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Introduction

Institutional Change and Policy Expansion
in EU Security Policy

Europe will be forged in crises, and will be the sum of the solutions adopted
for those crises.

— Jean Monnet

How, and why, does a regional economic organisation turn itself into an
international security actor, willing and able to deploy various types of
assistance, including military/police forces, to countries well beyond its
geographic core? In 2003, the European Union (EU) did just that, by
launching a range of foreign security assistance actions thanks to the
advent of a new framework: the Common Security and Defence Policy
(CSDP)." The EU’s first such action in 2003 was a successor mission to the
UN International Police Task Force in Bosnia-Herzegovina. Just three
months later, the EU took another step forward by launching its first-
ever military operation to help oversee the implementation of a cease-fire
in the Former Yugoslav Republic of Macedonia. Since these initial actions,
the EU has steadily increased the functional complexity and geographic
scope of its foreign security activities, resulting in over thirty such actions
undertaken in Europe, the Middle East, Africa, and Asia. Taken together,
these actions arguably represent the most ambitious security policy initia-
tives in the history of European integration, and they were instigated with
remarkably little public discord or even awareness (Giegerich and Wallace
2004).

' The CSDP operated as the ‘European Security and Defence Policy’ (ESDP) when most of
the actions discussed here were launched. However, for the sake of simplicity I favour the
term ‘CSDP’ throughout this volume.



2 Introduction

In other words, the EU deliberately reformed itself in order to conduct
highly risky security actions that it had never conducted before, and with
an institutional mechanism and material resources that it had never used
before. In the process, the EU has deployed thousands of its own citizens
into dangerous conflict zones in order to help deal with various problems
on the ground. These changes demand an explanation, not least because
highly complex international organisations (IOs) do not normally expand
the scope of their responsibilities in such a dramatic fashion. The fact that
the EU has undertaken these security actions is even more puzzling
from the perspective of international relations theory, as European inte-
gration has mainly involved socio-economic cooperation for most of its
history. Moreover, most EU member states are also members of NATO,
a formidable military alliance that provides a ‘ready-made’ and, some
would argue, more appropriate mechanism for advancing European
security/defence cooperation (Glaser 1993; Art 1996). Given these fac-
tors, some observers doubted an independent EU capacity for such action
was even possible in light of the EU’s difficulties in the Balkans in the
1990s (Gordon 1997/98; Zielonka 1998; Hoffman 2000). Such doubts
were raised again with the EU’s divisions over the American-led war in
Iraq and related challenges, such as the unprecedented scope of the
2004—07 EU enlargements, which increased the EU’s membership from
fifteen to twenty-seven member states (Sangiovanni 2003; Shepherd 2003;
King 2005).*

Yet by undertaking these actions, the EU has demonstrated an ability to
act not only as a provider of security services, but as an innovator as well,
particularly in terms of its role in state-building and civilian crisis manage-
ment more generally (Cawthra and Luckham 2003; Kammel 2011). These
initiatives also involved a high degree of institutional improvisation as
events unfolded. In the words of a former High Representative of the EU
for Foreign Affairs and Security Policy, “There was no EU template for
intervening in crisis situations and it was to a large extent a case of
“learning by doing™.? In addition, and thanks to its efforts regarding
the provision of both civilian and military/police forces, the EU has been
asked to take on more conflict resolution and crisis management respon-
sibilities by other IOs, such as the UN and the African Union (AU), and by

* Followed by the accession of Croatia in 2013, making it the twenty-eighth EU member
state.

3 Javier Solana, former High Representative of the EU for Foreign Affairs and Security
Policy, in Flessenkemper and Helly 2013: 3.
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the governments of conflict-prone states. Thus, as the global demand for
various forms of international security assistance has increased since the
end of the Cold War (Bellamy and Williams 2005; Gross and Juncos
2011), the EU has deliberately adapted itself to help meet those demands.

In order to understand these major changes in the course of European
integration, which is a highly institutionalised process, we need to exam-
ine closely the practical relationship between multilateral security
cooperation, policy or task expansion, and institutional change.
Moreover, as the EU stands alone among regional IOs in its capacity to
undertake foreign security assistance actions with a wide range of
resources, we also need to understand what, if anything, constitutes the
‘European approach’ to the difficult tasks of conflict resolution, peace-
keeping, and crisis management (Mace 2004). This volume seeks to
provide answers to these questions and, in doing so, shed light on more
general problems of contemporary multilateral security cooperation and
the specific challenges of EU security/defence policy cooperation. Finally,
as the EU periodically attempts to reform its foreign/security/defence
policy institutions, and develop a European global strategy, in order to
enhance its overall global ‘actorness’,* any recommendations for reform
should be based on solid evidence about real-world EU decision-making
regarding its conduct of a full range of foreign security assistance actions.
This volume attempts to provide that evidence.

Understanding the EU as an International Actor

The EU defies easy explanation as a global actor. It exhibits features of an
10, a collective security arrangement, a common market, a great power
concert, a security community, an international regime, a federal polity,
and a nation-state, thus presenting a major challenge to analysts of inter-
national relations, comparative politics, and foreign policymaking (White
1999; Hill and Smith 2011). However, since the end of the Cold War the
EU has made dramatic advances in terms of its global presence, not least in
the areas of its economic/development functions and Common Foreign
and Security Policy (CFSP) more generally and its CSDP mechanism more
specifically. The CSDP has in fact become the most ‘visible’ part of the
CFSP, as the effort to launch CSDP actions of various types since 2003 has
not only imposed entirely new political and economic costs on EU

+ Often referred to in the literature as closing the ‘capability-expectations gap’; see Hill
1993.



