav Repub-
lic of Macedonia,‘ in Giovanni Grevi/Damien Hel-
ly/Daniel Keohane (eds.). European Security and 
Defense Policy: The First 10 Years (1999-2009), 
Paris: European Union Institute for Security Stu-
dies (2009), p. 190. 
29 Ibid., p. 191. 

for EU membership.30 This ultimately de-

termined the mission termination on 14 

December 2005.  

Proxima‘s biggest contribution is twofold. 

First, a large portion of the mission staff 

was deployed in the field, and provided 

much needed data on how the reforms 

were accepted and what the actual 

needs were.31 These assessments are 

perceived across the board as the most 

valuable legacy of the mission, and are 

often used even nowadays when it 

comes to certain investments in the sec-

tor, especially by foreign donors, such as 

the European Agency for Reconstruction 

(EAR). Second, Proxima was deployed in 

an already overcrowded theatre, with 

international donors often having differ-

ent visions and different modi operandi. 

On numerous occasions this was confus-

ing and frustrating for the local police.32 

Proxima, however, became the dominant 

player in the sense of coordinating the 

foreign actors involved in the police sec-

tor, which was achieved primarily 

through regular expert briefings.  

Namely, in addition to the regular meet-

ings of heads of the key international 

actors in the country, chaired by the EU 

Special Representative (EUSR), that en-

sured political coordination, the coordi-

nation in the police sector was ensured 

through the creation of the so-called ‗Po-

lice Experts Group‘ that brought together 

the Proxima Head of Mission, the Coor-

dinator of the EC Justice and Home Af-

fairs Team (ECJHAT) and EC Police Re-

form Project (ECPRP), the EUSR Police 

Advisor, representatives from the EC 

                                                           
30 Flessenkemper, ‗EUPOL Proxima in Macedonia,‘ 
(2008) p. 90. 
31 Former Proxima official, interview with the 
author, October 2009, Skopje, Macedonia. 
32 Derived from author‘s interviews with former 
Proxima and Macedonian MoI officials, interview 
with the author, September-October 2009, Skopje, 
Macedonia. 
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Delegation, the EAR, EU member states, 

the Organisation for Security and Coop-

eration in Europe, the US International 

Criminal Investigative Training Assis-

tance Program (ICITAP) and other inter-

national actors involved in the reform of 

the Macedonian police forces.33  

At the same time, aside of the obstacles 

arising from the local context and the 

delay in passing the new police law in 

Macedonia, Proxima was faced with sev-

eral obstacles in the implementation of 

its mandate arising from two key issues. 

First, the planning phase of the mission, 

which lasted for two months, did not 

provide a solid basis for a smooth kick-

off of the mission.  As a consequence, 

Proxima was to dedicate the first three 

months of the mandate to undertaking a 

detailed assessment of the state of the 

Macedonian police before starting any 

activities.34 In addition, the mission was 

not equipped with ‗police reform knowl-

edge base and an appropriate toolbox 

for program management even though 

[the EU had] an inventory of standard-

ized tools and methodologies,‘ which 

was owned by the EC.35 This resulted in 

the mission personnel having to develop 

their own program development and 

management methodologies, and conse-

quently, starting the reform projects 

only six months within the mandate, 

which led to many projects being incom-

plete at the end of the first year.36 Sec-

ond, the poor coordination among vari-

ous EU actors on the ground and in 

Brussels also affected the mandate im-

plementation. The mission, sharing its 

premises with the Office of the EUSR, 

had difficulties in preventing the EUSR 

                                                           
33 Ioannides, ‗EU Police Mission Proxima,‘ (2006), 
p. 79. 
34 Flessenkemper, ‗EUPOL Proxima in Macedonia,‘ 
(2008), p. 82. 
35 Ibid. 
36 Ibid. 

Office members interfering in the im-

plementation of its mandate, which was 

at times very counterproductive.  In ad-

dition, the relations between Proxima 

and the EC Delegation were problematic 

too. According to former Proxima offi-

cials, the mission was perceived as a 

competition to the EC PRP.  To top it all, 

there was a great tension between the 

EUSR and the Head of EC Delegation, 

which was not kept secret from the pub-

lic eye either. 

However, beyond these problems, the 

mission accomplished some tangible re-

sults. To name but a few, Proxima‘s 

monitoring, mentoring and advising con-

tributed to improved skills of the local 

police in fighting drug trafficking, 

strengthened internal control, and in-

creased capacity for cooperation with the 

judicial branch and the neighbouring 

countries.37 Additionally, due to the lack 

of a comprehensive benchmarking sys-

tem at the EU level, the mission devel-

oped its own system by setting specific 

deadlines for result-oriented activities, 

which were monitored on a weekly basis.  

This system, being approved ex ante by 

the MoI, led to successful implementa-

tion of the reforms.38  

After the completion of the mandate, 

only few programs were picked up and 

continued being carried through by the 

EC Delegation and some of the embas-

sies in the country. Importantly, many of 

them were completed as one-off, such 

as, for instance, developing a vision and 

mission of the Macedonian police.  

These, and other seemingly small things, 

are seen to have paved the way for the 

police reform process to progress and 

                                                           
37 Flessenkemper, ‗EUPOL Proxima in Macedonia,‘ 
(2008), p. 93-94. 
38 Ioannides, ‗EU Police Mission Proxima,‘ (2006), 
p. 76. 
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the crucial reforms to take place.  It is 

important to note that there has been no 

regress in any of the aspects covered by 

the mandate, after its completion.  

Finally, there appears to be an agree-

ment on what was essential for the Ma-

cedonian police to be able to keep up 

with the pace of reforms.39 First, during 

those three years (2003-2005), most of 

the MoI personnel were trained through 

various international donors‘ programs 

(including Proxima‘s) in different aspects 

of policing. This contributed to the over-

all capacity building, which allowed for 

the MoI to be at the core of the reforms 

and lead them further with less interna-

tional assistance. Moreover, while the 

changes related to the integration of mi-

nority representatives in the structures 

did slow down the process, as any struc-

tural change would, it did not affect the 

reforms in other negative ways. Conse-

quently, as observed by a former 

Proxima and later EC Delegation official, 

who had been present in the country 

since the planning phase of Proxima, the 

level of development is tremendous; the 

discussions one can hear among the MoI 

officials nowadays are at a completely 

different, a higher level than those after 

the conflict, and reflect the state-of-the-

art in the police field across Europe.40 

While it is not easy in such a timeframe 

to go from disbanding paramilitary bod-

ies to human resource management at 

the MoI, there has been a total change 

of horizon; ‗there was a lot of effort to 

                                                           
39 Derived from author‘s interviews with former 
Proxima, EC and Council Secretariat, and Macedo-
nian MoI officials, September 2009—January 2010, 
Skopje, Macedonia and Brussels, Belgium. 
40 Former Proxima official, interview by author, 
October 2009, Skopje, Macedonia. 

get the ball rolling, but now the ball is 

rolling down the hill.‘41  

Are EUPM I and Proxima Compara-

ble?  

In order to be able to compare and con-

trast any two cases that are not identi-

cal, it is imperative to first outline the 

similarities and what makes the two 

comparable, as well as the obvious dif-

ferences and caveats to be kept in mind 

when analyzing the two countries, Mace-

donia and Bosnia, and the two missions, 

EUPOL Proxima and EUPM I respectively. 

Looking closely, the two countries have 

many similarities. Both have a multieth-

nic character and have gone through an 

ethnic conflict, even though the scope of 

the conflicts differed—the one in Bosnia 

lasted significantly longer, and was 

much more destructive both materially 

and in terms of human suffering, not to 

mention the state apparatus. In addi-

tion, the countries have similar histories, 

both being parts of the former Ottoman 

Empire, later the Kingdom of Serbs, 

Croats and Slovenes, and consequently 

part of former Yugoslavia, both existing 

as federal republics. Moreover, they 

were at a similar level of economic de-

velopment, significantly lagging behind 

the other Yugoslav republics. To that 

end, the economic stagnation is equally 

an obstacle for development of both.  

Moreover, the International Crisis Group 

(ICG) country reports point to the prob-

lem of corruption even at the highest 

level of government, which is another 

obstacle to reforms in both countries.42 

Starting from these similar circum-

stances, the conflicts in the countries 

differ and hence, so do the post-conflict 

                                                           
41 Former Proxima official, interview by author, 
October 2009, Skopje, Macedonia. 
42 International Crisis Group country reports, see 
www.crisisgroup.org 
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settlements and the ESDP missions 

there. 

First, while the peace settlement for 

Bosnia, the Dayton Agreement, aimed to 

re-establish the state institutions from 

scratch, post-conflict Macedonia re-

mained a functional state, with many 

reforms to be undertaken. At the same 

time, the level of centralization of the 

two countries is significantly different, 

and has critically affected the outcome 

of the reform implementation. Namely, 

while Macedonia has been, until re-

cently, a fairly centralized country, with 

the decentralization process happening 

parallel to the OFA implementation, in 

the case of Bosnia, the state structure is 

so complex that it has allowed for a lot 

more ‗spoilers‘ and profiteers from a 

dysfunctional state to exist, and for the 

level of capacity to undertake reforms to 

be significantly lower.  

Second, the two countries were at dif-

ferent stages in their relations with the 

EU at the time of the missions. Mace-

donia was struggling to get a candidate 

status, hence it was important to dem-

onstrate its ability to govern its territory 

by itself. Bosnia, on the other hand, had 

only signed the SAA in 2008, and has 

only recently started to work towards 

harmonizing its legislation with the ac-

quis communautaire.  

Third, in both countries the EU has been 

present through various institutions and 

projects. However, one important differ-

ence can be found in the EU presence in 

Bosnia being somewhat streamlined and 

hierarchical, as it has been led by the 

OHR. The OHR has the highest concen-

tration of power among the various EU 

actors on the ground and has at times 

played a role of one of the most impor-

tant political actors in the country. Such 

hierarchy did not exist in the case of Ma-

cedonia. 

Fourth, focusing on the police missions 

only, the mandate of Proxima was lim-

ited to monitoring, mentoring and advis-

ing, while EUPM‘s objective was to moni-

tor, mentor and inspect. The qualitative 

difference is in the possibility for the 

EUPM ‗to inspect‘, i.e. the option to initi-

ate removal from office of a non-

compliant police officer. While this has, 

in general, been done by the Head of 

Mission communicating the non-

compliance to the local authority in 

charge (usually the Interior Minister), 

there have also been instances when the 

issues have been taken further. Namely, 

with the Bonn powers at hand, the OHR 

can remove people from office. Different 

HR‘s have used this power to a different 

extent. However, the very possibility of 

being able to use this mechanism equips 

the EUPM with an ‗executive extended 

hand‘ gives the non-executive mandate 

a different twist. 

Fifth, each of the two missions, EUPM I 

and Proxima, developed its own bench-

marking system for assessing the im-

plementation of their mandate activities. 

Nevertheless, the EUPM benchmarking 

system was considered ‗complicated and 

unable to identify the objectives of ac-

tivities.‘43 The one in Macedonia, on the 

other hand, is seen as one of the tools 

that ensured the implementation of re-

forms.44 

Sixth, while the EUPM was deployed to 

Bosnia based on a UN mandate, derived 

from the Dayton Agreement, Proxima 

was deployed to Macedonia based on an 

                                                           
43 Ioannides, ‗The EU Police Mission (EUPOL Proxi-
ma),‘ (2009), p. 192. 
44 Ibid. 
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invitation by the Macedonian Govern-

ment. 

Seventh and foremost, while in the case 

of Macedonia the National Police Strat-

egy and the Integrated Border Manage-

ment Strategy, the main documents that 

led the reforms, were primarily prepared 

by national actors, in the case of Bosnia, 

the reforms were rather introduced from 

the outside based on the assessment of 

primarily external actors. In addition, 

‗Proxima‘s interventions in the local po-

licing field […] were programmed to-

gether with senior local officials of the 

[MoI].‘45 Moreover, the benchmarking 

system of Proxima was endorsed by the 

MoI which ensured smoother implemen-

tation of the reforms and willingness to 

adapt to the changes at lower levels in 

the hierarchy of the Macedonian police. 

Additionally, it is also worth noting that 

those segments of the police structure 

that are affected by the current mandate 

of EUPM, which are in fact the core areas 

of the police reforms, can only be as-

sessed, in a similar manner as in the 

case of Proxima, once the mission per-

sonnel has been withdrawn from the 

country.  

Sustainability of Police Reforms and 

Local Ownership: A Love-Hate Rela-

tionship 

Evaluating the present post-conflict 

situation, it is clear that in both cases 

there has been no return to violence, 

and peace has been preserved, but at 

the same time, definite conflict resolu-

tion has not been achieved by either one 

of the two. Instead, the two cases can 

be analyzed in terms of the progress 

made, and in the context of this paper, 

                                                           
45 Flessenkemper, ‗EUPOL Proxima in Macedonia,‘ 
(2008), p. 86. 

the progress in reforming the police 

forces. 

In both cases, most of the reforms that 

have been introduced and meant to re-

main (i.e. were not merely a temporary 

measure) are still in place. These are 

considered to be the critical aspects for 

the overall reform. Apart from them, the 

effects of most of the one-off programs 

of the missions – the ones, which did not 

continue to be carried through by an-

other donor or within the subsequent 

mission mandate, are still present. Fi-

nally, the two cases differ in terms of the 

programs that were neither one-off, nor 

continued to be carried out by another 

donor/subsequent mission mandate, and 

were handed over to the local authorities 

to decide on their continuation. In Mace-

donia, most of these reforms are still in 

place. In BiH, on the other hand, it dif-

fers across entities, and even across 

smaller administrative units (cantons, 

public security centers and Brcko Dis-

trict).46  

This difference can be seen as a result of 

the origin of many of the reforms—as 

explained above, in the case of Mace-

donia, the strategic documents for the 

police reform process were developed by 

national experts, while in the case of 

Bosnia, the reforms were not genuinely 

conceived by Bosnian authorities. This 

is, clearly, not to deny the existence of 

the National Strategy on Community-

Based Policing in Bosnia and Herzego-

vina, which was developed by Bosnian 

police experts in 2006 and endorsed by 

the Police Steering Board, composed of 

the Federation Director of Police, Repub-

lika Srpska Director of Police, the Police 

Chief of Brcko District, the Director and 

                                                           
46 Derived from author‘s interviews with Bosnian 
officials, October 2009, Sarajevo, Bosnia and Her-
zegovina. 



 

 

CFSP Forum, vol. 8, no. 4, p. 12 

 

Chief of Service of the State Border Ser-

vice, the Director of the State Investiga-

tion and Protection Agency and the 

EUPM Head of Mission,47 in 2007. Never-

theless, while this Strategy being of 

great importance, it only came into be-

ing in 2006/2007. 

To that end, what made a difference was 

the autonomy of the institutional deci-

sion-making and the level of local in-

volvement, and consequently local own-

ership, in the actual shaping of the re-

forms. While, as noted earlier, the con-

cept of local ownership is usually under-

stood as the locals taking responsibility 

of the outcomes of the peace process, in 

this context I use the concept to refer to 

the ‗ownership‘ of the locals over the ac-

tual reform process. This could mean 

local experts‘ engagement in preparing 

the documents guiding the reforms 

and/or locals‘ involvement in the deci-

sion-making process regarding the re-

forms throughout the implementation. 

The greater the participation is, the 

greater the local ownership.  

Out of the three different types of re-

forms mentioned—one-off activities, 

those that continued being carried 

through by other donors or subsequent 

mission mandates, and those whose 

continuation was left to the discretion of 

local authorities—given that the first two 

are still in place/undergoing in both Bos-

nia and in Macedonia, it is only the last 

category that differs. It is this difference, 

with the sustainability of those reforms 

in Bosnia varying across the different 

units, and the ones in Macedonia being 

preserved, that this paper sought to ex-

plain. Accordingly, the core of the pro-

posed argument is the hypothesis that 

the higher the degree of local involve-

                                                           
47 EUPM, European Union Police Mission (2006), p. 
49. 

ment in shaping the reforms from an 

early stage, the longer lasting the re-

forms will be. 

The argument can be seen as a three-

stage development, with the stages be-

ing numbered in relation to the time of 

them taking place, rather than the de-

gree of their importance. First, a higher 

autonomy or involvement of the local 

actors in the decision-making regarding 

the shaping of the reforms from the be-

ginning can also lead to an early detec-

tion of the areas that need to be ad-

dressed. In most cases the state institu-

tions do not have the capacity to do so 

immediately after the conflict, as it is 

already very difficult to bring the former 

conflicting parties to the same table in 

order to decide on sensitive issues in the 

immediate aftermath of the conflict. Im-

portantly, this would provide an oppor-

tunity for a political consensus to be 

built and set the basis for the reforms to 

take place. Resistance to change is ex-

pected, but the intensity of resistance is 

lesser when the decision has the backing 

of the leader of those subject to the 

changes. Moreover, even if a political 

consensus is not reached, bringing the 

different parties to discussing these is-

sues allows for detecting the most sensi-

tive areas and find feasible alternatives.  

The second stage is linked to developing 

the key documents guiding the reforms. 

In most cases the reforms are based on 

the peace settlement, but the specifici-

ties thereof are defined in detail in vari-

ous other documents. Bigger involve-

ment, if not autonomy, of local experts 

in the field in preparing such documents 

affects the local police not perceiving the 

reforms as something alien and conse-

quently, taking a greater responsibility 

over their implementation. Finally, the 

third stage relates to the local police au-
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thorities‘ involvement in the decision-

making during the actual reform proc-

ess.  

In Macedonia, the locals were involved in 

all three stages of the process. In Bos-

nia, they only became significantly in-

volved in the third stage, i.e. after the 

reforms were already defined externally. 

This alone is not sufficient for local own-

ership over the reform process, and con-

sequently the reform outcomes, to de-

velop. At least one more of the former 

two stages is necessary for such a de-

velopment to unfold. 

In conclusion, acknowledging both the 

differences and the similarities in the 

contexts of the two countries, but also in 

the mission mandates and the actual 

implementation of the reforms, the pa-

per outlines three different kinds of re-

forms: (1) those that are seen as one-

off activities; (2) those programs picked 

up by other international actors or sub-

sequent mission mandates; (3) those 

aspects that were left to the decision of 

the local authorities as to whether they 

should be continued or not. The research 

shows that the first two groups of re-

forms have remained in place, or have 

continued to be implemented in both 

cases. The third group, however, has 

proven to vary in terms of implementa-

tion in Bosnia, while it has been kept in 

place in Macedonia.  

Analyzing these differences, the general 

argument the paper makes is that a 

greater engagement of the local actors 

in the planning and the decision-making 

during the reform process contributes to 

more sustainable reforms. The chrono-

logical three stages of developing that 

form of local ownership include: (1) con-

sultations with the locals during the 

planning of the mission, which would al-

so provide the basis for building political 

consensus for the reforms, (2) involve-

ment of local experts in the preparation 

of crucial documents guiding the re-

forms, and (3) engagement of local au-

thorities in deciding about the reform 

throughout the process. This implies a 

modification of the concept of local own-

ership, when it does not refer to locals‘ 

responsibility over the reform outcomes 

only, but the reform process itself as 

well. This can be a result from local ac-

tors being involved in the process from 

an early stage in the three-stage devel-

opment described above.  
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The EU and Conflict 

Resolution in Cyprus: 

Lessons from Northern 

Ireland 

Etain Tannam, Trinity College Dublin 

In many accounts, it is argued that EU 

membership helped resolve conflict in 

Northern Ireland, particularly in its effect 

on British-Irish relations since the 

1970s.48 The aim of this article is to de-

termine the conditions conducive to suc-

cessful international intervention in the 

Northern Ireland case and to apply these 

to the Cypriot case. The argument in this 

article is that the EU‘s influence on its 

members and on non-members (through 

aid provision to Northern Cyprus and 

Turkey and the carrot of eventual EU 

membership) is determined by domestic 

bureaucratic capacity, the existence of 

agency slack in the EU and the ability of 

kinship states to control their ethnic 

groups. In the first part of this article, 

the Northern Ireland case is examined. 

In part two, international intervention in 

Cyprus is examined. 

 

Northern Ireland 

Various conditions underlying the peace 

process in Northern Ireland were appar-

ent by the 1990s: membership of the 

European Union (EU), institutionalisation 

of the British-Irish relationship and co-

operation and skilled bureaucracy. 

 

                                                           
48 For example, Meehan Elizabeth, ‗Britain‘s Irish 
Question: Britain‘s European Question? British-
Irish Relations in the Context of European Union 
and the Belfast Agreement‘, Review of Interna-
tional Studies, 26, (2000) pp. 83-97. 

EU Membership  

Institutional changes in Britain and Ire-

land coincided nearly perfectly with 

preparation to join the EU and eventual 

membership in 1973. While from a po-

litical science perspective, this coinci-

dence makes it difficult to show that EU 

membership resulted in the institution-

alisation of British-Irish cooperation, 

many authors have emphasised the role 

of EU membership in changing the Brit-

ish-Irish relationship. The process was 

multi-faceted. At a basic level, EU mem-

bership meant that British and Irish poli-

ticians and bureaucrats met more fre-

quently and discussed issues, unrelated 

to their joint history. Indeed, by 2004, a 

former Irish Prime Minister, Garrett Fitz-

gerald warned that Irish governments 

too readily supported British bargaining 

positions in the EU, for example in secu-

rity arrangements and taxation, and that 

both were to be found in the same camp 

on most functional issues.  

Secondly, EU membership altered the 

status of Irish governments vis-à-vis the 

UK in bargaining with respect to North-

ern Ireland. EU Membership created a 

greater equality in the British-Irish rela-

tionship. Whereas before, Ireland and 

the UK were perceived to be ‗un-equal 

sovereigns‘,49 for one British Commission 

official, there was a gradual change in 

how British officials viewed their Irish 

counterparts, after EU membership.50 

Thirdly, the EU provided a consensual 

model of decision-making that lent ideas 

to both governments about their own 

relationship, but also about methods of 

                                                           
49 Patrick Keatinge, ‗Un-Equal Sovereigns: the Dip-
lomatic Dimension of Anglo-Irish Relations‘ in Pat-
rick. J. Drudy (ed.), Ireland and Britain Since 1922 
(Cambridge, Cambridge University Press, 1984), 
pp. 139-161. 
50 European Commission, DG Enlargement, inter-
view with the author, 11 May 2007. 
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resolving the Northern Ireland dispute. 

Fourthly, the EU provided incentives for 

cooperation between Northern Ireland 

and the Republic of Ireland and inter-

vened in the conflict economically. 

The EU became more active in Northern 

Ireland from the late 1980s. One of the 

key ways in which an EU role sponsored 

by the Commission was hoped to help 

conflict resolution was by encouraging 

Irish/Northern Irish cross-border co-

operation through EU regional aid. 

Cross-border cooperation was heavily 

politicised in Northern Ireland: moderate 

nationalists and by 1988 extreme na-

tionalists supported it, as it was con-

nected to the erosion of the meaning of 

the border between Northern Ireland 

and the Republic of Ireland. Unionists 

opposed cross-border cooperation as 

they viewed it as a ploy to achieve a 

united Ireland.51 In the late 1980s the 

key principle that emerged in Commis-

sion policy to Northern Ireland was that 

of conditionality to attempt to advance 

cooperation between nationalists and 

unionists within Northern Ireland and 

cross-border cooperation between 

Northern Ireland and the Republic of Ire-

land. Economic aid packages through EU 

Structural Funds became the pillar of EU 

policy towards Northern Ireland and to-

wards achieving peace and reconcilia-

tion. If both communities failed to coop-

erate then money would not be granted 

– a carrot-and-stick approach to achiev-

ing co-operation. This economic aid 

model dominated Commission policy to 

Northern Ireland from 1988. For the pe-

riod 1988-1994, although the Commis-

sion provided economic incentives 

through regional policy, it did not other-

                                                           
51 Paul Hainsworth and Gerard McCann, ‗Change at 
Last: the 2004 European Election in Northern Ire-
land‘, Irish Political Studies, 19: 2 (1994), pp. 97. 

wise play a pro-active role in encourag-

ing the conflicting groups to cooperate.  

Not only did the peace packages signify 

a greater EU financially targeted com-

mitment to conflict resolution, it also 

precipitated a greater awareness among 

Commission officials of the significance 

of the Northern Ireland case and its pos-

sible lessons for other cases of conflict. 

Moreover, the new institutions estab-

lished under the 1998 Belfast Agreement 

bore similarities to the EU‘s institutional 

framework. For example, the North-

South Ministerial Council (NSMC) set up 

to govern areas of cross-border coopera-

tion operated like the European Council. 

In addition, the conditionality principle 

used by the EU was based on a similar 

logic to British-Irish strategy  unless 

specific actions occur, incentives would 

be withdrawn. Thus, the EU and British-

Irish intervention worked neatly to-

gether, using a similar logic, but with 

different specific aims. It is clear that 

British-Irish intervention was necessary 

for successful EU intervention.52 EU pol-

icy to Northern Ireland reflected joint 

British-Irish policy preferences, rather 

than being dominated by partisan pref-

erences, or being unable to intervene at 

all, because of conflicting preferences 

among EU member states.  Thus, EU 

member state preference convergence 

around EU support for Northern Ireland 

was essential for EU intervention in 

Northern Ireland.  

While it is difficult to dispute that EU 

membership affected the British-Irish 

relationship, it is also clear that violence 

in Northern Ireland and domestic institu-

tional changes, either closely pre-dated, 

                                                           
52 Katy Hayward, ‗Mediating the European Ideal: 
Cross-Border Programmes and Conflict Resolution 
on the Island of Ireland‘, Journal of Common Mar-
ket Studies, 45: 3 (2007), pp. 675-693. 
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or coincided with EU membership. In the 

absence of these specific bureaucratic 

and domestic factors, EU membership 

alone may not have facilitated successful 

British-Irish intervention.  

Institutionalised British-Irish Relation-

ship  

The Anglo-Irish Agreement (AIA) was an 

international treaty that could only be 

revoked by mutual consent. It obliged 

British and Irish representatives to meet 

at least twice a year in the formal inter-

governmental conference. Apart from 

the regime created by an international 

treaty, the AIA and subsequent agree-

ments created layers of institutional en-

gagement between both governments, 

further embedding their cooperation and 

altering their decision-making processes. 

Participants have observed that after the 

AIA, British-Irish policy became more 

consensual, less adversarial and more 

based on a problem solving approach, 

whereby problems were solved jointly.53  

In contrast to confrontational politics, 

whereby ‗the nature of the negotiations 

allows policymakers to emphasise con-

frontational framing in order to increase 

their negotiation leverage‘,54 the British-

Irish bargaining process became consen-

sual and non-zero-sum. Formal ministe-

rial meetings increased and also, over 

time, the number of informal ad hoc 

meetings at short notice also increased. 

For one civil servant, the greatest 

change in the conduct of relations since 

1985 was their increased informality.55 

Issues that before led to ‗megaphone 

                                                           
53 Ted Barrington, Irish Ambassador to UK, 1995-
2001, Lecture to Department of Politics, University 
College Dublin, 10 October 2002. 
54 Neophytos Loizides, ‗Elite Framing and Conflict 
Transformation in Turkey‘ Parliamentary Affairs, 
62: 2 (2009), p. 281. 
55 Interview with the author, Anglo-Irish Division, 
Irish Department of Foreign Affairs 17 May 2007. 

diplomacy‘ were now dealt with through 

the AIA‘s framework and rhetoric be-

came more conciliatory. In tandem with 

institutionalisation, senior bureaucrats in 

the UK and Ireland played a dominant 

strategic role in policy to Northern Ire-

land. Key British and Irish civil servants 

in both administrations enjoyed close 

collegial relations that deepened over 

time. British and Irish civil services 

shared similar operating procedures and 

structures, having once been one civil 

service before the foundation of the Irish 

state. Both civil services are highly meri-

tocratic in recruitment and promotion 

procedures and the aim is to achieve a 

degree of policy-making stability over 

time, regardless of government turn-

over.  

Within the Department of Foreign Af-

fairs, the Anglo-Irish Division, responsi-

ble for Northern Ireland affairs and rela-

tions with the UK, became respected for 

its policy analysis and the calibre of its 

staff. Similarly, the team of British civil 

servants involved from the Prime Minis-

ter‘s office and from the Northern Ire-

land Office (NIO) adopted a strategic 

and analytical approach to conflict reso-

lution. The existence of a well-trained, 

elite group of civil servants seems to be 

essential to allow successful bilateral in-

tervention and explains why a relatively 

clear British-Irish policy emerged over 

time, regardless of governmental turn-

over. Similarly, accounts of why Marga-

ret Thatcher negotiated the AIA in 1984-

1985 often emphasise the role of her 

cabinet secretary, Sir Robert Armstrong, 

in influencing her position and altering 

her bargaining approach.56  

                                                           
56 Paul Bew, Peter Gibbon and Henry Patterson, 
Northern Ireland 1921/2001: political forces and 
social classes, (Serif Books, London, 2002), p. 203 
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The above paragraphs have shown that 

while EU membership was a factor in the 

success of the British-Irish relationship 

and the peace process in Northern Ire-

land, other necessary domestic condi-

tions preceded EU membership. These 

factors, conducive to cooperation and 

‗Europeanisation‘ are not present to the 

same degree in the Cypriot case. 

Cyprus 

Until recently the Greek-Turkish rela-

tionship has been less than cordial. In 

1990, Greece opposed Turkish member-

ship of the EU. However, in 1999, both 

states committed themselves not to use 

violence and to refrain from unilateral 

actions. The Greek government became 

committed to Turkish membership57 and 

did not want the Cyprus issue to muddy 

the negotiating waters. Greek-Turkish 

rapprochement in itself reflected domes-

tic state interests. For example, in 1999, 

the then Turkish and Greek foreign min-

isters: 

acted as if it would be in the 

interests of both Greece and 

Turkey if the nationalist and 

fundamentalist wings of Turk-

ish politics were subordinated 

to a pro-European stable gov-

ernment.58  

A key incentive for Greek cooperation 

was a fear of growing a Turkish-Israeli 

military cooperation.59 Generally, while 

                                                           
57 Bashar Rumelili, (2003), ‗Liminality and the Per-
petuation of Conflicts: Turkish-Greek Relations in 
the Context of the Community-Building by the EU‘, 
European Journal of International Relations, 9: 2 
(June 2003), p. 239. 
58 Christopher Brewin, The European Union and 
Cyprus, (Cambridge: Eothen 2000), p. 171. 
59 Yannis Stivachtis, ‗Greece and the Eastern Medi-
terranean region: security considerations, the Cy-
prus imperative and the EU option‘, in Diez Tho-
mas (ed.) The European Union and the Cyprus 
Conflict: modern conflict, postmodern union, (Man-

there are still deep-seated perceptual 

and historical obstacles to Greek-Turkish 

cooperation,60 ‗particularly with regards 

to Turkey, the EU has helped in contain-

ing excessive nationalistic elements in 

Greek foreign policy‘.61 In addition, there 

is a perception among Turkish elites that 

cooperation would ‗reap mutual benefits‘ 

to Greece and Turkey.62 In this context 

of historical antagonism and recent signs 

of rapprochement, to what extent are 

the conditions for successful cooperation 

that were identified in the Northern Irish 

case present in the case of the Cyprus 

conflict? 

EU Membership  

The effects of EU membership are not 

likely to exist in the Greek-Turkish case. 

However, accession negotiations to join 

the EU can cause changes in applicant 

states‘ policy approaches. Until 2004, 

optimism that such change would occur 

was widespread. Moreover, while Turkey 

and Turkish Cyprus are not EU mem-

bers, they do receive EU aid. Indeed the 

Turkish Cypriot community is the largest 

non-EU recipient of EU aid, receiving ap-

proximately 200 million euro for 2007-

2013.63 The EU dimension to the Cypriot 

conflict altered between 1990 and 1999 

and hence two key periods can be identi-

fied: 1990-1999 and 1999-2010. In 

1990, Turkey and the Republic of Cyprus 

voted by referendum to become a mem-

                                                                                    

chester: Manchester University Press, 2002), p. 
37. 
60 Mustafa Aydin, ‗Crypto-optimism in Turkish-
Greek relations. What is next?‘ Journal of Southern 
Europe and the Balkans, 5: 2, (2003), p. 225. 
61 (Kavakas, D. (2000), ‗Greece‘, in Manners, I. 
and and Whitman, R. (eds), The Foreign Policies of 
European Union Member States, Manchester Uni-
versity Press, Manchester, p.147). 
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16 Conversation with author, Commission Office, 
Turkish Community, February 6 2009. 
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ber in 2004.64 As in Northern Ireland, 

conditionality formed a major part of 

Commission policy towards Cyprus and 

towards Turkey and, arguably, the EU 

dimension at this stage was potentially 

far stronger than in the Northern Ireland 

case. It was also hoped that the provi-

sion of economic incentives would pre-

cipitate increased Greek-Turkish coop-

eration and improved Greek-

Cypriot/Turkish-Cypriot relations. To 

bolster the incentives, as in Northern 

Ireland, various aid packages were pro-

vided by the EU for Cyprus and also for 

Turkey. However, in 1999, the carrot-

and-stick approach altered with the de-

cision that resolving the Cyprus conflict 

should be separated from Cypriot and 

Turkish accession negotiations. 

This policy reversal rested on a Commis-

sion assumption that if the Cyprus issue 

continued to be a part of accession ne-

gotiations, Turkish membership in par-

ticular would not be agreed. Turkish–

Greek cooperation was assumed to be 

vital to resolving the Cypriot issue and 

more generally Turkish ‗Europeanisation‘ 

and democratisation could be solidified 

by joining the EU. In addition to this as-

sumption, a key reason for the 1999 

change was Greek policy preferences 

with respect to Turkish membership.65 In 

line with conditionality principles, the 

Commission pledged €259 million to 

Northern Cyprus if a solution was 

reached. However, when the referendum 

to establish a federal bi-communal Cy-

prus was rejected in 2004 by Greek-

Cypriots, the money was made available 

anyway,66 weakening the conditionality 

                                                           
64 Olga Demetriou, ‗The EU and the Cyprus Con-
flict: the view of political actors in Cyprus‘, EUBor-
derConf, no. 9, July (2004), p. 4. 
65 Brewin, The European Union and Cyprus, op. 
cit.; Rumeilli, ‗Transforming Conflicts on EU Bor-
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66 Demetriou, ‗EU and Cyprus‘, op. cit., p. 25. 

rule. Thus, various aid packages were 

agreed for both parts of Cyprus. For the 

period 2007-2013, €492 million in Struc-

tural Funds were granted to Cyprus.67  

Overall, as in Northern Ireland until the 

1990s, Commission rhetoric and ap-

proaches could not be pro-active in con-

vincing Cypriot actors of the incentives 

to cooperate. Thus, while the Cypriot 

issue is not ignored in various docu-

ments on enlargement, references to it 

are rhetorical: 

The Commission welcomes the 

steps taken in 2006 by the 

leaders of the Greek Cypriot 

and Turkish Cypriot communi-

ties towards re-launching a 

process leading to a compre-

hensive settlement under UN 

auspices. These efforts need 

to be substantially stepped up 

in 2007.68 

While emphasis on the EU provision of 

financial packages is similar to the 

Northern Ireland case, the pro-active 

approach adopted by the Commission 

under Peace in the 1990s is not evident 

in the case of Cyprus. Greece‘s use of 

veto influenced key EU decisions with 

respect to Cyprus and Greek Cypriot 

membership of the EU since 2004 poses 

an even greater challenge. Cyprus has 

threatened to block Turkish accession 

unless the Cypriot issue is resolved.69 

Similarly, the Greek Cypriot government 

stated that it ‗would continue its efforts 

to freeze EU-Turkey energy talks as a 

                                                           
67 Commission of the European Community, In-
foregio Factsheet, http://ec.europa.eu/regional_  
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result of a Turkish naval ship‘s interfer-

ence with a Cypriot off-shore fuel sur-

vey‘ being conducted by two Norwegian 

vessels.70  

The issue salience of Turkish member-

ship and opposition to that membership 

from some member states, most notably 

France and Germany, implies that 

‗agency slack‘ does not exist. Cyprus‘ 

use of a veto to block Turkish accession 

could be very welcome to those EU gov-

ernments opposed to membership.71 

Thus, a key internal EU condition for 

successful intervention-preference con-

vergence is absent in the Greek-Turkish 

case. The possibility of Greek-Cypriot 

and Greek-EU membership causing in-

creased preference convergence over 

time is not likely in the medium-term, as 

the domestic conditions necessary for 

such Europeanisation are also absent. 

Institutionalised Greek-Turkish Coopera-

tion  

The Greek-Turkish relationship has be-

come more institutionalised since the 

1990s and is governed by various sets of 

legal regimes. However, the degree of 

institutionalisation is far lower than in 

the British-Irish case. Following agree-

ment to cooperate in dealing with terror-

ism, Greek-Turkish joint committees 

were established to initiate a process of 

consultation and joint work on bilateral 

issues in wider areas – tourism, envi-

ronment, culture, trade and regional de-

velopment.72 Similarly, when both states 

were faced with the devastating conse-

                                                           
70Stefanous Steafanou, cited in Euractiv, 
http://www.euractuiv.com/en/enlargment/cyprus-
turkey-clash-oil, 11 June, (2009), p. 2. 
71 David Hannay, ‗Cyprus, Turkey and the EU: time 
for a sense of proportion and compromise‘, Policy 
Brief, Centre for European Reform, July 2006, p. 2. 
Available at www.cer.org.uk. 
72 Available at http://www.mfa.gov.tr/turkish-
greek relations.en.mfa, 19 August 2009. 

quences of earthquakes in 1999, both 

governments at the UN co-sponsored a 

joint UN resolution to establish a Joint 

Standby Disaster Response Unit.73 Ac-

cording to the Turkish Embassy, high-

level contacts between Greek and Turk-

ish leaders have helped maintain mo-

mentum in the rapprochement proc-

ess.74 In 2007, both governments 

agreed to cooperate in energy by inau-

gurating a gas pipeline.75 By 2008, 24 

confidence-building measures had been 

adopted by both governments with re-

spect to those issues covered by the 

1999 working groups, including the Ae-

gean issue, and 31 agreements had 

been signed.76  

However, unlike the British-Irish rela-

tionship, the various regimes that have 

been established do not emphasise Cy-

prus or the conflict there. Most of the 

agreements have related to functional 

practical matters. Indicative of the 

weakness of Greek-Turkish cooperation 

with respect to Cyprus is that in 2006, 

despite the positive developments that 

had occurred, Greek-Turkish ministers 

met only twice and informally to discuss 

confidence-building measures.77 In 

January 2008, the Greek Prime Minister 

made the first official visit to Turkey in 

49 years.78 In contrast, on average Brit-

ish-Irish officials dealing with Northern 

Ireland had six formal meetings a year, 
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rising to 15 at times of crises and, in ad-

dition, informal meetings occurred.79 

Moreover, ‗good relations are a matter of 

style, while the unresolved issues and 

latent tensions surrounding them still 

persist in substance‘.80 Similarly, when 

asked about delays in the Cypriot nego-

tiations in 2009, the Greek Deputy For-

eign Minister blamed Turkey for ‗bringing 

forward positions on the table of nego-

tiations that go against UN resolutions, 

EU principles and the community ac-

quis‘.81  

The Greek Deputy Minister blamed the 

slow EU accession process on Turkey not 

fulfilling its obligations and also blamed 

Turkey for its adversarial behaviour with 

respect to the Aegean issue.82 Moreover, 

Greece has formally complained about 

alleged Turkish airspace violations.83 

Again, while Greek-Turkish relations 

have improved, the carefully coordinated 

and orchestrated British-Irish govern-

mental response to tensions and crises 

is absent in the above Greek-Turkish ex-

amples. Most recently, following the 

election of hard-liner Eroglu, as Presi-

dent of Northern Cyprus, in April 2010, 

Greek and Turkish governments issued 

separate statements.84 While relatively 

low-key, each statement placed the onus 

on their rival kinship groups to produce 

a settlement. Moreover, in contrast to 
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Negotiations: Reconciling Internal and External 
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2006 37: p. 535. 
81 Giannis Valinakis (2009), p. 1. 
82 Ibid., p. 2. 
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the British Irish relationship‘s character-

istics, no joint statement was issued.  

Similarly, while in the British-Irish case, 

senior civil servants played a strategic 

and transformative role, in the Greek-

Turkish case, there are bilateral sections 

in both bureaucracies dealing with Cy-

prus, but they are less prominent than in 

the British-Irish case. Senior civil ser-

vants are not as involved in providing 

continuity and inventiveness that char-

acterised the British-Irish policy-making 

environment. Greek and Turkish bu-

reaucracies are significantly different 

from their British and Irish counterparts. 

In Turkey, strong military influence and 

conservative tendencies in the Turkish 

Foreign Ministry imply that the bureau-

cratic environment is quite distinctive. 

For example, the Foreign Ministry was 

opposed to Turkey forming a Customs 

Union with the EU, because the EU has 

allowed a divided Cyprus to join the EU, 

in the absence of Turkey. The Turkish 

government ignored its ministry‘s con-

cerns and sealed the customs union deal 

with the EU: 

It is indicated in journalistic 

accounts that the government, 

resolute in initiating the Cus-

toms Union, bypassed the for-

eign ministry through various 

bureaucratic manoeuvres.85  

While this governmental control may in-

dicate that civil service is not necessary 

in explaining successful bilateral gov-

ernmental intervention in conflict, the 

perceived need to bypass the foreign 

ministry would not constitute a stable 
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policy-making environment necessary 

for long-term strategic planning. Periodi-

cally, the Foreign Ministry and military in 

Turkey share a conservative consensus 

and their influence has held sway over 

potential modernisers among the politi-

cal elites.86 This influence has been 

blamed for causing a foreign policy vac-

uum in Turkey and an absence of strate-

gic planning.87 

However, while this situation is markedly 

different from the case of British-Irish 

policy-making, there is also evidence of 

change. In particular business opinion 

and some sections of society are mod-

ernising and in favour of EU member-

ship.88 In tandem with this, it was ob-

served that the military had lost some 

influence on the National Security Coun-

cil (NSC). In 2001, the number of civil-

ian members increased and in 2003 a 

civilian was appointed as Secretary Gen-

eral of the NSC for the first time.89 

Moreover, despite the military‘s attempt 

to prevent the then Foreign Minister, 

Abdullah Gul, from becoming President 

in 2007, on the basis that he was a Mus-

lim and therefore allegedly undermined 

the Turkish secular state, it failed to do 

so.90 Whereas in the past Turkish gov-

ernments have resigned in the face of 

military warnings, in 2007, the govern-

ment spokesperson reacted strongly 

against the military‘s ‗inappropriate‘ be-

haviour and Gul eventually was elected 

president.91 Thus, while the military‘s 
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influence on bureaucracy and govern-

ment is stronger than in the British-Irish 

case, this influence has waned. 

The Greek higher civil service has an 

abundance of political appointees, nor-

mally holding authority for policy formu-

lation.92 The Greek Prime Minister gen-

erally takes decisions without consulting 

with the civil service. In other words, 

Greek civil servants were observed ‗to 

play a minor role compared to their 

counterparts in other European coun-

tries‘.93 However, in assessing whether 

Greece has become ‗Europeanised‘ by 

EU membership, it is observed that 

‗change is evident […] in the domestic 

policy process. Use of policy expertise 

and rationalisation in policy-making in 

specific policy areas has occurred‘.94 In 

the Foreign Affairs Ministry, it was ob-

served that a ‗wholesale pragmatic reas-

sessment of the style and strategic goals 

of Greek foreign policy vis-à-vis Turkey 

and the Balkans‘ occurred from 1995 

onwards.95 The head of the Foreign Min-

istry from this period onwards had more 

liberal leanings.96 While, this may well 

reflect party influence as before, it is 

noteworthy that this shift is argued to 

reflect the EU‘s normative pressure, par-

ticularly creating ‗the belief that deepen-

ing democracy, by protecting human 
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rights and minorities enhanced rather 

than undermined security‘.97  

Despite change, clientelism continues to 

undermine efficiency.98 For example, in 

international comparisons of government 

effectiveness, Greece scores relatively 

low, limiting its ability to ‗adapt and en-

act reform consistent with the EU pres-

sure‘.99 While policy experts have a 

higher profile, there is little evidence of 

policy learning and ‗the dominance of 

party over process has not been re-

moved‘.100 Overall, while change has oc-

curred in both Greek and Turkish bu-

reaucracies since the 1990s, the role 

and approach of senior civil servants in-

volved in bilateral a policy to Cyprus is 

less conducive to the joint learning and 

problem-solving processes that occurred 

in the British-Irish case.  

Conclusion 

Therefore, the question of whether the 

EU can bring about Greek-Turkish and 

Cypriot rapprochement so as to end the 

conflict in Cyprus is complicated, not 

simply because of Turkish exclusion from 

the EU, but because domestic conditions 

conducive to EU influence are absent in 

the Greek-Turkish and Cypriot cases. 

While it may be countered that EU 

membership could create domestic insti-

tutional change gradually, the case of 

Greece, a member since 1981, indicates 

that such a process would be very 

lengthy, if it emerged at all. The case of 

Northern Ireland and the British-Irish 
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relationship provides a template for how 

peace can occur. The EU and its foreign 

policy are not a panacea for conflict 

resolution and its critics neglect the role 

of domestic institutional constraints on 

EU foreign policy capacity.   
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The Coalition Govern-

ment: A Changing UK 

Foreign Policy?  

Richard G. Whitman, University of Bath. 

The change in the governing party in the 

UK, from New Labour to a two party 

Conservative-Liberal Democrat coalition, 

begs the question as to the impact on 

the UK‘s European and wider-foreign 

policy. Although the coalition has been in 

power for under six months it is possible 

to offer an assessment of its foreign pol-

icy stance – and consequently consider 

any impact on EU foreign policy-making 

processes. 

Foreign and security policy has been a 

surprising success for the coalition. 

There have been some minor stumbles 

in the presentation of policy that might 

be reasonably expected in a new and 

untested administration. However, in 

broad terms the government has been 

remarkably untroubled by foreign policy 

challenges to-date.  

Foreign Policy and the General Elec-

tion 

The General Election campaign was 

marked by the low-key nature of the de-

bate on foreign, security and defence 

policy and so major differences between 

the coalition parties did not need to be 

bridged during the early stages of the 

coalition. During the election there were 

minor skirmishing with the then Labour 

Government, the target for the Conser-

vatives and the Liberal Democrats, on 

the resourcing of Britain‘s military in-

volvement in Afghanistan rather than 

the substantive question of whether an 

ongoing military commitment is in the 

country‘s best interests. The only 

marked disparity between the two coali-

tion parties was on the issue of the re-

placement of the Trident missile system 

and on which the Liberal Democrats did 

not place much emphasis in their elec-

tion campaign. The other area of sub-

stantive foreign policy difference be-

tween the parties was on the relation-

ship with the European Union, but none 

of the parties sought to devote substan-

tial attention to contrasting their differ-

ences on Europe. The coalition govern-

ment‗s European policy is marked by be-

ing low-key. Bilateral diplomacy with 

other European governments has been 

cordial and with no major disagreements 

with major European states. The coali-

tion has also been fortunate in that the 

European Union‘s agenda has not in-

cluded any substantive issues that have 

seen the UK forced into a minority on 

policy proposals or been the cause of 

policy differences between ministers 

from the two coalition parties. Overall 

there has been a remarkable degree of 

continuity in foreign and security policy 

between the new government and its 

predecessor. Albeit with a new tone and 

tenor to the government‘s public diplo-

macy. 

New Prime Minister, New Language 

David Cameron‘s ‗straight talk‘ diplo-

macy demonstrated on his overseas 

tours of Turkey and India are attempts 

to override the diminished resources 

available to UK foreign policy by rhetori-

cally making the continued case for a 

significant role for the UK in interna-

tional relations. Furthermore, stressing 

that the UK is in-tune with a rapidly 

changing global context, which has sig-

nificant implications for the UK‘s future 

security and prosperity, by claiming to 

be reappraising priorities was effective in 

generating attention for the new Prime 
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Minister as an international statesman.  

However, the stress on using Britain‘s 

diplomatic infrastructure to boost com-

merce is more of a restatement of the 

existing realities of the contemporary 

role of the Foreign and Commonwealth 

Office than a new departure.  

Resources Constraining Action 

This autumn will see issues of foreign 

and security policy much more promi-

nent in the government‘s agenda. At 

present, as with government policy more 

generally, the impact of constrained 

public expenditure on foreign and secu-

rity policy is more anticipated than ac-

tual. Operating under constrained re-

sources a challenge for the coalition will 

be to establish a clear narrative for UK 

foreign policy domestically and overseas 

outsiders that counters any impression 

that the UK‘s capacity for diplomacy and 

appetite for international engagement is 

diminished. The medium and long terms 

objectives and ambitions for the UK‘s 

security and defence policy will be set 

when the Security and Defence Review 

reports in the autumn. The Review will 

set a large part of the broader context – 

and future limits – of the UK‘s foreign 

and security policy. Consequently the 

coalition greatest legacy will be in set-

ting a direction that will guide its succes-

sor governments over the next couple of 

decades.  
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