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BUILDING SECURITY IN ITSNEIGHBOURHOOD
THROUGH THE EUROPEAN NEIGHBOURHOOD POLICY?

by Michele Comelli

I ntroduction

“Building security in our neighbourhood” is one of the three objectives of the European
Security Strategy (ESS)Y. This document, which was approved by the European Council
in December 2003, defines the mgor threats and security objectives of the European
Union. The three objectives identified addressed the key threats (terrorism, proliferation
of wegpons of mass dedruction, regiond conflicts, date falure, and organised crime),
building security in the neighbourhood, and building an internationa order based on
effective multilaterdism. Among the three, two of them ae linked to the EU's
neighbourhood. The objective of addressing the key threats only indirectly reates to the
aeas surrounding the EU. Not dl of these security chalenges coming from the EU’s
neighbourhood area are specific to the region; however, the impact of these chalenges
on EU security, ether red or perceived, can ill be greater because of geographica
proximity.> On the other hand, the objective of building security in the neighborhood is
directly related to the areas surrounding the EU.

This paper analyses whether the EU can be effective in building security in the
Neighbourhood through the policy initiative tha was launched specificaly to achieve
this god: the European Neighbourhood Policy (ENP). In particular, this paper anayses
whether the ENP is succeeding in meeting the security (sub)objectives lad out in the
ESS and findly makessome policy recommendations designed to make the ENP more
effective in meeting these objectives.

1. What does “Building security in the Neighbourhood” mean?

With regard to the objective of building security in its neighborhood, the ESS dates
that, “even in era of globdisation, geography is ill important. It is in the European
interest that countries on our borders are well-governed. Neighbours who are engaged in
violent conflict, wesk dates where organized crime flourishes, dysfunctiond societies
or exploding population growth on its borders dl pose problems for Europe™. Later on
in the document, the ESS better defines the concept of building security and identifies a
number of sub-objectives, that are a the same time meant to achieve the main objective.
The sub-objectives identified by the ESS are the following:

- promoting a ring of wdl-governed countries to the East of the European Union and on
the borders of the Mediterranean with whom to enjoy close and cooperative relations,

the integration of acceding States (notably the Balkan countries);

1 European Council, A Secure Europe in a Better World. European Security Strategy, Brussels, 12
December 2003.

2 See S. Biscop, European Security Strategy. A Global Agenda for Positive Power, p. 35.

3 A Secure Europein a Better World..., p.7.
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- avoiding the credstion of new dividing lines in Europe extending the benefits of
economic and politica cooperation to our neighbours in the East while tackling politica
problemsin the areg;

- resolving the Ara/lgradli conflict; and

- resolving the problems of economic stagnation, socid unrest and unresolved conflicts
in the Mediterranean area.

Over the years, the EU has developed a number of regiond initiatives amed a ensuring
dability and prosperity in its neighbourhood. Firsg comes enlargement, which has been
rightly herdded as the best success of European foreign policy, since it dlowed the re-
unification of Europe under the peaceful and free EU flag and brought stability and
prosperity to Centra and Eastern European Countries (CEECs). The EU has dso put in
place the Stabilisation and Association Process (SAP) targeting the Western Bakan
countries (Albania, Bosnia-Herzegovina, Macedonia, Montenegro and Serbid) that have
been granted by Brussds a future in the EU, once they have completed the SAP and
comply with the enlargement criteria. Since 1995 the EU has aso engaged the Southern
Mediterranean countries (Algeria, Egypt, Isradl, Jordan, Lebanon, Morocco, Pdestinian
Authority, Syria and Tunig@ in a broad initiative, the Euro-Mediterranean Partnership
(EMP), better known as the Barcelona process, that ams at enhancing the cooperation
between the EU and the Southern rim of the Mediterranean in the areass of security,
economy, trade and culture. However, the most comprehensve regiond initidtive
launched by the EU to ded with security in its proximity is the European
Neighbourhood Policy (ENP)*. This initigtive was firt devised by the Commission in
2003-2004°, and later approved by the Council. According to one of the Commission
documents, the 2003 “Wider Europe’ Communication, the main gods of the ENP are
twofold:

- to avoid drawing new dividing linesin Europe;

- to develop a zone of prosperity and a friendly neighbourhood — a “ring of friends’ -
with whom the EU enjoys close, peaceful and co-operative relations.

* There is an ever-growing literature on the ENP. See, for example: R. Dannreuther, “Developing the
Alternative to Enlargement: The European Neighbourhood Policy”, European Foreign Affairs Review,
val. 11, issue 2, summer 2006, pp.183-201; R. Del Sarto and T. Schumacher, “From EMP to ENP:
What's at Stake with the European Neighbourhood Policy towards the Southern Mediterranean”,
European Foreign Affairs Review, vol. 10, issue 1, spring 2005, pp. 17-38; M. Emerson, The Wider
Europe Matrix, Centre for European Policy Studies, Brussels, 2003; H. Grabbe, How the EU should help
its neighbours, CER Policy Brief, Centre for European Reform, London, June 2004; H. Haukkala and M.
Arkady, “Beyond ‘Big Bang': The Challenges of EU’s Neighbourhood Policy in the East”, FIIA report
2004, n.9, Ulkopadliittinen instituutti (UPI-FI1A), Finnish Institute of International Affairs, Helsinki; J.
Batt, D. Lynch, A. Missiroli, M. Ortega and D. Triantaphyllou (eds), “Partners and Neighbours: a CFSP
for a Wider Europe, Chaillot Papers, no.. 64, Institute for Security Studies, Paris, 2003; Karen E. Smith,
“The Outsiders. The European Neighbourhood Policy”, International Affairs, Vol. 81, issue 4, 2005, pp.
575-773; M. Comelli, “The Challenges of the European Neighbourhood Policy”, The International
Spectator, Vol. 39. no. 3, July-September 2004, pp. 97-110.

> Communication from the Commission to the Council and the European Parliament Wider Europe —
Neighbourhood: a new Framework for Relations with our Eastern and Southern Neighbours, COM
(2003) 104 final, Brussdls, 11 March 2003.
<http://europa.eu.int/comm/world/enp/pdf/com03_104 en.pdf> .

Communication from the Commission European Neighbourhood Policy. Strategy Paper, COM (2004),
373 final, Brussels, 12 May 2004.
<http://europa.eu.int/comm/world/enp/pdf/strategy/Strategy Paper EN.pdf>.
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2. The security objectives of the ENP

These two ENP objectives are dso among the main sub-objectives of the ESS. In fact,
the ESS does not explicitly refer to the ENP as a means to build security in the EU's
neighbourhood. However, it is cdear that the ENP is the main instrument through which
to pursue the objective of achieving security in the aress surrounding the EUS. It is no
coincidence that both the ESS and the ENP were conceived in the same period: the
former was firg outlined in June 2003 and findly approved by the European Council in
December 2003, while the latter was first proposed by the Commisson in March 2003
and shortly after that was approved by the Council, while its Strategy Paper was
gpproved alittle more than one year later, in May 2004.

Firg of al, let us consder the question whether or not avoiding the creation of new
dividing lines and developing a zone of prosperity and dability can be effective ways to
achieve security. Surdy they are in line with the EU's multi-dimensona concept of
security, according to which security is multi-faceted and it is achieved by a panoply of
different means militay and dvilian, incuding politica, diplomdic, trade and
development activities. Europe, after the end of the Cold War, is not facing a direct
military threat, and therefore it needs to address its new security chalenges
(internationa terrorism, proliferation of wegpons of mass dedruction, regiond conflicts,
date falure and organised crime) with different means and insruments. In addition, the
EU has a successful history of achieving security through these means.

Snce its inception, regarding the issue of dividing lines, European integration has
dtered the nature and function of borders within the Community/Union itsdf, i.e,
borders between member sates and tried to make them an area of interchange
(borderland), rather than an area of separation (boundary)’. For much of its history,
European integration has been about free circulation between member dtates, and thus
about loosening intraCommunity borders. This was firg limited to trade It then
developed into the god of an internd market, intended as a space without internd
frontiers, where free circulation of workers, goods, services and capitd would be
alowed and encouraged. Further ill, the creation of the Schengen system in te 1990s
was amed a dlowing the free circulation of citizens within the EU. In view of these
successive policy changes, internal EU borders have acquired different meanings over
time. More specificaly, while internd EU borders continue to exis, deimiting spaces
of sovereignty and accompanying citizenship rights and obligations, European
integration has eroded some of the functions traditiondly performed by borders.
Moreover, differentiated integration in policy areas such as monetary policy and the free
movement of people has aso created a system of internd functional borders that does
not coincide with the EU’'s externd borders. In view of the changing nature of the EU,
the question of external borders has aso been at the forefront of the European debate.

® Asfor the security dimension of the ENP and the links between the ENP and the ESS, see G. Bonvicini,
“The European Neighbourhood Policy and its Linkage with European Security” in F. Tassinari, P.
Joenniemi and U. Jakobsen (eds), Wider Europe. Nordic and Baltic Lessons to Post-Enlargement Europe,
Danish Institute for International Studies, Copenhagen, 2006, pp. 21-28.

" M. Comélli. E. Greco and N. Tocci, “From Boundary to Borderland: Transforming the Meaning of

Borders through the European Neighbourhood Policy”, European Foreign Affairs Review, Vol. 12, issue
2 summer 2007, pp. 203-218. Seein particular pp. 204-206.
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However, the trandformation of borders was limited to the countries that during the
Cold War period belonged to the so caled Western Europe and that were friends or
dlies of the United States. The integration of a country that was subject to the Soviet
gphere of influence was not even concelvable a that time.

A smilar reasoning can be applied to the creation of a ring of stable and prosperous
friends. The European integration process was designed to creaste a group of countries
within which the high levd of integration would make war among them an unthinkable
way of solving conflict, creating something Smilar to what Karl Deutsch referred to as
a “security community”®. According to Deutsch, security communities are likely to be
formed among dates that share srong culturd smilaities, which favour the growth in
communication flows and socid transactions through the creation of ad hoc inditutions
that manage in a cooperative manner the common problems and the reciproca relations
in ways that exclude the find resort to armed conflict. In addition, one of the ams of the
European Communities was aso to creste prosperity for the countries that decided to
join the European integration project. The European Communities successfully pursued
the objective of cregting a zone of prosperity and Stability, but that zone was exclusve
for the European countries that could join the European integration project. Previoudy
Eastern neighbours, that is the countries of Centrd and Eastern Europe, were under the
gphere of influence of the Soviet Union and had limited politicd and no contractua
reations with Western European countries, with the exception of Yugodavia and
Romania’. Therefore, the cregtion of a zone of stability and prosperity had only an
internd dimension. It was limited to the countries of the European Communities not
only because of the lack of competence to develop a regiond security policy, but adso
because the geopoalitical scenario of the Cold war did not dlow it. On the contrary, a
number of agreements, mainly about trade and cooperation, were signed with African,
Adan and Latin American countries, often former colonies with which Member States
wanted to maintain preferentid relations.

It was only with the end of the Cold War and the creation of the Common Foreign and
Security Policy (CFSP) that the EU darted to forge a security agpproach to its
neighbourhood, manly to the eest. Since then, as Antonio Misdroli  effectively argues,
the EU has pursued manly two diginct approaches and policies vis-avis its
neighbourhoods™:

- an gpproach amed a gabilisation, mainly based on fostering regiona cooperation and
broad partnerships (regionaism);

8 Karl W. Deutsch et al., Community and the North Atlantic Area: International Organization in the Light
of Historical Experience, Princeton, Princeton University Press, 1957.

° The opening of official relations between the European Communities and the Council for Mutual
Economic Assistance (CMEA) that grouped the Soviet Union and the Communist countries of Central
and Eastern Union took place only in June 1988 with the Council Decision of 22 June 1988 on the
conclusion of the Joint Declaration on the establishment of official relations between the European
Economic Community and the Council for Mutual Economic Assistance (88/345/EEC). Officia Journal
L 157/34, 24.6.1988

See aso I. B. Neuman,, Soviet Perceptions of the European Community, 1950-1988, Oslo, Norsk
Utenrikspolitisk Institutt, 1989.

10°A. Missiroli, “The EU and its changing neighbourhoods: stabilisation, integration and partnership”, in
J. Batt, D. Lynch, A. Missirali, M. Ortega and E. Triantaphyllou (eds.), Partners and Neighbours. a CFSP
for aWider Europe, Chaillot Paper no. 64, Institute for Security Studies, p.9.
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- an gproach amed a integration proper, i.e. a bringing neighbouring countries
directly into the EU through a bilatera process based on gtrict conditionality.

The firg gpproach, which implied dabilisation as a god and regiondism as a means
was firg tentatively adopted towards the dissolving Federation of Yugodavia in the
early 1990s, but it was besicaly unsuccessful*!. It had more success when it was
gpplied to the Central European countries and to the Bdtic States (the Balladur pact of
1993-95 and the first Stability Pact). The second approach, based on integration into the
EU as a god and conditiondity as a means, has achieved better results. Enlargement
became a security policy, both by other means and by its own right*. In addition, the
enlargement gpproach put dronger emphasis on avoiding the creation of new dividing
lines and extending the zone of economic prosperity and democratic peace

However, continuing to use enlargement to achieve security in the neighbourhood poses
some problems. Firgt of dl, the EU has for a few years been suffering from the so called
“enlargement fatigue’. In Brussds, as well as in the Old Member States, enlargement is
becoming less and less popular, and is the cause of widespread fear for the public. The
concern for a bigger and therefore less effective EU, with a long and cumbersome
decison-making process, as well as the concern for an insufficient readiness of the new
Member States have been voiced in particular within a smal group of people aware of
the functioning of the EU mechanisms. On top of that, there is the more widespread ad
popular fear that enlargement automaticaly implies a free movement of workers from
the new to old Member States, which might make it more difficult for the citizens of the
later to find a job™. Linked to these different fears, some political leaders have asked
for a dowing down of the enlargement process and for a clear definition of the EU’s
borders for a number of different reasons: in order to make the Union function in a more
effective way, to avoid diluting the process of palitica integration in Europe (Romano

A, Missirali, cit., p.10.

12 Missiroli rightly argues that enlargement is a security policy “by other means because extending the
Union’s norms, rules, opportunities and constraints to successive applicants has made instability and
conflict on the Continent decreasingly likely. And it is a security policy in its own right, too, because the
entrants have brought in interests and skills that have broadened the scope of common policies and
strengthened the EC/EU as an international actor”. A. Missirali, cit., p. 17.

13 As Cristopher Hill has rightly argued, enlargement “can be seen as a commitment to a major new
foreign policy on the part of the EU, that of changing the map of Europe to the East and to the South...

the aim is to extend the zone of economic prosperity and democratic peace as a prophylactic against war,
nationalism and autocracy”. C. Hill, “The Geo-Political Implications of Enlargement”, in J. Zielonka
&ed.), Europe Unbound: Enlarging and Reshaping the Boundaries of the European Union, 2002.

4 Actually, the redlity is different, since old Member States were very reluctant concerning the free
movement of workers. For example, of the 15 old Member States, only three of them (United Kingdom,
Ireland and Sweden) allowed citizens from new Member States unrestricted access to their labour markets
after the May 2004 enlargement. It was only during the summer 2006 that Finland, Greece, Italy, Portugal

and Spain decided to follow suit. Nonetheless, the fear of a massive influx of jobseekers from Central and
Eastern Europe has significantly increased in the past few years, in some countries in particular.

According to Eurobarometer “The future of Europe” of May 2006, in 2003 43 % of people in the EU-15
feared that enlargement would result in an increase of unemployment in their countries. In 2006 that
figure went up to 63%. In Germany the figure increased from 56% to 80% during the same period, in
France 72% and in Austria 75% fear that enlargement is a threat to their jobs. C. Grant, Europe’s Blurred
Boundaries. Rethinking enlargement and neighbourhood policy, Centre for European Reform, London,
2006, p.23.
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Prodi’®) and to avoid compromisng the politicd and culturd identity of Europe
(Angela Merkel'®). Whatever the reasons, it has become incressingly clear that despite
the success of enlargement, or precisely because of it, the EU cannot ndefinitdly rey on
the same instrument in order to achieve security in the neighbourhood. By doing so, the
EU would be unable to provide the very bendfits that have induced its neighbours to
join it!’. It is interesting to note that in this dimate, and particularly following the failed
referenda on the Condtitutional Treaty in France and the Netherlands in May-June 2005,
the EU, while not officidly changing the objectives and indruments of the ENP, has
begun to present it in a different way, with the focus on its usfulness for EU citizens as
an indrument to achieve security by fighting thrests coming from beyond the externd
borders of the Union, such asillegal immigration and other security problems.

Indeed, the many activities carried out within the framework of the ENP designed to
pursue these gods do strengthen border controls, and are therefore gpparently not in line
with the am of avoiding the cregtion of new dividing lines. At the same time, some
measures amed a fighting illegd immigration, such as the readmisson agreements
with the countries of origin and/or trandt of the illegd immigrants are coupled with an
agreement on the facilitation of visa regime for some categories of people, such as
academicians, sudents and athletes. A smilar quid pro quo between Brussals and the
neighbouring countries has dready been agreed upon with the Ukraine and is being
finalised aso with Morocco.

3. Principles and instruments of the ENP:. smilarities and differences with
enlargement

Let us now anayse the principles and the instruments used by the ENP to try to achieve
its security objectives.

Firg of dl, according to the EU’s narrative, one of the principles underlying the ENP —
and therefore making possble an effective co-operation between the EU and its
neighbours - is partnership: both the EU and its neighbours are supposed to share the
same vaues, and “In return for concrete progress demondrating shared vaues and
effective implementation of political, economic and inditutiond reforms, induding
digning legidation with the acquis, the EU's neighbourhood should benefit from the
prospect of closer economic integration with the EU."*° Leaving rhetoric aside, one can
read between the lines that values are not redly shared in practice, otherwise there

15 R. Prodi, “A Wider Europe — A Proximity Policy as the key to stability”, Speech given at the sixth
ECSA World Conference on Peace, Stability and Security, Brussels, December 5, 2002

18 European Policy Statement by Federal Chancellor Angela Merkel in the German Bundestag, Berlin,
May 11, 2006.

7 w. wallace, “Looking After the Neighbourhood: Responsibilities for EU-25", Policy Papers no.4,
Paris, Notre Europe, 2003.

1BAccording to the Commissioner for External Relations and European Neigbourhood Policy Benita
Ferrero Waldner, “ENP has enabled us to tackle some of our citizens' most pressing concerns, like energy
supplies, migration, security and stability. B. Ferrero-Waldner, “The European Neighbourhood Policy:
The EU’s Newest Foreign Policy Instrument”, European Foreign Affairs Review, vol. 11, issue 2,
summer 2006, p. 140.

19 Commission Communication “Wider Europe...”, cit., p. 10.
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would be no need for asking the governments for reform commitments that show these
vaues in exchange for some benefits. 2°

Smilarly, it can be sad about the concept of joint ownership, that the EU indicates as
one of the ENPs man feature. Indeed, according to the 2004 Commisson Strategy
Paper on the ENP, “joint ownership of the process, based on the awareness of shared
vaues and common interedts, is essentia. The EU does not seek to impose priorities or
conditions on its partners”?*However, while the language used by the Commisson in
the 2004 Strategy Paper emphasises the concept of joint ownership, it seems that the
policy is framed in terms of conditiondity, in ways tha remind of the enlargement
process, and notably of the pre-accession strategy (see below).

Secondly, another feature of the ENP is differentiation, meaning that “...the priorities
agreed with each partner will depend on its particular circumstances. These differ with
respect to geographic location, the political and economic dtuation, reations with the
European Union and with neighbouring countries, reform  programmes, where
applicable, needs and capacities, as wdl as perceived interests in the context of the
ENP.”?2 While the firss ENP officid documents emphasised both regiond integratior?®
and bilaterd rdations, the later is predominant. In paticular, the ENP is
operationdised through the Action Plans that are negotiated between Brussds and the
sngle neighbouring country. The Action Plans resemble the Accesson Partnerships®
that were negotiated between the EU and the candidate countries within the pre-
accesson drategy. Formaly, the Action Plans are political documents that are agreed
through a smplified procedure by the two parts in order to enhance and speed up a
number of political objectives. They are not legdly binding internationd agreements, as
the contractud relations between the two parts are aready regulated by other forma
internationa agreements that are the Partnership and Cooperation Agreements (PCAS)

20 Similarly, Also the Article 111.293 of the Constitutional Treaty states that the European Union should
develop relations with third countries that share its values. However, the same article also states that the
EU’s external action should promote those values beyond its borders. The point is: if third countries
aready share the values of the EU, what need is there for the EU to promote them? See M. Cremona,
“The European Neighbourhood Policy: Legal and Institutional I1ssues’, CDDRL Working Papers, Number
25, 2 November 2004, available a http://iis-db.stanford.edu/pubs/20738/Cremona-
ENP_and the Rule of Law.pdf and N. Tocci, “Does the ENP Respond to the EU’s Post-Enlargement
Challenge?’, The International Spectator, Volume XL, No. 1, January-March 2005, p. 26.

21 Communication from the Commission European Neighbourhood Policy. Strategy Paper, cit.

22 Communication from the Commission European Neighbourhood Policy. Strategy Paper, cit., p.8.

23 The Wider Europe Communication states that it encourages regional and sub-regional integration: in
the context of a new EU neighbourhood policy, further regional and sub-regional cooperation and
integration amongst the countries of the Southern Mediterranean will be strongly encouraged. New
initiatives to encourage regional cooperation between Russia and the countries of the Western NIS might
aso be considered. These could draw upon the Northern Dimension concept to take a broader and more
inclusive approach to dealing with neighbourhood issues. Commission Communication “Wider
Europe...”, cit., p.8.

24 According to E. Tulmets, the Commission relied on the experience of the Accession Partnerships to
propose the first Action Plans and on the National Programme of the Adaptation to the Acquis for the
Country Strategy Papers with neighbouring countries. E. Tulmets, “Adapting the Experience of
Enlargement to the Neighbourhood Policy: The ENP as a Substitute to Enlargement?’ in The European
Union and Its Neighbourhood: Policies, Problems and Priorities, Institute of International Relations,
Prague, 2006, p. 42.
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or the Euro-Mediterranean Association Agreements in the case of the ENP?, and were
the Europe Agreements in the case of the candidate countries from Centrd and Eastern
Europe throughout the 1990s. The rdationship between the contractua agreements and
the Action Plans can be compared to the relaionship between the train tracks and the
timetable?®: while the former ddimits the policy aress of co-operation, the later
emphasise the politica priorities.

Table 1. State of play of ENP Action Plans

ENP partner |[Entry into force of ENP ENP Action|Adoption  |Adoption by
countries contractua Country  |Plan by EU partner
raionswithEC  |Report country
Algeria /AA —Sept 2005 |- - - -
Armenia PCA —1999 March Agreed 13.11.2006 (14.11.2006
2005 autumn
2006
Azerbaijan  |PCA —1999 March Agreed 13.11.2006 (14.11.2006
2005 autumn
2006
Bdas |- - = -
Egypt AA —Jun 2004 March Largdy 06.03.2007 |06.03.2007
2005 agreed
autumn
2006
Georgia PCA —1999 March Agreed 13.11.2006 14.11.2006
2005 autumn
2006
lsrael AA - Jun 2000 May 2004 |Agreed end 21.02.2005 11.04.2005
2004
Jordan AA - May 2002 May 2004 |Agreed end 21.02.2005 11.01.2005
2004 02.06.2005
Lebanon AA - April 2006  [March Agreed 17.10.2006 Pending
2005 autumn
2006
e - - - E E
Moldova PCA - Jul 1998 May 2004 |Agreed end 21.02.2005 22.02.2005
2004

% The PCAs regulate the relations between the EU and the Eastern and South-Caucasus Neighbours,
while the Euro-Mediterranean Association Agreements regulate the relations between the EU and the
South-Mediterranean Neighbours. For the complete list of Action Plans and contractual relations with
neighbours seetable 1.
® Interview with an officid from the Commission, Directorate General External Relations and
Neighbourhood Policy, September 2006.
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Morocco AA - Mar 2000 May 2004 |Agreed end 21.02.2005 27.07.2005
2004

Pdedinian  |Interim AA - Jul|May 2004 Agreed end|21.02.2005 |04.05.2005

Authority 1997 2004

Sa - S = [

Tunisia AA —Mar 1998 May 2004 |Agreed end 21.02.2005 04.07.2005
2004

Ukraine PCA —Mar 1998 |May 2004 Agreed end|21.02.2005 |21.02.2005
2004

* AA: Association Agreement

** PCA: Partnership and Cooperation Agreement

Source: update by the author of a table elaborated by the European Commission. Press release
Strengthening the European Neighbourhood Policy Reference: 1P/06/1676 Date: 04/12/2006

Indeed, the ENP borrowed some of its concepts and instruments from enlargement
policy, as some authors have rightly argued®’. According to Judith Kelley, the ENP is a
policy that, like enlargement, combines conditiondlity and socidisation strategies®. The
“Wider Europe’ Communicatiion explicitly offered a quid pro quo to neghbouring
countries.  “in  return  for progress demondrating shared vadues and  effective
implementation of political, economic and inditutiond reforms... the countries...
should be offered a dsake in the EU's Internal Market and further integration and
liberdlization to promote the free movement of persons, goods, services and capital”?°.
Smilarly, the 2004 Strrategy Paper drafted by the Commissor® stated that “the
ambition and the pace of devdopment of the EU’s redionship with each partner
country will depend on its degree of commitment to common vaues, as wel as its will
and capacity to implement agreed priorities™!. However, while postive conditiondity
(providing of asssance and bendfits to the neighbouring countries willing to implement
reforms, exists in ENP*2, negaive conditiondity (suspending a benefit when reforms
are not being carried out) does not™>.

27 See, for instance: J. Kelley, “New Wine in Old Wineskins: Promoting Political Reforms through the
New European Neighbourhood Policy”, Journal of Common Market Studies, Volume 44, Number 1, pp.
29-55; R. Ddl Sarto and T. Schumacher, “From EMP to ENP....”, cit. ; E. Tulmets, “Adapting the
Experience of Enlargement...”, cit.

28 3 Kelley, cit., p.30.

29 Commission Communication “Wider Europe...”, cit..

%0 Commission of the European Communities, European Neighbourhood Policy Strategy Paper,
COM(2004) 373 final, Brussels, May 12, 2004.

31 Commission Communication ENP Strategy Paper, Git.

32 According to the Commissioner B. Ferrero Waldner, “ENP is based on the same kind of positive
conditionality that underpins the enlargement process... In addition, progress is rewarded with greater
incentives and benefits. Only as our partners fulfil their commitments to strengthen the rule of law,
democracy and respect for human rights; promote market-oriented economic reforms; and cooperate on
key foreign policy objectives such as counter-terrorism and non-proliferation of weapons of mass
destruction. Will we offer an even deeper relationship”. B. Ferrero-Waldner, “The European
Neighbourhood Policy:...”, cit., p. 140.

33 For a comprehensive analysis of how conditionality was applied during the latest enlargement round,
see K. Smith, “The Evolution and Application of EU Membership Conditionality” in M. Cremona, The
Enlargement of the European Union, Oxford University Press, 2003, pp. 105-139.
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As for socidisatior™, the emphasis put by the EU on didogue and contacts a multiple
levels®, is reminiscent of enlargement strategy, when EU officids traveled to candidate
dates to negotiate but also to stimulate domestic debates on issues such as democracy,
ethnic minority palitics and human rights.

4. How effective can ENP be?

Since enlargement is considered to have been extremely effective as a means to dtabilise
and make democracy and prosperity amongst the Central and Eastern European
countries more democratic and prosperous - it is often conddered to be the most
successful case of European foreign policy — and since the ENP has borrowed many
features from the enlargement drategy, we will try to andyse whether or not the ENP
can be dffective in pursuing the objective of building security in the EU’s
neighbourhood, just as the enlargement policy has done.

Although it is certainly too early to assess whether the ENP is effectivdly pursuing its
objectives, it is worth taking into condderation the indications provided in the
December 2006 Communication from the Commisson “On Strengthening the European
Neighbourhood Policy”3®, that is the firs generd review of the implementation of the
ENP gnce its inception. The December 2006 Communicetion reaffirms that “grester
economic development and stability and better governance in its neighbourhood™’ is
the premise of the ENP. However, it concedes that the policy needs to be strengthened,
paticularly in light of the fact that if the EU fails to support the reforms efforts of its
neighbours, there will be for the EU a “prohibitive potentid cost [in terms of
security]”*®. The Commission suggests making the policy more attractive to neighbours
by offering them more and better benefits, such as more EU involvement in addressing
frozen conflicts, more funding posshilities and the fadilitation of visa requirements for
the neighbouring countries citizens tha wish to vist EU countries In addition, the
Communication introduces a diginction between the “willing” and the “hedtant”
countries. With regard to the former, the Commisson suggests that the EU hep ther
reform process and make it “faster, better and a lower cost to their citizens™°. As for the
|atter, they should be convinced and be provided with more incentives.

One can eadly read between the lines that while the ENP is not working effectively
with hegitant countries, it dso shows shortcomings with regard to willing countries.

The point is. which neighbours are willing and which ones are hedtant? Frg of dl, it
should be consdered that some of the countries included in the ENP ill do not have an
Action Plan with the EU. Even ignoring the case of Russa which refused snce the
inception of the ENP to be part of this framework, snce it fdt that being a big power it

34 According to 1. Johnston, “Socialisation is when actors generate behaviour changes by creating
reputational pressures through shaming, persuasion and other effortsto socialise state actors’, |. Johnston,
“Treating International Institutions as Social Environments’, International Studies Quarterly, Vol. 45,
No.4, pp. 487-516, cit. in J. Kelley, cit., p. 39.

35 3 Kelley, cit., p.39.

36 Commission of the European Communities, Communication from the Commission to the Council and
the European Parliament on Strengthening the European Neighbourhood Policy, Brussels, 4 December
2006, COM (2006) 726 final.

37 Commission Communication “On Strengthening the European Neighbourhood Policy, cit., p.2.

%3 |bidem.

%9 |bidem.
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had to be treaeted by the EU as such and chose to conduct drictly bilateral relations with
Brussdls, some of the neighbouring countries do not have an Action Plan because they
do not have a contrectua relaionship with the EU (Bearus, Libya Syria), others
because they are not interested in negotiating an AP (Algerid), or because the
negotiations sill have to be concluded. Let us consder the countries that have agreed on
an AP with the EU (Isradl, Jordan, Moldova, Morocco, Pdestinian Authority, Ukraine
and Tunisa throughout 2005; Armenia, Azerbajan and Georgia in November 2006;
Lebanon in January 2007; Egypt in March 2007).

The outcome is mixed: some neighbours, such as Ukraine, Georgia, Moldova and,
patialy, Armenia are carying out a condderable reform package, even though
progresses are not being made uniformly in dl aess. The mog interesting case is
certainly Ukraine for its important geostrategic podtioning, between the EU and Russa
and on the Black Sea, for its dtatus as trangt country for gas and oil pipelines from the
East to the West and for its notable sze, with about 50 million inhabitants. Certainly,
the firsg points of the Action Plan with Ukraine, that envisaged the holding of free and
far dections (presdentid in autumn 2004 and legidative in spring 2006) have been
findly fulfilled. Other important gods have dso been met, such as mantaning a free
media; co-operaing with the EU border asssance misson in Transdnidriay Sgning a
memorandum of underdanding on energy co-operation, and gpproximating laws,
sandards and norms to the EU level. In addition, the EU granted market status economy
to Ukrane and a fadilitation of the visa regime, in exchange for the dgning of a re-
admisson agreement. On the other hand, progress is Hill badly needed in aress such as
adminigrative and judicid reform, the fight againg corruption, and the effort to
improve the dimate for business and invesment*®. Moreover, a new dectord law still
needs to be gpproved that will enable the politicd system to function better than it does
today, with recurrent crises and turf wars between the Presdent and the Prime Minigter.
If the Ukraine continues to show a good record of implementing its Action Plan, the EU
has promised that it would negotiate an “enhanced agreement” to replace the current
Partnership and Cooperation Agreement with the EU in 2008.

While Ukraine shows an overdl good record in ENP implementation, it is controversd
to what extent the EU has contributed to avoiding the creation of new dividing lines and
to ensuring stability and prosperity. With the entry of Poland into the EU in 2004, the
impogtion of the Schengen acquis to the border movements between Poland and
Ukraine led to a reduction in the cross-border traffic by a factor of seven™!. The problem
was patidly solved with the introduction of the so cdled L-type visas for loca border
traffic for resdents living within 50 kilometres from the EU’ s external border.

Even the EU’'s decisgve role in the Orange Revolution in late 2004 was a success, but
was more the result of strong pressures and persond initiatives by the leaders of Poland
and Lithuania than the achievement of ENP.

Turning from the Eagt to the South, the “best pupil” among Southern Mediterranean
countries is certainly Morocco, which no longer aspires to EU membership after its
goplication to the EC was rgected by the Commisson in 1987, but nonetheless wishes

40 C. Grant, “Europe’ s Blurred Boundaries...”, p. 54.
“1 M. Comelli, E. Greco and N. Tocci, “ From Boundary to Borderland...”, cit., p.12.
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to integrate more with the EU today*?. The progress of Morocco on the Action Plan is
considerable, especidly with regard to economic and trade issues™. Progress in civil
and politica reforms is dower: Morocco, which is the North African country tha has
scored better in the fild — the Monarchy has made important reforms, from the family
code to decentrdisation — is dill far from being a democracy.

Also, Tuniga is doing well in the area of economic reforms, but much less in that of
politicd reforms. However, congdering its reluctance to actively engage in the fidd of
human rights, its acceptance of a sub-committee on political didogue and human rights
is considered an important achievement for the ENP**. Jordan has adso embarked on a
programme of nationd reforms modelled on its Action Plan.

Leaving agde Israd, whose politicd and economic degree is more Smilar to that of a
European rather than a South Mediterranean country, the other partners of the EU on the
Southern rim of the Mediteranean dl show reuctance to engage in reforms,
paticulaly in the fidd of democracy and human rights These should be two
characterisic of a “well-governed” country (see above), but the EU seems more
interested in favouring a patnership with the exiging regimes - even when these
regimes violale human rights, in order to mantan dability and avoid “surprises’, such
as the dectord success of Idamic politicd movements — rather than pressng them to
make reforms. The Euro-Mediterranean Association Agreements did include eements
of negative conditiondlity: in case of a materid breach of the clauses of the agreement,
which includes the respect of human rights, the agreements could be suspended. Even
though the suspenson of the agreements was never invoked by the EU, not even in
cases of open violation of human rights, they were a least endhrined in the agreement.
Such clauses are not even mentioned or referred to in the Action Plans.

This overview, though very brief, dready gives us an important indication: asde from
enlargement, it seems that the ENP cannot be very effective in pursuing its ams. Why?
Firg of dl, it should be dressed that the politicd and economic conditions of the then
goplicant countries from Central and Eastern Europe in the 1990s were better than those
of the neighbours now. But the main difference is the willingness. In comparison with
the CEECs, EU’'s Eadern neighbours are less willing to go through costly and long
reforms for a number of reasons. Eastern neighbours like Ukraine, Moldova and
Georgia would like a least a membership perspective as a reward for ther efforts.
Therefore, the leverage of the EU in triggering reforms without granting a membership
perspective is less drong. In addition, the influence of Russa ad of its traditiond
RedPolitik foreign policy is ill strong and has an impact on surrounding countries,
such as Ukraine.

With regard to the Southern neighbours, in the absence of any interest in an eventud
future accesson to the EU, and out of fear tha politicd reforms and human rights
improvements may lead to ther fdl from power, the authoritarian governments of

42 See M. Emerson, G. Noutcheva and N. Popescu, “European Neighbourhood Policy Two Years on:
Time indeed for an ENP Plus’, CEPS Policy Brief no. 126, March 2007, Centre for European Policy
Studies, Brussels, p. 9.

3 |nterview with Commission official, Brussels, September 2006.

“* Interview with Commission official, Brussels, September 2006.
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Southern  Mediterranean  neighbours are generdly  unwilling to engage in  politica
change and are in most cases prone to only carrying ait economic and trade reforms.
They condgder that a genuine democratic sysem might be exploited by extremist
politicad groups, and notably by radica Idamists. However, the concern that the advent
of democracy might imply the rise to power of Idamic fundamentdist groups has dso
influenced the EU’s behaviour in the area. On one pat, the EU has continuoudy
cdamed that democracy and respect for human rights are conducive to gability, as it is
clearly dated in the ESS. “The best protection for our security is a world of wel-
governed democratic states. Spreading good governance, supporting socia and political
reform, dedling with corruption and abuse of power, establishing the rule of law and
protecting human rights are the best means of strengthening the international order™®.
On the other pat, the EU has been traditionally very cautious in pressng for a
democraic change in these countries and denouncing the abuse of human rights
perpetuated by political authorities.

Moreover, other related factors and perceptions influence an effective implementation
of the ENP in the Southern and South- Eastern Mediterranean.

Externd factors are very important in this respect, notably the US-led war on terrorism
that followed the terrorist attacks of September 11™", 2001 and since the 11 September
and paticularly the wars in Afghanisan and Irag, as wel as the stagnation of the Isragl-
Pdegine conflict. These events and ther perception by the Arab countries have
encouraged an increesingly negaive image of “Western” concepts of state, economy
and socid organisation’®. As a consequence of this perception vis-&vis the West, the
defence of reigious and culturd identity and the protection of nationd sovereignty have
become prime concerns of different politicad groupings in North Africa and the
Mashreq*’. This reaction was further triggered by the US demands in 2002-2003 that
the Arab countries democratise their politicd sysems and by the negatively perceived
effects of globdisation on the economy and socid sructures of these countries. Any
extend demand for reform is therefore seen by large layers of the population with
suspicion. To sum up, in addition to the lack of adequate incentives, the implementation
of the ENP in Southern and South-Eastern Mediterranean countries is  strongly
influenced by internationd factors, the unresolved conflicts in the Mashreq countries
and the gtructura as well as economic, socid factors within each country.

Finaly, with regard to the South Caucasus, the Action Plans with Armenia, Azerbajan
and Georgia were adopted as lady as in November 2006, which makes it difficult to
evaduate ther level of implementation. Neverthdess, it gppears clear that the success of
the EU’s engagement in the area drictly depends on its ability to become involved more
effectivdy in conflict prevention and resolutior®®. In fact, so far the EU has been much
more effective in post-conflict reconciliation and peacebuilding roles™.

%5 European Council, A Secure Europe, cit., p.10.

% s Senyiicel, S. Glner, S. Faath and H. Mattes, “Factors and Perceptions influencing the
implementation of the European Neighbourhood Policy in selected Southern Mediterranean Partner
Countries’, Euromesco paper 49, October 2006, p.12.

47 “Factors and Perceptions influencing the implementation of the European Neighbourhood Policy...”,
cit., p.13.

48 \/. Stritecky, “The South Caucasus: A Challenge for the ENP”, in P. Kratochvil (ed.), The European
Union and Its Neighbnourhood...” , cit., p. 64

*9 I bidem.
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5. Theway forward

The EU cannot be very effective in building security in its neighbourhood through the
ENP, in the same or in a smilar way as it has done with the European integration
process firg and with the Eastern enlargement afterwards. In order to secure a red and
effective process of politicd and economic reforms — which, in its turn, would
contribute to avoiding new dividing lines in Europe and to cregting a ring of well-
governed countries - the EU should promise more tangible benefits to its neighbours, as
the Commisson itsdf has acknowledged in the December 2006 Communication (see
above). In the difficulty of replicating the enlargement method, mutatis mutandis, to the
neighbours, the EU should dso look for other methods, resorting more to the
instruments available in the area of CFSP and ESDP. Ukraine and Moldova dready
subscribed to most of CFSP declarations. Other neighbours should follow suit. In
addition, neighbours should be consulted more frequently on foreign and security policy
issues, notably when the discussion involves a security issue that is of direct concern to
them (for example Moldova and Ukrane when the issue of the frozen conflict in
Transdnidria is discussed). They could teke part in the discussions teking place a the
margins of the Council of Generd Affars and Extend Redations (Gaerc), though
unable to vote as non-EU members . They could dso be invited to contribute troops and
asets for EU missons (even without being integrated in the ESDP decison-making
sructure), as Ukraine and Morocco have aready begun to do, although on a limited
scde. On the contrary, the EU should be more flexible and redistic when asking for the
adoption of the long and complex acquis communautaire. A sdective approach would
help the neighbours to be effective a least in a few areas that need to be considered as a

priority.

While the EU should not abandon the vauable aims of the ENP, it should try to be more
cregtive when it comes to the instruments and resort more to foreign policy instruments.

This is paticularly true in the case of the Southern Mediterranean, where the objective
of ensuring security and Sability are more difficult to achieve, dso as a result of the
unresolved conflicts in the area. In this case, it is necessary that the ENP tools be
accompanied by the use of a more proactive foreign policy role (darting from a more
assartive diplomatic didogue) for the EU in the region, especidly with regard to the
| srael- Palestine East and Southern Caucasus conflicts.
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