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Chart 1. The Correlation between Values, Public Opinion and Politics

Source: The Author.

2. Russia’s propaganda tools  
and manipulative techniques

Russia has invested massively in  anti-European, anti-United States 
and anti-Western activities and has tried to undermine the rule of law, 
the authority of NATO and the basic values of democracy. It attacks, 
deceives, multiplies absurd conspiracy theories to create an informa-
tion chaos. The challenge is how to improve Western societies’ resil-
ience to those techniques and hence limit the efficiency of Russia’s 
continuous attempts to influence them.

2.1. Targeted audiences
Russia is well-armed with knowledge about the different target groups 
domestically and internationally. The  way the  narratives in  news 
programs presented by RT and Perviy Kanal are constructed prove 
that identical messages can be adapted and contextualized accord-
ing to  the  specific interests of  specific audiences. Such manipula-
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tive techniques13 include labelling,14 i.e. linguistic naming of issues or 
groups aimed at constructing the needed context: rebels – separatists; 
power in Kiev – government of Ukraine, and authority,15 i.e. the use 
of a person or institution which has high level of trust and popularity, 
e.g. V. Putin. The use of other authorities, e.g. ministers or state institu-
tions, depends on the hierarchy and the need to reinforce the original 
message. Infotainment16 is used to undermine the quality of the media, 
the objectivity of the presented news, the credibility of Western poli-
ticians and international organizations. In the end, Western society 
becomes increasingly divided over controversies presented in the me-
dia questioning the  efficiency of  foreign and security policies and 
credibility of respective political leaders. At the same time in Russia, 
the state’s control over the media allows to present coherent and clear 
messages supporting and strengthening the position of the political 
elite and Putin. In this way, their policies on international arena are 
not questioned by the majority of Russian citizens who anyway have 
been presented with a very specific narrative of the developments and 
responses on the part of Russia.

Also the design of the TV studios is adapted to the profile of news 
consumption of the respective audience. Perviy Kanal is the leader 
of the top-viewed channels watched domestically and in neighbour-
ing countries among Russian speaking population. Here the studio 
and the anchor is very conservative, to the extent that it revives Soviet 
sentiment. In turn, the RT is a TV-channel with a relatively low num-

13	 Techniques (and appeals) are defined according to PsyOp classification used in US Army (see: 
FM-3-05.301, Psychological Operations Tactics, Techniques, and Procedures, Washington 2003; FM-
3-05.301, Psychological Operations Process Tactics, Techniques, and Procedures, Washington 2007). 
The field manual says: “Techniques are the methods used to present information (supporting 
arguments) to the TA. Effective techniques are based on the conditions affecting the TA and 
the type of information being presented” (FM-3-05.301, Psychological Operations Tactics, Tech-
niques, and Procedures, Washington 2003, p. 5-55, available at https://fas.org/irp/doddir/army/
fm3-05-301.pdf, last time accessed 01.07.2015).

14	 This concept is related to PsyOp technique “name-calling” (W. Wodak, R. Cillia, m. Reisigl, K. Liebhart, 
The Discursive Construction of National Identity, Edinburg University Press, Edinburg 2010/1999), 
which is connected with the discursive strategies (particularly referencing).

15	 For examples of the authority in legitimation, see: T. van Leeuwen, Legitimation in Discourse and 
Communication, “Discourse & Communication”, 1 (1), 2007, p. 91-112. This concept is mentioned 
in PsyOp manual but not as a technique (see: FM-3-05.301, Psychological Operations Tactics, Tech-
niques, and Procedures, Washington 2003).

16	 A manipulative technique to distract people’s attention from the real narratives and the content 
of the event in depth and comprehensively with the help of entertainment tools and elements.
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ber of viewers in Western countries but with a considerable growth 
potential. Accordingly, the RT studio is equipped with latest technol-
ogies, while the programmes look contemporary, interactive, and of-
ten involve the technique of the second screen.17 Even the re-branding 
of Russia Today to RT shows an attempt to obtain more impartiality 
and to de-attach this propaganda channel from Russia.

2.2. Numerous subtopics and conspiracy theories
A vivid example of the use of numerous subtopics and conspiracy theo-
ries as a strategy for creating an information chaos, is the case of down-
ing of the Malaysian aircraft MH-1718 in 2014. Just a few hours after 
the catastrophe, a new agenda was created with the following topics: 
The civilian plane crash in 2001 shot down by the Ukrainian armed 
forces,19 Malaysian “lost plane” and possible technical problems,20 
Putin’s plane as the real target of the Ukrainian armed forces,21 blam-
ing the Western media for recalling the South-Korean plane crash 
in 1983 by the Soviet air forces. The topic of the civilian plane crash 
was updated in every analysed news program of Perviy Kanal. Thus, 
manipulative techniques of  importance/placement,22 i.e. presence 
of the issue in the agenda and the placement of an issue in a news pro-
gram, and repetition,23 i.e. the message is repeated many times within 

17	 This manipulative technique includes promotion of hashtags, social networks, and accounts 
to follow. It is used also for discretisation of some accounts/users.

18	 Malaysian Airlines Boeing 777 was downed over Eastern Ukraine on July 17, 2014. The MH-17 was 
travelling from Amsterdam to Kuala Lumpur. Killing of all 298 people on board is still under 
investigation. The majority of victims were Dutch. Politically, this case became a key turning 
point in Western perceptions about the conflict in Ukraine and Russia’s role in it. Investigations 
and speculations about who is responsible for this act of terrorism evoked significant changes 
of strategic political communication of the sides involved in the conflict. The MH-17 catastrophe 
was not a pre-planned action and it demonstrated the crisis management in communication.

19	 Since 17 July, 2014, on Perviy Kanal.
20	 Ibidem.
21	 Since 18 July, 2014, on Perviy Kanal.
22	 Based on the effects of agenda (setting). For examples, see: T. Borchers, Persuasion in the Media 

Age, Waveland Press, Long Grove 2013, p. 63; G. Jowett, V. O’Donnell, Propaganda and Persuasion, 
Sage Publication, 2015, p. 204.

23	 Repetition is named among the principles of preparation of PsyOp (see: FM-3-05.301, Psychologi-
cal Operations Tactics, Techniques, and Procedures, Washington 2003). It is also named as a tactic 
of intensifying persuasion (for details, see: H. Simons, J. Jones, Persuasion in Society, Routledge, 
2011).
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a news program in either one news story or different news stories, or 
even repeated on other days, were strongly involved.

On the day following the catastrophe, conspiracy theories were 
developed implicitly suggesting the  possibility of  the  US involve-
ment in the 9/11 tragedy, i.e. it was argued that a US air-force plane 
had suddenly appeared in Cuba.24 The main idea behind that story 
was that the 9/11 tragedy was convenient for the US both political-
ly and economically. On the  other hand, the  version about Putin’s 
plane as the real target of the Ukrainian armed forces was supported 
with a quote from the Ukrainian TV where a politician talked about 
targeting Putin; “anonymous source” and graphics of  the similarity 
of the Malaysian airplane and “Board No. 1” were employed to sup-
port that politician’s statement.

At first glance, such conspiracy theories broadcast in the media are 
suggestive of desperation on the part of Russia. Still, they do work. Con-
spiracy theories are a very powerful tool that distracts people’s minds 
from real events and engages them in non-productive mental work. 
The December 2013 opinion poll about the Latvian society’s stance to-
wards conspiracy theories showed that 61% of the population agreed 
that their lives were being affected by different conspiracy theories.25

2.3. Defeating the West with its own weapons: 
Plurality of opinions
Authoritarian and totalitarian regimes in relations with the Western 
democracies have often tried to defeat democracy with its own means. 
The most vivid and historically tragic example is Hitler’s party’s ascent 
to power through democratic elections. Goebbels, the future Nazi Ger-
many Minister of Propaganda, wrote in 1928 in the Nazi newspaper 
“Der Angriff” (The Attack): “We enter the parliament in order to sup-
ply ourselves, in the arsenal of democracy, with its own weapons […]. 
If democracy is so stupid as to give us free tickets and salaries for this 
[…] work, that is its affair.”26

24	 On Perviy Kanal.
25	 SKDS, December, 2013.
26	 J. Goebbels, “Der Angriff” (“The Attack”), April 30, 1928.
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The  idea of  defeating democracy with its own weapons is  still 
alive. Nowadays, Russia attacks the Western value of rationality and 
uses the argument of “the second opinion” or plurality of opinions. 
The phrase “the second opinion” has even become the slogan of RT. 
For instance, this propaganda channel used the public opinion’s con-
tention as to the nature of the Iraq war, to sell itself as an impartial, 
objective media outlet in the USA. Overall, Russian propaganda in-
volves a  clash of  political systems, which is  more dangerous than 
the old-school Soviet propaganda. This is because Western societies 
receive an “alternative point of view,” and hence do not recognise eas-
ily the way how Russia’s propaganda in a fluid manner redefines and 
deconstructs the Euro-Atlantic values.

2.4. Vox populi, i.e. the voice of the common man
One of  the  key manipulative techniques employed by the  Russian 
propaganda engine is  the voice of ordinary people, i.e. people that 
look and talk like most of the viewers themselves.27 Opinions of – be 
sure of that – carefully selected “common men” offer an insight into 
what an average person thinks and knows about the “actual,” “true” 
reality. This technique is  often supported by another manipulative 
technique, i.e. testimony,28 which refers to quotes to support or reject 
the message. At the practical level, in that stream of Russia’s propa-
ganda, “evidence” is presented by local people without names or sur-
names29 or as a phone call by a  local resident without a photo and 
a surname.30 Clearly, it would be futile to attempt to identify and verify 
either the names of the individuals whose opinions and insights were 
employed in the broadcast or the surroundings. Finally, the informa-
tion source, even if indicated, is blurry, usually YouTube videos whose 
authors/source remain unidentifiable.

27	 This technique is mentioned/listed as a common PsyOp technique (see: FM-3-05.301, Psychologi-
cal Operations Tactics, Techniques, and Procedures, Washington 2003).

28	 Testimony is listed as a common PsyOp technique (see: FM-3-05.301, Psychological Operations 
Tactics, Techniques, and Procedures, Washington 2003).

29	 Pervy Kanal, August 8, 2014, news on implementation of counter-sanctions.
30	 Pervy Kanal, July 17, 2014, news on MH-17.
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In  the  case of  the  MH-17, the  RT channel used the  technique 
of the second screen to magnify the emotional dimension of the mes-
sage. Specifically, while one of  the screens would project a Twitter 
picture of a soldier holding a toy at the place of the tragedy, the other 
screen would feature a full video coverage: The soldier crosses himself 
after putting the toy on the ground – with a title “What really hap-
pened with the toy.”31 In this way, Russia pictures the war in Ukraine by 
reference to the suffering of children and involving the context of fear, 
seriousness of the situation and heavy emotional background. This 
implies moral superiority of Russia and dehumanisation of Ukrainian 
armed forces, while at the same time portrays Ukraine as a failed state.

2.5. Church as a symbol of morality
To emphasise the moral superiority of Russia, the element of religion 
was introduced during the first humanitarian aid convoy in 2014.32 
The TV channels, using the technique of repetition, showed church-
es on fire,33 i.e. targets of the Ukrainian military forces. The coverage 
did not involve any dates or clear references to exact venues. Anoth-
er commonly shown image was a religious icon behind the window 
of the car of humanitarian aid or even two similar holy icons behind 
the car window.34 The latter case was a clear indication of manipula-
tion in that it is unlikely in the Orthodox tradition that two similar 
icons are placed next to each other.

That the Church, i.e. a symbol of morality, is employed suggests 
that Russian propaganda targets the  following foundational values 
of the Euro-Atlantic community: 

�� humanism that was contrasted with Russia’s moral superiority; 
�� international solidarity which was ridiculed with the  image 

of Ukraine as a failed state, pseudo-parliamentarianism, radi-

31	 RT, July 18, 2014, news on downing the Malaysian airline MH-17.
32	 On 12 August, 2014 the first Russian humanitarian aid convoy moved from the Moscow area (Pod-

moskovje) to Eastern Ukraine. Approximately 280 half-empty tracks (numbers changed) made 
the path to the Ukrainian border and afterwards entered Ukraine in the conflict zone. The Ukrain-
ian side called it a violation of the border. The Russian side referred to violated agreements by 
the Ukrainian side.

33	 Perviy Kanal, August 16, 2014.
34	 Perviy Kanal, August 12, 2014.
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cals going out of control, oligarchy, lack of order at the military 
level and politics, lack of Ukrainian connection to international 
organisations; 

�� the rule of law which was undermined by the image of Ukraine 
and the West violating international agreements; 

�� socially responsible democracy which was challenged by the im-
age of Ukraine as a failed state incapable of acting in a socially 
responsible manner. 

2.6. Entertainment instead of information
During the Minsk II agreement,35 the Russian propaganda engine re-
sorted to another powerful tool, i.e. infotainment. The main strategy 
was not to discuss the content of the agreement in depth and compre-
hensively. Instead, the focus of the media coverage was on tiny funny 
details of the work in Minsk, including pictures of President Lukashen-
ka “serving drinks himself,”36 a photo of a pseudo kiss between the lead-
ers of  France and Germany,37 Lukashenka pushing the  chair,38 and 
others. By presenting that kind of images, Russia questioned the unity 
of the Western countries, separated the US from the remaining West-
ern countries, and undermined the reliability of NATO, other inter-
national organisations and of the European Court of Human Rights. 
In February 2015, those goals of Russian propaganda were openly ex-
pressed. For instance, the RT broadcast a video about a US senator who 
did not verify the evidence provided by the Ukrainian MP.39 This issue 
was supported by some fake materials on Iraq and Libya, which were 
used to start the military campaign. This aspect was directly linked 
to inability to trust Ukraine and the West. At the same time, the role 
of Putin was legitimised in the media, while he was presented as a re-

35	 On February 11, the so called Normandy Four met in Minsk to conduct negotiations on solving 
the conflict in Ukraine. The leaders of France, Germany, Russia and Ukraine and a more technical 
group, which included the representatives of rebelling territories, came to the so called Minsk II 
agreement. While many remained critical, at that time this agreement was understood as a suc-
cessful step toward a long-lasting peace in Eastern Ukraine.

36	 RT, February 12, 2015.
37	 Ibidem.
38	 See: Minsk Lukashenko removed the loose stools from Putin, news from Ukraine, February 12, 2015, 

available at https://www.youtube.com/watch?v=Gk3PI4aFOYU, last time accessed on 1.07.2015.
39	 RT International, RT America, February 13, 2015.
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liable, credible and strong leader, in a striking contrast to Western 
politicians that were presented as weak and unreliable. On RT it was 
done through the voice of authority from the West: Merkel saying 
that it was Putin who pressured the separatists to sign the truce deal. 
The same from Hollande: “I am thankful to Putin,”40 yet, the context 
of these quotes was not provided.

3. Subversion: real or not?
In February 2015, NATO General, Sir Adrian Bradshaw argued 

that the  “alliance needs to develop both fast-reacting conventional 
forces and capacities to counter Russian efforts at coercion and propa-
ganda, as seen in Ukraine.”41 He stressed as well that “our information 
and warning system will be specifically attuned to the range of hybrid 
threats including not only the deployment of potentially hostile con-
ventional forces, but also political agitation and subversion, cyber-at-
tack, hostile propaganda and other destabilizing effects.”42 How real 
is subversion, i.e. a systematic attempt to overthrow or undermine 
a government or political system by persons working secretly from 
within, in the region close to Russia? Latvia’s case proves that it is pos-
sible, yet not in a conventional manner.

In March 2015, Viktor Kalyuzhny, the former Russian ambassador 
to Latvia, revealed some old Russian Embassy plans to the Russian ra-
dio Eho Moskvi. He said, “we had a programme: 2009 should be Russia’s 
year in Riga, but 2010 – in Saeima [Latvian parliament].”43 Kalyuzhny 
admitted that “we did Riga”44 (on June 6, 2009, municipal elections 
took place in Latvia, and in Riga the winner was the pro-Kremlin par-

40	 RT International, February 12, 2015.
41	 Russian expansionism may pose existential threat, says Nato general, “The Guardian”, February 20, 

2015, available at http://www.theguardian.com/world/2015/feb/20/russia-existential-threat-brit-
ish-nato-general, last time accessed on 21.02.2015.

42	 General Sir Adrian Bradshaw, NATO Deputy Supreme Allied Commander Europe; Speech at 
the Royal United Services Institute, February 21, 2015.

43	 Bijušais Krievijas vēstnieks: 2010. gadā krieviem bija jābūt Saeimā, (The former Russian ambassa-
dor: in 2010, Russians had had to be in Saeima), “Ir”, March 10, 2015, available at http://www.irir.
lv/2015/3/10/bijusais-krievijas-vestnieks-latvija-2010-gada-krieviem-bija-jabut-saeima, last time 
accessed in 10.09.2015.

44	 Ibidem.
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ty “Harmony Centre”, and the young politician Nils Ushakovs became 
that party’s leader). At the same time, Kalyuzhny expressed sadness 
about the failure to do the same in the Latvian parliament in 2010.45 
The Harmony Centre entered the parliament but was not included 
in the coalition government and remained in the opposition. The plans 
revealed by Kalyuzhny indicate plans of subversion and an attempt 
by Russia to get embroiled in the internal affairs of Latvia; a serious 
violation of international public law. It is also evidence of the strategy 
to win democracy with its own means. In spite of the Russian failure 
to influence Latvia’s domestic political scene, the struggle about sub-
version in Latvia continues. Russia’s propaganda reaches also the West-
ern media.

In Der Spiegel June issue,46 Riga’s Mayor Nils Ushakovs is portrayed 
as a pro-European, integrated and democratic Russian who is “unre-
ceptive to the nationalistic attempts from Russia.”47 Ushakovs himself 
is quoted to speak of an ethnic ghetto in Latvia (sic!) and his plans 
to become the Prime Minister of Latvia. But Ushakovs still represents 
the party “Harmony Centre” which has a cooperation agreement with 
Putin’s Party “Единая Россия” (United Russia) and has direct links 
to the Kremlin. Ushakovs received Patriarch Kirill’s support for his 
position to introduce Russian as the second official language in Latvia 
in the referendum in 2012,48 as well as The Prize of the Internation-
al Foundation for the Unity of the Orthodox Christian Nations from 
the hands of Kirill.49 In these cases, Russia with the help of Riga’s May-
or clearly attacks the value of secularism, involves the church in po-
litical affairs and represents the Orthodox Church as the guarantee 
of morality. It must be reminded that Kirill’s church is a tool for Rus-

45	 Ibidem.
46	 „Der Spiegel”, o. 27/26.6, 2105.
47	 “unempfaenglich für die nationalistischen Versuchungen aus Russland”
48	 Святейший Патриарх Кирилл встретился с мэром Риги Нилом Ушаковым (His Holiness 

Patriarch Kirill of Moscow met the Mayor of Riga Nils Ushakovs), December 4, 2012, ТВ Союз, 
available at http://tv-soyuz.ru/news/svyateyshiy-patriarh-kirill-vstretilsya-s-merom-rigi-nilom-
ushakovym, last time accessed on 10.09.2015.

49	 Maskavas pareizticīgo mācītājs: “Latvija nekad nav bijusi valsts!” VIDEO (The orthodox priest of Mos-
cow: “Latvia has never been a state!” VIDEO), February 24, 2015, available at http://www.kasjauns.
lv/lv/zinas/186424/maskavas-pareizticigo-macitajs-latvija-nekad-nav-bijusi-valsts-video, last time 
accessed on 10.09.2015.
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sia’s domestic and international policy, while its main goal is the uni-
fication of the so called “Russian World”.

Aleksandr Veshnyakov, the Russian ambassador to Latvia, has re-
cently declared that “Russian world is without borders” and that one 
day Latvia could become a part of Russia, i.e. “if you will decide so – 
please! We are open to your membership in the Eurasian Union.”50 
Information war continues, society’s “hearts and minds”51 are under 
attack. These seemingly innocent words of the ambassador entail big 
security threats. This is because if the Latvian society becomes too re-
ceptive to Russian propaganda, a time may come when Russia’s plans 
turn into reality with democratic means.

4. “I determine the enemy’s hsing  
while I have no perceptible form”52

Big differences exist between the Euro-Atlantic community and Russia 
with regard to how democracy, freedom, the role of state, free market, 
respect of minorities, trust in international law and international or-
ganisations are understood. Russia’s propaganda pictures democracy 
as a sign of weakness and a lack of leadership. Western media are por-
trayed as not free and not credible, while Western countries as those 
that lack solidarity and do not follow international agreements. Russia 
questions Western unity, separates the US from other Western coun-
tries, splits the European Union countries, seeks to turn the US and 
other Western countries into enemies, and undermines the reliability 
of NATO, other international organisations and the European Court 
of Human Rights. The gap between these perceptions is so wide that 
Russia’s attempts to redefine the basic Euro-Atlantic values are a se-
rious threat to the Western world.

50	 I. Ābolirņš, Ģ. Kasparāns, Vešņakovs: Krievu pasaulei nav robežu. Mēs jūs gaidām, ja paši tā izlemsiet 
(Veshnyakov: The Russian world has no boundaries. You are welcomed if you decide so), “Sest-
diena”, February 6, 2015, available at http://www.diena.lv/dienas-zurnali/sestdiena/vesnakovs-
krievu-pasaulei-nav-robezu-mes-jus-gaidam-ja-pasi-ta-izlemsiet-14086533, last time accessed 
on 10.09.2015.

51	 A soft-power term, introduced by J. Nye.
52	 Sun Tzu, trans. by R. D. Sawyer, The Art of War, MetroBooks, NY 2001, p. 193.
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The methods and actions that tend to be described as a hybrid or 
information war are nothing new. In  fact, they are an organic part 
of military strategy and were precisely described already 2500 years 
ago by Sun Tzu in “The Art of War”. He wrote: “I determine the en-
emy’s hsing while I  have no perceptible form.”53 The  Chinese term 
hsing can be translated as the enemy’s disposition of forces, a pattern 
or inner system. In other words, to win the war, the military strate-
gy advises to be “formless” and to be able to manage not to become 
a system in the eyes of the foe. When the foe sees and understands 
one’s disposition of (political, military, information) forces, the inner 
system and its principles, one becomes predictable and vulnerable.

It  is an easy task to decode and understand the basic principles 
which serve as the basis for Western societies, and it is that transpar-
ency that is simultaneously the greatest achievement and the most 
vulnerable point of democracy. Western democracies’ inner system 
is open. The West’s judicial system, mechanisms of decision making, 
principles of putting in action the defence principles and mechanisms 
are generally transparent and understandable, because they are gen-
erally known and embedded in international law. In contrary, Russia 
as a foe and an authoritarian state remains unpredictable. Everything 
can happen; even at the front door of the Kremlin. The hsing or dis-
position of forces and the inner system of Russia is closed and hard-
ly decodable. Therefore, this incompatibility of inner systems is one 
of the main reasons why it is so difficult for the West to respond to Rus-
sia’s strategic political communication properly.

Another reason why the West faces problems to re-balance Rus-
sia’s foreign policy, is the fact that Russia has established a wide-range 
of self-defence mechanisms in Western Europe. These mechanisms 
involve so called compatriots and nets of experts. In recent months 
there has been a surge in local think-tanks and organisations that are 
generously financed by the Russian government or the Russian estab-
lishment-friendly business. Their representatives appear on the RT 
screen, in international conferences presenting a “softened” version 
of  Russia’s official policy and questioning efficiency and credibili-

53	 Ibidem.
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ty of EU and NATO member states. Still, the tight links that Russia 
maintains with some Western governments are the most dangerous.

It is evident that in some respects Western democracies face prob-
lems in defending their societies, their political and judicial systems, 
rules and norms of foreign policy. A considerable part of Western socie-
ty still does not recognise that it is living in the middle of an information 
war and that it loses this war. The answer why Europe fails to address 
the information war adequately lies in the fact that the current struggle 
is about influence, not about a territory. Russia with its massive prop-
aganda budget does not promote an alternative life model, as it was 
the case during the Cold War. Nowadays, Russia spreads doubt, con-
fusion and dissatisfaction with the values and facts the Western mass 
media and political leaders are talking about and stand for. Yet, that 
propaganda cannot be defeated by counter-propaganda, as it was pos-
sible during World War II and during the Cold War period. That is be-
cause it would mean a loss of a certain part of democracy in the Western 
world; the mass media freedom would become the most affected. Sec-
ondly, within the context of the crisis in Ukraine, the boundaries be-
tween war and peace, and state sovereignty and invasion are blurred, 
which has led to information fog and information chaos.

Moreover, while some authors argue that Ukraine is far more impor-
tant to Russia than to the United States, and that there is a clear asym-
metry in interests,54 in geographical terms the dispute is of the highest 
importance geopolitically for each of the parties involved. Motyl eval-
uates the situation very precisely: “Putin’s aggression in Ukraine chal-
lenges the entire post-war security architecture, as well as the relevance 
of its institutions – NATO, the European Union, the OSCE and, ul-
timately, even the United Nations. Finally, Putin appears determined 
to weaken the West economically, to split it politically and to establish 
Russia as the hegemonic power in the continent of Europe.”55

54	 R. Menon, K. Marten, Facing a  Fragile Ceasefire. If the  Deal Doesn’t Hold, Don’t Arm Ukraine, 
“Foreign Affairs”, February 13, 2015, available at http://www.foreignaffairs.com/articles/143088/
rajan-menon-and-kimberly-marten/facing-a-fragile-ceasefire?cid=nlc-foreign_affairs_this_week-
021915-facing_a_fragile_ceasefire_5-021915&sp_mid=48064185&sp_rid=Z3VuZGEucmVpcmVAZ
21haWwuY29tS0, last time accessed on 15.02.2015.

55	 A. J. Motyl, The West Should Arm Ukraine. Here’s Why – And How, “Foreign Affairs”, February 10, 2015, 
available at http://www.foreignaffairs.com/articles/143056/alexander-j-motyl/the-west-should-
arm-ukraine, last time accessed on 10.02.2015.
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Conclusions
In order to respond to Russia’s strategic communication properly and 
to defend the societies, first, Western leaders and societies must be 
aware that the Western inner system of values is open and vulnerable. 
The West must be aware of the means and tools used in the informa-
tion war and has to be ready to address a variety of new challenges 
and hence defend its foundational values. Second, while exposed 
to the propaganda threats, the Western world should not give up its 
core values. Democratic values in Western societies have been taken 
for granted. At the same time, their role in preserving peace, security 
and prosperity have not been appreciated enough. Third, the solution 
to the current situation is to become less dependent on Russia. That 
includes reorientation of businesses, less economic dependence, en-
ergy independence, and also independence of information.

Fourth, it would make sense to  re-think the basic values in de-
mocracy for ourselves. This approach could involve the  principle 
of self-defence or militant democracy or the idea that democracy has 
its own boundaries. Perhaps more importantly, it would make sense 
to re-state that democratic states can be regarded as an object of pro-
tection. If it is possible to indicate the occurrence of attempts to in-
duce change in the nature and identity of state, elements of the state, 
the state order, the right of people to exercise the sovereign power, 
the chain of the democratic legitimacy, opposition, parties, independ-
ent judiciary, guaranties of human and fundamental rights, the princi-
ple of self-defence of democracy should come into force. Democratic 
order cannot directly prevent an anti-state or anti-democratic revo-
lution but it could make it more difficult, in the long-term interest 
of the people. Also, peoples’ right to resist can be expanded, preven-
tive constitutional safeguards and unchangeable core of the democratic 
order developed, as well as further development of international law 
foreseen in the way the basic Trans-Atlantic values are better defended.

Fifth, the level of media literacy in society is of the utmost impor-
tance. Uninformed opinion masquerades as news, lines are blurred 
between legitimate journalism and propaganda, entertainment, self-
promotion and unmediated information appears on the  Internet 
as  true and verified information. This superabundance of  informa-
tion has made it imperative that citizens learn to judge the reliability 
of news. Therefore, it is possible to argue that the illiterate of the 21st 
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century will not be those who cannot read and write, but those who 
cannot learn, unlearn, relearn and evaluate the credibility and reli-
ability of  information. A contemporary media consumer has to be 
able to recognise the information, recognise the tools and to be able 
to analyse critically. One cannot be passive about news consumption, 
and media literacy is a set of skills which can be taught and learned.

It is the responsibility of politicians, experts and civil society to scat-
ter the current information fog and chaos, and the most important 
challenge is to find adequate instruments how to cope with Russia’s 
propaganda, how to find “liquid” tools against “liquid” threats, and 
stabilise the societies. It is of utmost importance to unite and re-build 
solidarity within the Euro-Atlantic community on the basis of these 
principles. Only in this way will it be able to respond to the external 
security threats and challenges and to maintain the social and politi-
cal security of its people.
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ENP or ENPs? The curious web 
of the European Neighbourhood 
Policy: the Southern and 
Eastern Dimensions revisited*

Abstract: The objective of this paper is to examine the European Neighbour-
hood Policy from the perspective of its functioning and considering possible 
changes in its logic. Will the changes occurring in the Southern and Eastern 
neighbourhoods (the Arab Spring and its aftermath and Russia-Ukraine war 
and its influence upon the Eastern partners respectively) stimulate a  funda-
mental change in the neighbourhood policy, a division into two separate poli-
cies (ENPs) or will we be dealing with the same unchanged status quo?
Keywords: European Neighbourhood Policy, European Union, Southern 
Neighbours, Eastern Neighbours, security

Introduction
In the 21st century, the EU started modifying the policy towards its 
neighbours. There existed several reasons for the modification. First 
of all, the number of the EU member states changed due to the “Big 
Bang” Enlargement of the European Union of 2004 and 2007. Second-
ly, the 2004 European Neighbourhood Policy (ENP) was established 
with extremely heterogeneous members as regards the entities’ politi-
cal, economic and socio-cultural status. On the one hand, there are 

*	 This research project has benefited from funding under the Polish “National Science Centre” (NCN) 
grant titled “European Neighbourhood Policy: (multi-level) governance, the reform process and 
the prospect of enhanced cooperation in the region”, OPUS/HS5, No. 2013/09/B/HS5/04534. This 
article was written during the Author’s stay at the Harvard University in June-August 2015.
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ENP European countries such as Ukraine, Belarus, and Moldova. On 
the other hand, there are non-European countries such as Libya, Jor-
dan. As a consequence, relationships with the neighbouring countries 
forced the EU to change its politics towards the neighbours. The fact 
that some programmes and the way they were implemented by the EU 
in the neighbourhood were ineffective also contributed to the change. 
Thirdly, relations with the neighbouring countries became problematic 
due to a series of events in the Southern neighbourhood – the Arab 
Spring, which destabilised the area of Maghreb and Mashreq. Next, 
the events in  the East of Europe also contributed to  the problems. 
The situation of the EU’s Eastern neighbours has complicated in the last 
two years (2014-2015). The Euromaidan revolution and the war in Don-
bas have led the EU member states to direct their efforts towards stabi-
lising the situation in Ukraine. As a consequence, discussions of future 
prospects and the EU policy towards Eastern Europe and the South 
Caucasus have been set aside. In addition, wars and conflicts occurring 
in the South of Europe along with the immigrants flooding Southern 
EU member states have led to the Eastern neighbours and their prob-
lems being neglected (despite the fact that Ukraine is consumed in war). 
Therefore, due to several internal problems present in the EU (Euro-
zone crisis1, Brexit, nationalist parties gaining power in the individual 
member states), the validity of the Eastern policy ought to be revisited. 
Will the EU decision-makers seek prospects in the Eastern countries 
or will they merely focus on stabilising the situation in Ukraine and 
normalising relations with Russia (in mid-term perspective)? The pa-
per will also attempt at indicating required modifications in the logic 
of the ENP and Eastern Partnership (EaP). As the situation in the South-
ern and Eastern neighbourhood proves, with no changes in the neigh-
bourhood policy, the EU will be unable to react to conflicts and rapidly 
changing reality. Both the EU and its neighbourhood are undergoing 
change. For that reason, the policy of conditionality, which is the basis 
of the ENP, ought to be modified with the EU’s objectives and interests 
towards the neighbourhood in mind.2

1	 A. Åslund, Ukraine Is More Important Than Greece, “Atlantic Council”, July 6, 2015, http://www.at-
lanticcouncil.org/blogs/new-atlanticist/ukraine-is-more-important-than-greece

2	 For more information on the required changes in the ENP see: N. Witney, S. Dennison, Europe’s 
Neighbourhood: Crisis as the New Normal, “Policy Memo”, June 2015, no. 135, European Council on 
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The aim of the present paper is an attempt at viewing the Europe-
an Neighbourhood Policy from the perspective of its functioning and 
considering possible changes in its logic. Will the changes occurring 
in the Southern and Eastern neighbourhoods (the Arab Spring and its 
aftermath and the Russia-Ukraine war and its influence on the Eastern 
partners respectively) stimulate a fundamental change in the neigh-
bourhood policy, a division into two separate policies (ENPs) or will 
we be dealing with the same unchanged status quo?

1. The European Neighbourhood Policy3

Prior to the 2004 Eastern enlargement of the EU, a debate had 
been held at the European forum on the future neighbourhood pol-
icy following the enlargement. The discussion on this subject gained 
momentum in  April 2002, when Denmark and the  United King-
dom submitted the first proposal entitled New Neighbours Initiative, 
to offer the countries on the future Eastern border of the EU – Bela-
rus, Ukraine and Moldova – the status of “special neighbours”. Then, 
as a result of objections raised by France and Spain fearing the mar-
ginalisation of  the  Mediterranean Dimension, countries from out-
side Europe were also included in  that initiative. The  first concept 
of the European Neighbourhood Policy was presented on 11 March 
2003 in the Commission Communication: Wider Europe – Neighbour-
hood: A New Framework for Relations with our Eastern and Southern 
Neighbours, in which the Commission presented the vision of relations 
with the neighbour states.4 The document indicated fourteen states 
that border the Community: Russia, Ukraine, Moldova and Belarus, 
as well as participants in the Barcelona process: Algeria, the Palestinian 
Authority, Egypt, Israel, Jordan, Lebanon, Libya, Morocco, Syria and 

Foreign Relations, www.ecfr.eu
3	 Based on: T. Kapuśniak (Stępniewski), Wymiar Wschodni Europejskiej Polityki Sąsiedztwa Unii Eu-

ropejskiej. Inkluzja bez członkostwa? / The eastern dimension of the European Union’s Neighbour-
hood Policy. Inclusion without membership?, “Zeszyty Natolińskie”, no. 42, Centrum Europejskie 
Natolin, Warszawa 2010.

4	 Wider Europe – Neighbourhood: A  New Framework for Relations with our Eastern and Southern 
Neighbours, Communication from the Commission to the Council and the European Parliament, 
Brussels, 11.3.2003, COM (2003) 104 final, http://ec.europa.eu/world/enp/pdf/com03_104_en.pdf
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Tunisia. Then, in 2004, the neighbours of Turkey – which is a candi-
date country – were also included into that group, namely Armenia, 
Azerbaijan and Georgia. By this, the ENP was to cover 17 countries 
in total, with a population of 400 million.

The idea behind the Communication was that the EU should be 
striving for the development of an area of prosperity and good neigh-
bourly relations – a circle of friendly countries with which the EU has 
close, peaceful and cooperative relations. It was indicated that all coun-
tries should be helped in participating in the Community Common 
Market through the liberalisation and promotion of the free move-
ment of persons, goods, services and capital. Building on the common 
values, the EU wanted to create a framework of closer cooperation, 
even by accepting solutions which are binding under the European 
Economic Area, though it firmly stated that the neighbourhood policy 
was not an invitation to join the EU. Cooperation was also proposed 
under the framework of the Common Foreign and Security Policy and 
the Common Security and Defence Policy.

Then, in early July 2003, the Commission published a successive 
communication: Paving the way for a New Neighbourhood Instrument,5 
which was basically devoted to issues connected with various aspects 
of the ENP, including the establishment of a new financial instrument: 
the European Neighbourhood and Partnership Instrument (ENPI).6 
The Communication about a “Wider Europe” has become the basis 
for the formulation of the concepts of the European Neighbourhood 
Policy of the EU, which was announced on 12 May 2004.7 It was point-

5	 Paving the  way for a  New Neighbourhood Instrument, Communication from the  Commission, 
1 July 2003, COM (2003) 393 final, http://ec.europa.eu/world/enp/pdf/com03_393_en.pdf

6	 Regulation (EC) No 1638/2006 of the European Parliament and of the Council of 24 October 2006 lay-
ing down general provisions establishing a European Neighbourhood and Partnership Instrument, 
Official Journal of the European Union, L 310/1, http://ec.europa.eu/world/enp/pdf/oj_l310_en.pdf

7	 Wider Europe – Neighbourhood: A  New Framework for Relations with our Eastern and Southern 
Neighbours, Communication from the  Commission to  the  Council and the  European Parlia-
ment, Brussels, 11.3.2003, COM (2003) 104 final, http://ec.europa.eu/world/enp/pdf/com03_104_
en.pdf. For more about the European Neighbourhood Policy and the enlargement of the EU 
to the East, see: J. Varwick, K.-O. Lang, European Neighbourhood Policy. Challenges for the EU-
Policy towards the  New Neighbours, Opladen & Farmington Hills 2007; L. Delcour, E. Tulmets 
(eds.), Pioneer Europe? Testing EU Foreign Policy in  the  Neighbourhood, Baden-Baden 2008; 
Ch. J. Schneider, Conflict, Negotiation and European Union Enlargement, Cambridge 2009; K. We-
ber, M. E. Smith, M. Baun (eds.),Governing Europe’s Neighbourhood. Partners or Periphery?, Manches-
ter-New York 2007; H. Sjursen (ed.), Civilian or Military Power? European Foreign Policy in Perspective, 
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ed out in the document that there were 14 countries bordering with 
the Community: Russia, Ukraine, Moldova, Belarus, and the mem-
bers of the Barcelona Process: Algeria, Palestinian National Authority, 
Egypt, Israel, Lebanon, Libya, Morocco, Syria, and Tunisia. Subse-
quently, in 2004, neighbours of Turkey, itself an EU candidate, were 
included into this group of countries. Those were Armenia, Azerbai-
jan, and Georgia. As a result, the ENP encompassed a total of 17 coun-
tries inhabited by approximately 400 million people. The next step was 
a package of political initiatives prepared by the Commission in May 
2004 – Strategy Paper – which was accepted by the Council of Eu-
rope and the European Union in June 2004.8 The package concerned 
the following issues: political dialogue and reforms, trade and measures 
to prepare the partners for the gradual approach to obtaining a share 
of the internal market of the EU, justice and internal affairs, energy, 
transport, information society, the natural environment, research and 
innovation, as well as social policy and interpersonal relations.

It should be noted that Russia did not express interest in partici-
pating in the ENP. Another EU-Russia summit took place on 31 May 
2003 on the occasion of the 300th anniversary of St. Petersburg, and 
due to this it had a symbolic dimension. During that meeting, the crea-
tion of common spaces between strategic partners under the existing 
PCA was proclaimed.9 The following “common spaces” were agreed: 
1) Common Economic Space; 2) Common Space of Freedom, Secu-

London-New York 2007; F. Attina, R. Rossi (eds.), European Neighbourhood Policy: Political, Economic 
and Social Issues, Catania 2004; F. Celata, R. Coletti (eds.), Neighbourhood Policy and the Construc-
tion of the European External Borders, Springer, Cham-Heidelberg-New York-Dordrecht-London 
2015; D. Cadier, Is the European Neighbourhood Policy a substitute for enlargement?, 2014, http://
www.lse.ac.uk/IDEAS/publications/reports/pdf/SR018/Cadier_D.pdf

8	 European Neighbourhood Policy – Strategy Paper, Communication from the Commission, 12 May 
2004, Brussels, 12.5.2004, COM (2004) 373 final, http://ec.europa.eu/world/enp/pdf/strategy/strat-
egy_paper_en.pdf

9	 During the  EU-Russia Summit in  Moscow on 21 May 2004 the  parties appointed coordina-
tors responsible for the  creation of  four areas. Cf. A. Bryc, Stosunki Federacji Rosyjskiej z  Unią 
Europejską, [in:] A. Czarnocki, I. Topolski (eds.), Federacja Rosyjska w stosunkach międzynarodowych, 
Lublin 2006, s. 202; S. Bieleń, Tożsamość międzynarodowa Federacji Rosyjskiej, Warszawa 
2006, p. 283; M. Menkiszak, Rosja wobec Unii Europejskiej: kryzys „strategicznego partnerstwa”, 
“Prace” OSW, Warszawa, January 2006; H. Haukkala, The EU, Russia and the European Neighbour-
hood Policy: The Case of Moldova, The Finnish Institute of  International Affairs, 12 April, 2005; 
http://www.fornet.info/documents/FORNET%20 plenary%2005%20Moldova%20Background-
paper.pdf
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rity and Justice; 3) Common Space on External Security; 4) Common 
Space on Research, Education, Culture.10

As a result, the ENP covered the countries which geographically 
neighboured the EU but had no previous perspective of membership 
in the structures of the EU and had established relations with the EU 
on the basis of the treaties (PCA or association agreements). Taking 
the treaty regulations with the EU into consideration, the conclusion 
can be drawn that what the ENP offered the EU’s neighbours (including 
Eastern European countries) was a different form of cooperation and 
by this the prospects of membership in the EU structures in the future 
were ruled out. Moreover, due to the lack of a binding agreement (PCA) 
between the EU and Belarus, the country has not become a member 
of the ENP, though it has been included in the EU proposal.

The main goal of the ENP is to support cooperation between the EU 
and its neighbours in economic, political, cultural and security are-
as. The cooperation should be based on common values (democracy, 
the rule of law, respect for human rights), the development of coop-
eration based on the market economy, as well as cooperation in com-
bating common threats such as terrorism.

Via the ENP, the EU offers its partners enhanced economic coop-
eration (with prospects for the creation of a future free-trade area, 
participation in certain areas of the internal market and economic re-
lations based on the four freedoms which are provided within the EU) 
and privileged political relations. Despite the ENP being a consistent 
EU policy towards its neighbours, it should be said that it is based on 
the principle of conditionality (while the EU uses the “carrot and stick” 
strategy of reward and punishment). The need for political, social and 
economic reforms in a given country, as has been postulated by EU 
decision-makers, is reflected in the EU strategy towards that country. 
The more willing it is to meet the EU’s expectations, the greater re-
ward it gets. As a result, we have to deal with the principle of a differ-
entiated approach of the EU towards those countries, as it negotiates 
mutual commitments (the respective rights and duties of the coun-

10	 See: EU-Russia Common Spacer Progress Report 2007, http://ec.europa.eu/external_relations/rus-
sia/docs/commonspaces_prog_report2007.pdf
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try and the EU). In exchange for the commitments it has assumed, 
the country obtains financial and technical assistance.

The ENP is being implemented on the basis of Action Plans (APs) 
which the EU negotiates with individual countries (see the table be-
low). The Action Plans are based on the Partnership and Co-opera-
tion Agreement (PCA)11 which make the country in question closer 
to EU standards; they are also aimed to foster the better implemen-
tation of these provisions. Action Plans are political documents val-
id for three to five years and comprise a catalogue of priority issues 
to be solved in the period for which the plan has been created. APs 
go beyond the traditional framework of cooperation, laying stress on 
gradual economic integration and strengthening political coopera-
tion. They offer a comprehensive framework of cooperation between 
the EU and individual states, in particular in the area of the necessary 
reforms. The EU supports the implementation of the APs via a new 
financial instrument which has been in force since 1 January 2007, i.e. 
the  European Neighbourhood and Partnership Instrument (ENPI) 
and via programmes to increase the country’s administrative capac-
ity – the Twinning Programmes and TAIEX. The latter is available 
to the countries covered by the ENP and to Russia.12

Talking about the legal basis of EU relations with its East Euro-
pean neighbours, one should not neglect the debate on the new leg-
islative framework of EU relations with Eastern European countries. 
There are proposals to meet the expectations of these countries and 
to offer them opportunities for closer cooperation, and subsequent-
ly membership in the EU (at least to Ukraine, Belarus and Moldova). 
The means to get these countries closer to EU standards would be asso-
ciation agreements (or “enhanced cooperation agreements”), creating 
mechanisms of support to the adjustment process and rapprochement 
process, to support the development of economic cooperation and 
to promote political dialogue, as well as agreements concerning other 

11	 Since the early 1990s, the EC has based its relations with the countries of Eastern Europe on 
the Partnership and Cooperation Agreement. PCA has been signed with Armenia, Azerbaijan, 
Georgia, Kazakhstan, Kirgizstan, Moldova, Russia, Ukraine and Uzbekistan. Cf. http://ec.europa.
eu/external_relations/ceeca /pca/index.htm

12	 Cf. TAIEX (the Technical Assistance and Information Exchange Instrument of the Institution Build-
ing), http://taiex.ec.europa.eu/
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areas. In other words, it is about supporting the integration of East-
ern European countries with the EU outside the postulated PCA free 
trade framework (areas).

It should also be noted that the theoretically consistent concept 
of  the  European Neighbourhood Policy encounters numerous ob-
stacles due to its structural contradictions.13 The ENP covers a group 
of several dozen countries of North Africa up to the South Caucasus, 
with different potentials and aspirations. Some may expect mem-
bership in the Union, even if it  is to be in the distant future, while 
the ultimate goal for others is just a free trade area. In this relation, 
the beneficiaries of the ENP, both in the East and in the South, feel 
underestimated by the EU. All the more so, that neither the countries 
of the European Economic Area (Iceland, Liechtenstein and Norway) 
which can join the Community any time when they wish nor the can-
didate countries or countries awaiting candidate status (e.g. Turkey and 
the Western Balkans) have been included in this group. On the other 
hand, Russia – the most important neighbour of the Community – 
has not been included in the neighbourhood programme, simply be-
cause it did not want to.

However, a great diversity of countries neighbouring the EU is not 
the only reason of the failure of the ENP. In practice, despite the de-
clared multidimensionality of the EU external policy, the Mediterra-
nean region has become, in a way, privileged in terms of EU funding. 
The disparity between the EU financial resources allocated to the East-
ern and Mediterranean regions could be seen as early as the years 2000-
2003, when a total of EUR 1,332.2 million was allocated to the TACIS 
programme, whilst EUR 3,716.1 million was spent on MEDA.14 Sim-
ilarly, loans offered by the  European Investment Bank to  Eastern 
European countries (ca. EUR 500 million) amounted to  only 25% 
of the funding available to Mediterranean countries.15 Meanwhile, un-
der the European Initiative for Democracy and Human Rights (EIDHR) 

13	 G. Gromadzki, Five Theses on European Neighbourhood Policy, Batory Foundation Policy Brief, 
Warsaw, September 2008.

14	 European Neighbourhood Policy – Strategy Paper, p. 30. In 2000-2003 Russia received EUR 599.6 mil-
lion, Ukraine EUR 435.6 million, Moldova EUR 46 million and Belarus EUR 10 million.

15	 European Neighbourhood Policy: Funding, http://www.ec.europa.eu/world/enp/funding_en.htm. 
Moreover, in 2002 the Facility for Euro-Mediterranean Investment and Partnership (FEMIP), was 
created which amounted to EUR 6.5 billion until 2007.
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EUR 19.3 million was allocated to Russia and western CIS countries 
in the years 2000-2003, while EUR 41.4 million was spent on projects 
in the Mediterranean region.

The financial perspective 2007-2013 has not fundamentally modi-
fied the  distribution of  regional support. PHARE and TACIS have 
been combined and a single European Partnership and Neighbour-
hood Instrument created. However, at the same time, the resources 
for the neighbourhood policy have been significantly increased – up 
to EUR 12 billion (by 32%), which has been an extremely welcome 
development. Around 93% of this amount (EUR 11.2 billion) will be 
allocated for the financing of national regional and cross-border pro-
grammes. Currently it is known that in the years 2007-2010 South-
ern states received EUR 3,407.1 million, while Eastern countries only 
EUR 1154.5 million (see Table 1). It is worth noting that there has been 
a modification of distribution in the Eastern direction. Over 40% of al-
locations went to Ukraine (EUR 485 million), Moldova (EUR 209.7 mil-
lion) and Georgia (EUR 120.4 million), while Russia was ranked fourth 
(EUR 120 million).16

In March 2003, the European Commission, in its Communication 
on Wider Europe,17 presented the idea of the European Neighbour-
hood Policy and further initiatives and communications indicated 
the need for a new financial instrument to be known as the European 
Neighbourhood and Partnership Instrument (ENPI). Consequently, 
on 24 October, 2006, the European Neighbourhood and Partnership 
Instrument was established by Regulation No 1638/2006 of the Euro-
pean Parliament and the Council. The ENPI is the most flexible instru-
ment oriented towards the constant growth and adjustment of Eastern 
countries to EU policy and standards, according to the priorities which 
were agreed with in Action Plans.18 It should be noted that the main 
elements of the ENPI include, first of all, the political and human di-
mension (democracy and human rights), and, secondly, the economic 

16	 Cf. K. Dośpiał-Borysiak, T. Kapuśniak (Stępniewski), Wschodni wymiar w polityce Unii Europejskiej, 
“Studia Europejskie”, 2008, no. 4, p. 219 et seq.

17	 Commission of the EC, the Communication from the Commission to the Council and the Euro-
pean Parliament, Wider Europe – Neighbourhood.

18	 A. Dumała, Stosunki Ukrainy z Unią Europejską, [in:] M. Pietraś, T. Kapuśniak (Stępniewski) (eds.), 
Ukraina w stosunkach międzynarodowych, Lublin 2007, p. 329.
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Table 1. 
The amount of allocations under the European Neighbourhood and Partnership Instrument 

in the years 2007-2010, broken down into beneficiary states
Total (2007-2010) 

in EUR million
1. Allocations for both dimensions of the ENP – ENP Wide
ENP Interregional Programmes
A financial mechanism for countries showing the best performance in implementing re-
forms and using EU financial assistance (Governance facility) and a financial instrument 
allocated for investment, supporting loan operations from international finance institu-
tions in neighbour countries (Support for Investment)

 260.8

 400.0
Allocations for both dimensions of the ENP – total ENP Wide  660.8
2. South 
Country Programmes
Palestine  632.0
Israel  8.0
Libya  8.0
Algeria  220.0
Egypt  558.0
Jordan  265.0
Lebanon  187.0
Morocco  654.0
Syria  140.0
Tunisia  300.0
Total: country programmes for the South 2 972.0
Regional Programmes  333.3
CBC Programmes  101.8
Total South 3 407.1
3. East 
Country Programmes
Russia  120.0
Belarus  20.0
Armenia  98.4
Azerbaijan  92.0
Georgia  120.4
Moldova  209.7
Ukraine  494.0
Total country programmes for the East 1 154.5
Regional Programmes  223.5
CBC Programmes  175.3
Total South 1 553.3

Total ENPI 2007–2010  5 621.2

Source: European Commission information of 11 October, 2006 on the Programming of the European Neighbour ship and Partnership Instru-
ment 2007-2010, p. 4. After: J. Kępa, Przegląd budżetu Unii Europejskiej w kontekście wzmocnienia „wymiaru wschodniego” Europejskiej 
Polityki Sąsiedztwa, Biuletyn Analiz UKIE, 2008, no. 18, p. 55.
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dimension (economic, monetary and macroeconomic, infrastructure 
and economic issues), and thirdly, the security dimension (justice and 
home affairs, foreign and security policy).19

The  European Neighbourhood Instrument (ENI) has replaced 
the predecessor European Neighbourhood and Partnership Instrument 
(ENPI) 2007-2013. Now, the  European Neighbourhood Instrument 
(ENI) is  the  key financial instrument of  the  European Neighbour-
hood Policy with a  planned budget of  € 15.4 billion for the  period 
2014-2020.20

Conclusions: ENP or ENPs – in search of a model 
for development
Despite its theoretical coherence and dynamics, the European Neigh-
bourhood Policy comes across many hindrances caused by its struc-
tural contradictions. First of  all, it  encompasses a group of  several 
countries from Morocco to Georgia which have completely divergent 
potentials and aspirations. Some of them still stand a chance of being 
accepted to the EU, even in the distant future, whereas the others have 
high aspirations to join the free trade area. Accordingly, addressees 
themselves, both Eastern and Southern countries, have felt underap-
preciated by the EU. The fact that countries like Iceland, Lichtenstein, 
and Norway – if they agree, they can join the EU anytime – were not 
included in the group dissatisfied the addressees even more. Besides, 
Turkey and the West Balkan states, which are waiting for a candi-
date status, were not incorporated into the ENP, either. On the other 
hand, the EU’s most important neighbour, Russia, was not included 
in the neighbourhood policy at its own clear emphatic request. Fol-
lowing the resolutions of the EU-Russian Summit in December 2003, 
a rule of strategic partnership going in four dimensions was accepted.

The  ENP was repeatedly renamed and reformulated. It  started 
as the New Neighbours Initiative which was transformed into the Wid-
er Europe Programme in 2003, the European Neighbourhood Policy 

19	 M. Emerson, European Neighbourhood Policy: Strategy or Placebo?, CEPS Working Document, No-
vember 2004, no. 215, p. 9.

20	 Wider: European Union External Action, Progress reports, http://eeas.europa.eu/enp/documents/
progress-reports/index_en.htm



40

Rocznik  Ins tytutu  Europy Środkowo-Wschodnie j  •  Rok 13  (2015 )  •  Zeszyt  4

Tomasz Stępniewski

in 2004, the European Neighbourhood Policy Plus in 2006, the Black 
Sea Synergy in 2007, the Enhanced European Neighbourhood Policy, 
and finally the Eastern Partnership in 2008. The reshaping of the ENP 
neighbourhood policy and its frequent modifications do not make this 
policy efficient enough. The Arab Spring in the Southern neighbour-
hood and the war between Russia and Georgia in August 2008, and 
the current hybrid war between Russia and Ukraine confirm its inef-
ficiency. In 2014, the European Commission reviewed the European 
Neighbourhood Policy in terms of the EU’s objectives and interests 
in the neighbourhood. The Eastern neighbourhood is undergoing sig-
nificant strain exerted by Russia. In addition, “insecurity, instability and 
unfavourable socio-economic conditions in the neighbourhood coun-
tries can have negative impacts and reverse past democratic trends.”21

The ENP is a policy that fails to respond to the challenges of the 21st 
century and the dynamics of any ongoing transformations in the EU’s 
Southern and Eastern neighbourhoods. The EU cannot establish its 
relations with several countries of  an extremely varied nature us-
ing a single policy. Therefore, the ENP should be radically modified. 
The ENP could exist as a framework for other initiatives. The problem 
is the word “neighbourhood” in its name as it implies that those who 
are neighbours cannot be members. Thus, the EaP should probably 
have the same status as the countries of the Western Balkans.

The  European Commission’s review of  the  ENP conducted 
in 2014 ought to offer changes in  the way the ENP functions. Will 
such changes be presented? According to Richard Youngs, vital chang-
es in the ENP’s functioning ought not to be expected.22 Youngs claims 
that we will be faced with the ENP’s emphasis on flexibility and abil-
ity to react swiftly to the changes in the Southern and Eastern neigh-
bourhood. Even if the ENP becomes more flexible, it does not mean 
that it  will be changed completely. A  further problem, according 
to Youngs, is the “values vs. interests” dilemma. The dilemma is val-
id for the whole ENP. Moreover, changes in the EU’s neighbourhood 

21	 European Parliament resolution of 9 July 2015 on the review of the European Neighbourhood Policy 
(2015/2002(INI)), Thursday, 9 July 2015 – Strasbourg, http://www.europarl.europa.eu/sides/get-
Doc.do?type=TA&reference=P8-TA-2015-0272&language=EN

22	 The author participated in the UACES conference in Bilbao, 7-9th September 2015, featuring a ple-
nary session with Richard Youngs.
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will definitely affect the Union itself (e.g. problems with immigrants, 
the situation in Ukraine and its influence upon EU-Russia relationship, 
etc.). In addition, internal problems are also associated with the EU’s 
external policy and the Union’s role as a global actor. The fact that 
the EU must boost its visibility in the neighbourhood is also note-
worthy. The following problem is associated with this particular issue: 
How can values and interests and effectiveness of the neighbourhood 
policy be reconciled?
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Katarzyna Żukrowska

Mapping the revamped ENP: 
actors, issues, challenges, 
prospects*

Abstract: Talking about the European Neighbourhood Policy (ENP) we need 
to know its roots and the reasons behind its launch and evolution. This pa-
per offers a brief insight into the background of the establishment of the ENP, 
the  main actors engaged, the  causes which decided about the  changes, 
the main direction of such changes, methods applied in the cooperation, ar-
eas of such cooperation, followed by the challenges and prospects to over-
come the current problems.
Keywords: ENP, actors, challenges, institutions, growth and development

Introduction
The European Neighbourhood Policy (ENP) institutionalises politi-
cal and economic cooperation between the European Union (EU) and 
its Southern as well as Eastern Neighbours.1 This policy-tool is aimed 
at creating close political ties between the two mentioned above re-
gions and the EU, which is followed by economic integration enabled 
by mutually approved and established ties. Some of the states are cov-
ered by the policy plan to become EU members, others think about 
association or just closer relations with the EU.

1	 S. Gstöhl, E. Lannon (eds.), Neighbours of the European Union’s Neighbours, Ashgate 2015.

*	 This research project has benefited from funding under the Polish “National Science Centre” (NCN) 
grant titled “European Neighbourhood Policy: (multi-level) governance, the reform process and 
the prospect of enhanced cooperation in the region”, OPUS/HS5, No. 2013/09/B/HS5/04534.
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What are institutions, what should be understood by institution-
alisation and regimes? David Mitrany’s institutional theory advocates 
that cooperation among states should be organised within agencies, 
especially called into life, which can be helpful in  this specific ar-
ea.2 Such a  solution can be effective even among conflicted states 
as  it helps to carry out a dialogue between them as well as among 
them and the other states. Dialogue is seen as adversity of isolation 
or open conflict among states. Approval of external relationship by 
a state requires confidence and trust. States easier trust other states 
when they did not demonstrate power towards them in the past. This 
means that the approval of dialogue is easier to obtain when a state 
which comes with such a proposal is not bigger and perceived as not 
aggressive and supportive to others. An offer of a dialogue receives 
a warmer welcome if it is extended by an organisation. Additionally 
the advantages of the dialogue offer will increase when a similar of-
fer brings positive effects in another state and when the offer is sup-
ported financially.

Institutions/organisations can function in different ways – coop-
erating with states. Institutions can be arranged in the form of su-
pranational structures or intergovernmental ones, they can also be 
arranged as mixed structures. Jean Monet and Robert Schuman both 
had a vision of Europe as a supranational structure. No other struc-
tural models were known at that time when the European integration 
was being designed. Theoretical work on institutions has given rise 
to  regime theories,3 international system theories, multilevel man-
agement models, principal-client theory, etc. All of them show that 
the international system is not anarchic but it has a structure formed 
by rules, regulations, institutions, interests and interdependencies, 
which decide how states behave within that system. The introduced 
regimes make such behaviour more predictable. Regimes are designed 
by institutions and rules which determine the decision making pro-
cess. These rules and shape of the institutions designed by its member 
states decide about the size of sovereign rights which are delegated 

2	 A. J. Groom, P. Taylor, Functionalism: Theory and Practice in International Relations, Crane Russak, 
New York 1975.

3	 S. D. Krasner, Sharing Sovereignty: New Institutions for Collapsed and Falling States, “International 
Security”, vol. 29, 2004, no. 2, p. 85-120.
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to the international level and what proportion of them stay at the na-
tional level.4 Delegating part of laws to the international level means 
that some sovereign rights of a number of states are moved on that 
level. Such a solution shows that when states come to an agreement 
they can make the behaviour of states, their activities framed within 
certain regulations and more predictable. This means certain costs but 
these costs are followed by certain gains. Institutionalisation within 
regimes matters as they play multifold roles in international relations, 
which are: (1) distribution of power; (2) identity definition; (3) role 
definition, which can be permanent or changing; (4) choice of struc-
tures and principles; (5) providing incentives. Incentives are usually 
supported by some economic solutions (access to market, redistribu-
tion of incomes, more advantageous prices of raw materials, protec-
tion in area of security, guarantee of common ideology, conditionality/
lack of conditionality, dynamics of adapting needed rules and regula-
tions, dynamics of changes leading to growth, etc.).

The determination to introduce change in the international sys-
tem was observed on a bigger scale in 1989, when the bipolar system 
constructed after WWII collapsed. This resulted in the dissolution 
of a number of multinational states (the USSR, Czechoslovakia, Yu-
goslavia), it also caused the reunification of two German states, while 
some others are awaiting such decisions (North and South Korea). 
Not all states after the collapse of bipolarity in the world were able 
to build democracy and market economy. Those that succeeded ben-
efited from different types of assistance offered by a variety of inter-
national actors. The assistance covered expertise, advice, financing, 
control; it was conditioned and gave perspective of joining the main 
stream of the world economy and its institutions, followed by dynam-
ics in guarantying prosperity and wealth.

Currently, states can also choose between two models: market-de-
mocracy and a hybrid system with a high share of state and autocratic 
rules, which shows a number of disadvantages. This choice means that 
states choosing to become market-democracies have to be determined 
in their desire, otherwise they will end in the middle of the way, which 

4	 J. Pelkmans, European Integration. Methods and Economic Analysis, Prentice Hall, “Financial Times”, 
2001.
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leads to frustrations, high social costs and finally means the return 
to the previous status quo and the beginning of the changes again af-
ter a certain period of time. Let us return to the ENP, what is it? And 
what does the ENP offer? Starting to answer these two questions we 
need to make a few observations. Having said that we need to show 
what type of institutions are engaged in the ENP, what is their aim and 
how are they changing? The ENP leads to AA, not all the ENP states 
negotiate or have signed AA. States beyond the ENP in the CIS group 
did not sign AA.

1. What the ENP is and what it is not?
The ENP was launched within the framework of the European 

Foreign Policy in 2004 after the EU historical Eastern enlargement. 
The launch of the Eastern Dimension of the ENP was strongly sup-
ported by the new member states of the EU, including the Czech Re-
public, Hungary, Poland, and the Slovak Republic as well as the Baltic 
states such as Estonia, Latvia, and Lithuania. All of these countries 
were eager to support policy-strategies designed to pre-empt the emer-
gence of new divides in Europe. The launch of the Southern Dimen-
sion of the ENP was supported by such countries, members of the EU, 
as France, Italy, Portugal, and Spain. The main objective of the ENP 
was to “avoid the emergence of new dividing lines between the en-
larged EU and our neighbours and instead strengthening the pros-
perity, stability and security of all.”5 

The EU has a  long tradition of cooperating with its neighbours. 
Prior to the launch of the ENP, that cooperation took different forms, 
including a more institutionalised form of collaboration in the case 
of countries of Northern Africa and the Middle East, and less institu-
tionalised in the case of Eastern Europe.

The ENP is divided into two dimensions: eastern and southern. 
The Southern Dimension includes such countries as: Algeria, Moroc-
co, Egypt, Israel, Jordan, Lebanon, Libya, the Authority of Palestine, 

5	 ENP, European Union external action service.
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Syria6 and Tunisia. The Eastern Dimension, i.e. Eastern Partnership 
(EaP) includes: Belarus, Georgia, Moldova, and Ukraine. Russia was 
not interested in participating in the ENP, especially since it has been 
included in more specialised programmes of cooperation extended 
to it by the EU.

2. Institutionalisation of the relations within the ENP: 
the Eastern Dimension

Eastern European states have signed Trade and Partnership Agree-
ments or Cooperation and Partnership Agreements with the  EU. 
These agreements were signed and ratified in different years within 
the foreign policy of the EU addressed towards the former republics 
of the Soviet Union, which have created the Commonwealth of Inde-
pendent States (CIS) and tried to liberalise regionally their econom-
ic relations within two economic groups which were in permanent 
flux, changing the number of participating states, moving from one 
group to another and finally altering the formula of the cooperation. 
The first group called the Eurasian Economic Community (EurAsEC) 
was funded in 2000 with five participants: Belarus, Kazakhstan, Kyr-
gyzstan, Russia, and Tajikistan. In 2006 Uzbekistan joined the forum. 
EuraAsEC was designed in the form of the common market following 
the EU model of institutional arrangements. EurAsEc was followed by 
the Single Economic Space (2003) of Belarus, Kazakhstan and Russia. 
In 2006 the EurAsEc was transformed into a customs union which 
was followed by the change of the name of the group – EurAsEc was 
replaced with the Eurasian Customs Union.

The second group is GUAM (incl. Georgia, Ukraine, Azerbaijan and 
Moldova). This organisation was established in 1996 first as a consul-
tation forum, further also as a military and security arrangement and 
finally also as a free trade agreement which heads towards development 

6	 Following the escalation of violence and unacceptable human rights situation in Syria in 2011, 
the EU suspended all its bilateral cooperation with the Government of Syria in May 2011. Syria’s 
participation in regional programmes was suspended in September 2011. Nevertheless, the EU 
maintains its direct support to the Syrian population, both inside Syria and in the neighbouring 
countries.
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and prosperity. In concept, both organisations resemble the EEC (1957) 
and EFTA (1960) in Europe, as the first was established as a customs 
union, while the second as a free trade agreement, leaving the trade 
policy to be decided in each member state.

It is worth reminding that the Europe Agreements and Trade and 
Partnership Agreements concluded by the EU with the countries which 
became in 2004/2007 + enlargement members of this economic or-
ganisation were signed in parallel with the agreements establishing 
free trade among them. The most important agreement of that type 
was CEFTA established in 1992 by the Visegrad states (V4)7: former 
Czechoslovakia, Hungary and Poland. CEFTA enlarged in number by 

7	 The  most important decision of  V4 was the  establishment of  CEFTA. More information 
in: S. Parzymies (ed.), Europejskie struktury współpracy, PISM, Warszawa 1997.

Table 1. Partnership and Cooperation Agreements between the EU and the CIS’ states, Enhanced PCA, ENP

State Date of signing 
PCAx

Date of enforcement of the PCA ENP

Armenia 1996 1 July 1999. EU aspirations. Negotiations of DCFTAxx. Action Plan –

Azerbaijan 1996 1 July 1999. Action Plan. Aspirations to EU. No FTA provisions +

Belarus March 1995 Suspended PCA ratification –

Georgia 1996 (INOGATE) 1 July 1999, AA – Association Agreement, DCFTA, replacing ENP, 
AA June 2014, ratification pending

+

Kazakhstan 1995 1 July 1999, replaced in 17 December 2009 by New Partnership 
in Action, 2015 Enhanced Partnership Cooperation Agreement. 
Interest in ENP, discussed by EC

–

Kirgizstan 1995 1 July 1999 –

Moldova 1994 1 June 1998, AA 27 June 2014 (ratification pending) +

Russia 1994 1 January 1997, Four Spaces. Roadmap May 2005 –

Turkmenistan May 1998 –

Ukraine 1994 1 May 1998, AA 21 March 2014 (ratification pending) DCFTA, Ac-
tion Plan

+

Uzbekistan 1998 1 July 1999 –

X K. Żukrowska, Sytuacja polska w stosunkach gospodarczych z Rosją po 1 maja 2004 roku, [in:] M. Dobroczyński, M. Lipiec-Zajchowska 
(eds.), Wschód jako partner Unii Europejskiej, WN Wydziału Zarządzania UW, Warszawa 2005, p. 39.
xx DCFTA – Deep and Comprehensive Free Trade Area.
AA – Association Agreement.
Source: The Author's own arrangement based on the EU documents.
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the division of Czechoslovakia into the Czech Republic and the Slo-
vak Republic, which was followed by regular enlargements of Slove-
nia (1996-2004), Romania (1997-2007), Bulgaria (1999-2007), Croatia 
(2003-2013), Macedonia (2006), Albania (2007), Bosnia & Herzego-
vina (2007), Moldova (2007), Serbia (2007), Kosovo (2007). Free trade 
in the region prepares the states for the competition with regional part-
ners and expands the market, making it more attractive for FDI inflows. 
Membership ends with the accession to the EU, when a state becomes 
an EU member and is included into the EU’s common trade policy.

3. Institutionalisation of relations within the ENP:  
the Southern Dimension

The institutional ties with the EU cover different fields, which can be 
divided into four categories: financial support, economic integration, 
easier travel to the EU, technical and policy support. Defining this co-
operation closer, one can say that budget general allocations in for-
mer multiannual perspective for years 2007-2013 was 12 billion Euro 
for all projects financed within the ENP. Special conditions of access 
to the EU market resulted in the increase of the trade turnover, which 
in 2011 reached the level of 230 billion Euro. The number of Schengen 
visas which were issued to the citizens of the ENP states is an indica-
tor of easier travels to the EU states. It totalled to 3.2 million in 2012. 
The figures include young people and students. The more detailed 
information about the allocation of the EU money covers such areas 
as financial support for administration building, infrastructure, sup-
porting NGOs and civil society, research and development, etc.

There are a number of regional arrangements in Africa, which were 
established between 1970-2005. In  North Africa there is  the  Arab 
Maghreb Union (AMU) functioning since 1980, but the idea was born 
in the middle of the 1950s. The AMU embraces Algeria, Libya, Mau-
ritania, Morocco, and Tunisia. The states belonging to the AMU also 
signed the Arab Economic Community (AEC) without participating 
in the pillars of AEC which form multiple regional blocs such as CEN 
SAD (1998), COMESA (1994), ECOWAS (1975), EAC (2001), SADC 
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(1980), ECCAS (1985), GAFTA8 (2005), CEPGL (1976), COI (1984), 
LGA (1970), MRU (1973).

The complicated ‘spaghetti bowl’ of the African free trade agree-
ments, in which states plan to transform into the internal single market 
(2019) which is seen as the foundation for a monetary union in 2028. 
It is interesting that more advanced economically states are integrated 
with the EU and also among themselves, while less developed econo-
mies are also tightly (institutionally) linked one with another in strong-
ly overlapping regional structures. States covered by such agreements 
are not scared by regional liberalisation as  they do not have much 
to trade or protect. They also represent a more or less similar level 
of development within the groupings which they form in the creat-
ed agreements. They are linked with more advanced economies and 
they lean on them. In general, this complicated pattern of liberalisa-
tion is grounded in a certain type of consecutiveness and gradualism. 

8	 GAFTA covers Egypt, Libya, Morocco, Sudan, Tunisia. Four of  the  mentioned states partici-
pate in the ENP and are associated with the EU (with the exception of Libya, which negotiates 
the agreement). In the majority of  the regional groupings FTAs and custom unions are fully 
in force.

Table 2. Institutionalisation of the relations between the EU and the ENP states in North Africa

State Agreement with the EU Action Plan EU aspiration

Algeria AA, September 2005 2004 No

Egypt AA June 2004, FTA provisions 2006 No

Israel AA June 2000, FTA provisions 2004 No

Jordan AA, May 2002, FTA provisions 2004 Yes

Lebanon AA, April 2006, FTA provisions 2006 No

Libya Negotiations of Framework Agreement started in November 2010 No

Morocco AA March 2000, FTA provisions 2004 No

Palestinian Authority Interim AA, July 1997, FTA provisions 2004 No

Syria CA, 1978, updated AA initiated in December 2008, signed by EU, Syria delayed signa-
ture. Ratification pending

Tunisia AA, March 1998, FTA provisions 2004 No

AA – Association Agreement.
FTA – Free Trade Agreement.
CA – Cooperation Agreement.
Source: The author’s own arrangement based on the EU documents.
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The existing protection resembles a frame dam, which any time can 
be raised in some states, causing better access for the remaining mar-
kets. Such a decision requires preparation of institutions, laws, infra-
structure, administration and education of people. Most of the states 
from North Africa are reluctant to join the EU, they feel African, which 
means that they are not entitled to join the EU. The membership per-
spective was seen as a strong incentive in the case of the states which 
joined the EU in 2004+. The article of the treaty stating that only a Eu-
ropean state can become a member of the EU can be changed with 
strong pressure of those who fulfil the remaining membership con-
ditions. A future member of the EU, according to the Copenhagen 
Criteria (1993), has to be a functioning market economy and possess 
the capacity to face the competition and market forces on the EU mar-
ket. A candidate should also retain stable institutions guaranteeing de-
mocracy, followed by the rule of law, observing the human rights and 
respect for and protection of minorities. The future member should 
be able to shoulder and implement the obligations of a member. This 
includes the goals shaped by the political, economic and monetary 
union. All this brings obligations to comply with the EU standards 
and rules, having consent of the EU institutions and of the member 
states, which implies also the consent of the citizens of the member 
states, expressed by the approval in national parliaments or referenda.

Returning to the limits which are designed by the borders of Europe, 
one should say that currently some EU members break this regulation. 
Enough to say that Cyprus lies geographically in the African latitude, 
the same as the overseas territories of Portugal or Spain. Finally, Tur-
key which spreads into the Asian geographic latitude negotiates the EU 
membership. In the case of the Eastern dimension the needs are dif-
ferent. People are skilled and in most cases laws and institutions are 
imposed, nevertheless they are not used for the benefit of the whole 
nation or state but for the benefit of individuals. It is not enough to in-
troduce laws and institutions as institutions have to be used in a de-
cent way and laws followed. Corruption seems to be a big problem 
in most of the newly established democracies and market economies. 
Most of the Eastern states covered by the ENP plan to join the EU.
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4. The ENP as a model of development and growth?
The  ENP supplies the  EU partner-countries with a  pattern, 

a  model upon which to  introduce change in  their socio-economic 
systems and assist them in becoming effectively administered mar-
ket economies and well-functioning democracies. This is  achieved 
with support of expertise, financial means and control. The pattern 
of changes is prepared by a country and submitted as declaration of an 
Action Plan to the Commission. In the next phase, the Plan is evalu-
ated by the Commission, which with the discussion of the state leads 
to  the Adoption of  the Plan. With some corrections, the Plan after 
some changes is approved by the ENP partner. The Action Plan is al-
ways designed by an ENP state for a certain period of time. Practice 
shows that such plans are adopted for 3-5 years. Such spread in time 
when the fulfilment of the plan has to be achieved gives some flexibility 
to the states as far as certain difficulties can occur during the realisa-
tion of the plan. Moreover, time bracketing gives a free hand to politi-
cians of the state concerning the dynamics of changes. If they are able 
to introduce planned changes in a shorter time, the state can move 
to another Action Plan – speeding up implementation of the goals, in-
cluding the development goals. When the realisation takes longer but 
falls into the number of years indicated in the brackets, nobody will 
criticise the performer and will applaud him and his achievements. 
This is done in reports prepared by the ENP states whereas the evalua-
tion of the achievements is performed by the Commission in launched 
Progress Reports.

The model uses very similar methods to those which were applied 
in the accession process of the states which joined the EU in 2004 and 
after. Declarations of needs and changes, schedule of changes, its con-
secutiveness and timing are evaluated by the European Commission 
but are always seen as the state’s own, national Action Plans. A positive 
role in this respect is also played by the fact that the ENP state receives 
money helping it to achieve the planned goals reducing the financial 
burdens of such activity which otherwise would be financed wholly 
by financial means coming from the budget. Finally, last but not least, 
external control of what was planned and what the costs of that enter-
prise were, and what was achieved in the planned timing, is evaluated 
by the European Commission. This means that there is a kind of exter-
nal control – which seems to be important in the case of newly born 
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political actors in new democracies, who can follow different patterns 
of behaviour, namely making a long list of promises which cannot be 
fulfilled as they are utopian, populist and unrealistic. 

Such an approach using sovereignty as the criterion is designed 
in such a way that in all stages of the preparation of the Action Plan 
there is an external reader and evaluator involved in the project. Nev-
ertheless, the final outcome of such a discussion which accompanies 
the preparation of  the Action Plan is not perceived as dictatorship 
but rather as advice which helps to focus on the main problems and 
pushes the administration to  fulfil the prepared plans. The second 
thing worth stressing here is  the Report of realisation of what was 
planned. In other words, the external body controls how money from 
the EU budget was spent, what was done and what is left behind and 
how this can be achieved. It also shows if the financial instrument was 
properly used (according to the laws which show that bills have to be 
reasonable). If the Action Plan is fulfilled, the Commission is ready 
to approve of the next Action Plan in a similar way. The procedure 
is  repeated. The method applied here resembles the pattern which 
was used in the case of CEFTA states during the process of their ac-
cession in 2004. If properly applied (effectively), it leads to new cred-
iting and the approval of the next Action Plan.

5. Issues covered by the ENP
What are the principles which are used as guidance in the new 

and ambitious European Neighbourhood Policy?9 Those principles 
are divided into four categories which embrace support:

�� in the area of progress towards “deep democracy”;
�� for sustainable economic and social development;
�� for building effective regional partnership within the ENP;
�� in helping to simplify and prepare coherent policy and frame-

work for the programs which can be conducted in cooperation.10

9	 European Commission, A new and ambitious European Neighbourhood Policy, MEMO/11/342, 
Brussels, 25 May 2011.

10	 Ibidem.
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After the first period of experience which indicated the advantages 
and disadvantages of the applied methods, the ENP started to change. 
Needs of the partners became also more sophisticated in comparison 
with the less advanced and immature stages at the start of the ENP. 
The  situation in  the  region became more tensed after the  spurts 
of  the  Arab Spring, which started on 18 December 2010 in  Tuni-
sia and afterwards swept through the whole region and particularly 
through Algeria, Lebanon, Jordan, Kuwait, Morocco, Libya, Egypt, 
Sudan, Saudi Arabia, Syria and Iraq.11 The encountered problems gave 
a clear picture of what had to be done. Nevertheless, knowing what 
was needed, did not mean that the task to be fulfilled was seen as an 
easy one. The states in the region demonstrated by means of massive 
protests (Yemen, Sudan, Jordan, Tunisia, Egypt) that they were de-
termined to support changes, although, in a number of cases the re-
gime demonstrated that it was still powerful, which created difficulties 
in  changing it  and replacing by a  more democratic representation 
of the nation (Iraq, Libya, Syria). Some states were more successful, 
other ones less. Some protests were violent, other ones were limited 
to demonstrations (Palestinian Authority, Djibouti, Somalia, Maure-
tania, Saudi Arabia, and the UAE).12 Not all states engaged in the Arab 
Spring were participants and beneficiaries of the ENP. Nevertheless, 
the policy of changes can be linked with closer relations with the ad-
vanced European democracies. Moreover, the Arab Spring was com-
menced in Tunisia, a country which participates in the ENP.

The Arab Spring indicated that societies could communicate easily 
and react to calls which promised changes for the better. At the same 
time, they revealed weaknesses of the market supply and lack of or-
ganisational background of the civil society. In the first case, limited 
supplies of food resulted in the increase of food prices which in turn 
can be seen as an effectively discouraging factor. The revamped ENP 
seems to be, on the one hand, a natural evolution of the policy after 
some years of experience, while on the other hand, it is also designed 
in reaction to what happened in the North of Africa and in the East-

11	 H. Dabashi, The Arab Spring. The End of Postcolonialism, Zed Books, New York 2012.
12	 M. Kamrava (ed.), Beyond The Arab Spring. The Evolving Rule in the Middle East, Oxford University 

Press, Oxford 2014.
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ern part of Europe. In the latter we witnessed the reaction of Ukraine 
to the Vilnius EU summit.13

Table 3. Pillars of the ENP after relaunching the policy in 2011

Deep democracy progress – support Sustainable economic and social development support

Free and fair elections;
Freedom of  association, expression and as-
sembly, free press, media;
Rule of law administered by independent ju-
diciary and right to fair trial;
Fighting against corruption;
Security and law enforcement sector reform 
(including police) and establishment of dem-
ocratic control over armed and security forces

Support in adoption of policies conducive to stronger sustaina-
ble and more inclusive growth, to development of S&M firms fol-
lowed by job creation;
supporting industrial cooperation, improving business environ-
ment;
promotion of  investments, including EU capital from SME and 
micro-credits;
launching pilot development program in industry, trade, services 
and agricultures;
stimulating reforms;
enhancing effectiveness of Macro-financial Assistance;
employment and social policy;
FTAs with those who want to establish them;
Trade concessions in fields which can play major role in economic 
development and increase the dynamics of growth;
Sector cooperation. Focus on innovation and knowledge;
Cooperation in selected EU agencies and programs

Effective regional partnership within ENP Simplified and coherent policy and programming framework

Conclusion and implementation of  AA, em-
bracing Deep & |Comprehensive FTA’s DCFTAs;
Democratization practice;
Sectoral cooperation;
Visas regimes – liberalization and lifting;
Promotion of  benefits for citizens deriving 
from ENP;
Rural development and cooperation in  this 
field;
Civil society cooperation;
Institution building;
Dialogue on migration;
Subregional cooperation;
Dialogue on employment, social policies

ENP Action Plans;
Supply with additional resources;
Additional loan facility;
More flexible and simplified financial; support within ENPI;
Coordination of financial and monetary policies (EU-MS-IFIs – in-
dividual donors);
Design of tools used in planning and reporting (Action Plans, Part-
nership reports, Medium goals, Policy advice, etc.);
Engagement of EBC, EIB, EBRD

Source: Prepared with the use of: European Commission, A new and ambitious European Neighbourhood Policy, 
MEMO/11/342, Brussels, 25 May 2011.

13	 Battle for Ukraine. Crackdown in Kiev, “The Economist”, 30 November 2013.
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The EU declares that deep changes in the neighbourhood require 
specific actions and engagement of the member states and its institu-
tions and financial means. This includes also involvement in conflicts 
with the aim of bringing them to an end. It also takes into account 
the possibilities to use jointly the Common Foreign Security Policy 
and other EU instruments which are available within its framework. 
It is also stressed that the EU will encourage the mobility, namely face-
to-face contacts, seen as solutions enabling mutual understanding. This 
includes also labour mobility, managed legal migration, scientific ex-
changes and business-missions. It is also stressed that Actions Plans 
will remain the most important tools in mutual cooperation between 
the ENP and the EU and EU member states.

In 2014, the EU supported the ENP by establishing the European 
Neighbourhood Instrument (ENI), which has replaced the Europe-
an Neighbourhood and Partnership Instrument (ENPI). The ENI is 
worth over €15 billion and will be implemented over the period 2014-
2020". The document which regulates the solutions which were ap-
proved in the framework of the ENI states who is eligible to participate 
in the projects financed by the ENI, what the money can be spent on, 
who can apply for the sources and what are the shares of allocations 
on specific shares. There are 16 neighbouring states eligible to use 
the financial support offered within the ENI. Those are the following: 
Algeria, Armenia, Azerbaijan, Belarus, Egypt, Georgia, Israel, Jordan, 
Lebanon, Libya, the Republic of Moldova, Morocco, occupied Pales-
tinian territory (oPt), Syria, Tunisia, Ukraine.14 It should be noted that 
the former financial instrument of ENPI included Russia, while the re-
cent solutions exclude the state from benefiting within the framework 
of ENI. It is explained that “[…] ENI is established in view of advanc-
ing further towards an area of  shared prosperity and good neigh-
bourhood involving the Union and the countries and territories listed 
in the document.”15 From the list of objectives which should be sup-
ported by the financial instrument one is worth quoting: “supporting 
smart, sustainable and inclusive development in all aspects, reducing 

14	 Regulation (EU) No 332/2014 of the European Parliament and the Council of 11 March 2014. Es-
tablishing the European Neighbourhood Instrument. Annex 1, Official Journal of the European 
Union, 15.03.2014. L77/39.

15	 Ibidem, article 1, point 1.
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poverty, including through private sector development, and reducing 
social exclusion; promoting capacity building in science, education 
and in particular in higher education, technology, research and inno-
vation; promoting internal economic, social and territorial cohesion; 
fostering rural development; promoting public health; and support-
ing environmental protection, climate action and cluster resilience.”16

On the European side, partners who can participate in the projects 
are listed as territorial units along the borders that belong to the coun-
tries of the European Union Area (EEA). This is stated in the intro-
ductory part of the regulation in point (10). This means that the use 
of ENI on the side of EU is expanded beyond the EU and additionally 
includes Iceland, Lichtenstein, Norway. The participation of Switzer-
land brings some doubts as Switzerland belongs to EFTA but did not 
sign the EEA, signing later a bilateral agreement with the EU on 4 lib-
erties. Switzerland is a member of EFTA but the EEA ratification was 
rejected in this country in 1992, which was removed as a contracting 
party in the 1993 protocol.

The programs financed with the ENI support can be conducted 
within different framework arrangements:

�� Bilateral programs, which means the  EU support to  one 
of the partner states;

�� Multi-country programs gathering a  number of  partners, 
which are built on common interests matching the priorities 
of  the  ENP. In  the  projects listed here Northern Dimension 
of the ENP is mentioned with the synergy of the Black Sea. This 
enables Russia to participate in the programs;

�� Cross border cooperation means involvement of one or more 
EU member states and one or more partner states (including 
the Russian Federation.)17

Conclusions
The ENP faces a growing number of challenges as new issues were 
added to the problems designed in documents which accompanied the 

16	 Ibidem, article 1, point 2 (d).
17	 Article 1 (3) states: “other cross-border cooperation participating countries.”
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lauch of the policy. The most sensitive problems in this group cover: 
(1) arising tensions among the states in the region including the Syr-
ian war and the expansion of the conflict, which recently (September/
October 2015) includes also the engagement of Russia; (2) a number 
of effective systemic changes in the region, which have to be contin-
ued, leading towards certain sustainability, which means further de-
velopment of  political structures, institutions as  well as  economic 
development; (3) a number of ineffective, failed attempts to change 
the political and economic transitions, which require further support, 
helping to increase the chances of effective change; (4) problems with 
a wave of refugees and the reaction (a long time needed to reach an 
agreement concerning the details on the cooperation of the EU states 
in dealing with this issue); (5) increasing financial sources allocated 
to the countries covered by the ENP and giving more focused goals 
on which the spending of available sources should be concentrated; 
(6) increasing use of Soft Power and Intelligent Power means; (5) en-
hancing relations between educational and administration institutions 
of all levels: in the case of education schools, universities, in the case 
of administration central and local levels; (6) supporting process of civil 
society build-up; (7) creating conditions which can stimulate growth 
in  the  region, bringing wealth and thus support to  those changes; 
(8) advising states how to solve the problem of limited food supply 
which results in relatively high prices of food and agriculture prod-
ucts. The ENP is a model of cooperation that the EU applies towards 
it neighbours. It evolves and adjusts to the new needs, and as such 
it serves as an additional level of management, a level that is located 
beyond the borders of the national state. This specific form of coop-
eration is built upon several pillars which help to determine the right 
direction of changes and sufficient dynamics of that process and the at-
tainment of the ENP’s goals and objectives.
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The geopolitics of the ENP: 
from Tahrir to Minsk*

Abstract: Today the European Union (EU) is challenged by the developments 
beyond its eastern and southern borders, incl. a series of conflicts that have 
been erupting in  different spots of  the  Middle East and North Africa since 
the end of 2010, i.e. the so called Arab Spring and the Russia-Ukraine war that 
started in  2014. The  EU’s relations with both regions used to  be framed by 
the European Neighbourhood Policy. The objective of this paper is to examine 
the implications of the geopolitical changes that have taken place in the EU’s 
imminent neighbourhood over the  past few years for that complex policy 
framework.
Keywords: European Neighbourhood Policy, Arab Spring, EuroMaidan, Rus-
sia-Ukraine war, security

Introduction
Today the European Union (EU) is challenged by the developments 
beyond its Eastern and Southern borders, incl. a  series of  con-
flicts that have been erupting in different spots of  the Middle East 
and North Africa since the end of 2010, the so called Arab Spring1  

1	 While not all countries of the Middle East and North Africa belong to the Southern dimension 
of the ENP it is essential to elaborate on all of them in order to present the political and social 
changes in  the region in a complex and comprehensive way. The phenomenon of  the Arab 
Spring produced a bulk of academic literature on this issue including: C. Henry, J.-H. Jang (eds.), 
The  Arab Spring: Will it  Lead to  Democratic Transitions?, Palgrave Macmillan 2013; H. Dabashi, 
The Arab Spring: The End of Postcolonialism, Zed Books, 2012.

*	  This research project has benefited from funding under the Polish “National Science Centre” (NCN) 
grant titled “European Neighbourhood Policy: (multi-level) governance, the reform process and 
the prospect of enhanced cooperation in the region”, OPUS/HS5, No. 2013/09/B/HS5/04534.
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and the Russia-Ukraine war that started in 2014.2 The objective of this 
paper is to examine the implications of the geopolitical changes that 
have taken place in the EU’s imminent neighbourhood over the past 
few years for the  European Neighbourhood Policy (ENP). To  this 
end, the argument is structured as follows. First, the broader context 
of the Arab Spring is outlined so that in the next step the geopolitical 
changes that it triggered can be discussed in more detail. In the fol-
lowing move, the developments in Ukraine are discussed critically 
in view of the geopolitical changes that they have provoked. Conclu-
sions follow.

1. The Arab Spring
Since late 2010 the media’s attention has been directed at the Arab 

Middle East and North Africa. It was a Tunisian street vendor who 
inspired a  nation-wide protest. Soon the  Tunisian president, Zayn 
al-Abidin Ibn Ali, was topped. Only two weeks later the Egyptians 
did the same, i.e. they began to gather on the biggest square in Cairo, 
called Liberation (Tahrir in Arabic) and demanded that the Egyptian 
president, Husni Mubarak step down. Thousands of people, mostly 
young, occupying that square and chanting political slogans gave rise 
to hopes that things would change in Egypt. That hope was shared both 
by them and the West. The developments on the Tahrir Square were 
seen as the beginning of the end of the Arab exceptionalism as once 
defined by Samuel Huntington.3

2	 More on this issue, see: R. Menon, E. Rumer, Conflict in Ukraine: The Unwinding of the Post-Cold War 
Order, MIT Press, Cambridge 2015; A. Tsygankov, Vladimir Putin’s Last Stand: The Sources of Russia’s 
Ukraine policy, “Post-Soviet Affairs”, vol. 31, 2015, no. 4, p. 279-303; M. Kalb, Imperial Gamble: Putin, 
Ukraine, and the New Cold War, Brookings Institution Press, Washington, D.C. 2015; G. Pridham, 
EU/Ukraine Relations and the Crisis with Russia, 2013-14: A Turning Point, “The International Spec-
tator: Italian Journal of International Affairs”, vol. 49, 2014, no. 4, p. 53-61; M. Klatt, T. Stępniewski, 
Normative Influence. The European Union, Eastern Europe and Russia, The Catholic University of Lu-
blin Publishing House, Lublin-Melbourne 2012, p. 115-136; А. Гиль, Т. Стемпневски (ред.), Перед 
выбором. Будущее Украины в условиях системной дестабилизации, Институт Центрально-
Восточной Европы, Люблин-Львов-Киев 2013.

3	 Huntington examines the waves of democratisation which gradually had covered the whole 
world except for the Middle East and North Africa. He argues that they are prone to Oriental 
despotism rather than liberal democracy. See: S. Huntington, The Third Wave: Democratization 
in the Late 20th Century, University of Oklahoma Press, Oklahoma 1993.
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In the months that followed, almost all Arab countries experienced 
at least a couple of days of developments resembling those of Tunisia 
and Egypt. A few instances of self-inflammation, like in Tunisia, by peo-
ple who hoped to provoke their countrymen to stand up against the au-
thoritarian rule, were recorded as well. Overall, January 2011 witnessed 
demonstrations in Egypt, Yemen, Algeria, Saudi Arabia, the Palestin-
ian Authority, Lebanon, Morocco and Oman. In the majority of cases, 
however, the public protests did not last long. The following months 
brought the Bahrainis and the Libyans onto the streets. Their determi-
nation to protest and demand change was stronger than in the afore-
mentioned cases. That is, in  the case of Bahrain, the King decided 
to call for help and it was the military units of the Gulf Cooperation 
Countries which had eventually dispersed the  protesters. In  Libya 
the demonstrations turned to a civil war, in which the rebels – sup-
ported by NATO airstrikes – succeeded in overthrowing Mu’ammar 
Al-Kaddafi. Last but not least, by mid-March 2011, the Syrians sought 
to take their fate in their hands. Also in this case a civil war erupted 
which has brought over 200,000 deaths until now.

It was the particular socio-political context which brought the Arab 
Spring to life. Social conditions provided the backbone for protests, 
while political realities enabled or hampered the  pace and scope 
of these ad-hoc grassroots/social movements. One of the most im-
portant social conditions was the so called youth bulge. In the major-
ity of the Arab countries the proportion of young people (aged 18-24) 
in the entire population is very high. Frequently, up to two-thirds or 
even three-fourths of the population are below 35 of age. Combined 
with high unemployment rates that are particularly acute among young 
people, the youth bulge can be enough to get people mobilised. Fre-
quently, they have the education, but no job; they dream about their 
own family, but cannot afford a separate household and have to live 
with their parents. They are the generation in waiting.4 That socio-
political context translated into the strength of the protests.

Depending on the  country-specific circumstances, the  protests 
were more or less successful in view of the change that they induced 

4	 N. Dhillon, T. Yousef (eds.), Generation in Waiting. The Unfulfilled Promise of Young People in the Mid-
dle East, Brookings Institution Press, 2009.
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in the functioning of respective socio-political systems. It is possible 
to differentiate between countries where changes have been intro-
duced and countries where no significant changes have taken place.5 
Significant changes have taken place in Egypt and Tunisia, in which 
cases it is possible to talk of a form of transformation. Libya and Syr-
ia represent the daunting examples of the protests which have gone 
wrong. In  the  remaining countries of  the  region, the  changes that 
have been introduced are rather nuanced. The following paragraphs 
elaborate these issues.

2. The implications of the Arab Spring
The word ‘transformation’ employed in the context of the de-

velopments in Egypt and Tunisia highlights the fact that in both cases 
the president was overthrown. That gave rise to a domestically man-
aged political process of change. Whereas Tunisia serves as a case-
study of successful transformation, Egypt – following the overthrowing 
(or rather coup d’état) of  the  first democratically elected president 
Muhammad Mursi and de-legalisation of the Muslim Brotherhood – 
turned into a case-study of a failed transformation. In Libya and Syria 
violence was used against the protesters and the high level of authori-
tarian rule made peaceful demonstrations impossible. The demonstra-
tions mutated into civil wars driven by the existing social, religious 
and ethnic divisions. As the initially domestic civil strives slipped out 
of control of the local parties, they have acquired an international di-
mension.

The cases of Kuwait, Oman, Qatar, Saudi Arabia, United Arab Emir-
ates could be best referred to in terms of ‘desinteressment’. Hardly any 
protests were held in those countries. Belonging to the richest nations 
in the world in terms of GDP per capita and enjoying a great num-
ber of social benefits, the citizens did not feel inclined to complain. 
Jordan, Lebanon and Morocco are the instances of countries that fol-

5	 These scenarios were developed within a research project titled: “Cultural context of the socio-
political changes in the Arab world after 2010” that has benefited from funding under the Polish 
“National Science Centre” (NCN) grant no. UMO-2011/03/D/HS2/00876 headed by K. Górak-Sos-
nowska.
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lowed the strategy of adaptation. That is, occasional demonstrations 
resulted in reforms and stepping down of some ministers. The dem-
onstrations did not aim at overthrowing the regime. Their objective 
was to raise some social and political points.

Only a limited number of demonstrations were organised in Al-
geria and Iraq, which may be explained by reference to their “trauma 
of the past”. It is plausible that both societies were not ready for an-
other conflict, because they experienced severe traumas in a recent 
past, incl. the Algerian civil war of the 1990s and war in Iraq at the be-
ginning of the 21st century. Bahrain and Yemen exemplify countries 
where the legacy of pre-existing divisions has prevailed over any at-
tempt to introduce change in the system of power in respective coun-
tries. In both cases, the Arab Spring merged into the pre-existing social 
divisions, be they religious or tribal, and made the ongoing conflicts 
even more violent. Simultaneously, no social group had enough power 
to endorse any significant change.

The  joy and hope that the  Arab Spring ignited lasted only sev-
eral months. In a relatively short period of  time following the out-
burst of the first protests it became apparent that the protests and 
effort were in vain. Except for Tunisia that succeeded in introducing 
changes as a result of the protest-related social pressure, the remain-
ing countries of  the  region did not record any significant changes. 
Even in Tunisia, the political process of change has not consolidated 
and the  country remains fragile and vulnerable to  external factors 
as indicated by the March 2015 attack on the Bardo National Muse-
um in Tunis. In contrast to Tunisia, Egypt followed a different path. 
That is, following the developments that began on the Tahrir Square, 
the country found itself in the same, or even harsher political situation, 
as during the late-Mubarak era. The army is still in power and the op-
position is delegalised. In autumn 2014 several hundreds of Muslim 
Brotherhood members were sentenced to  death, including the  top 
leadership. Syria and Libya have become the black spots on the map 
of the Middle East. In Syria no party was strong enough to win. In Lib-
ya, the opposition proved to be too weak to control the whole coun-
try. Both countries became a fertile ground for radical Islam. In spring 
2014 “the Islamic State of Iraq and Al-Sham” (ISIS) expanded its activi-
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ties from Iraq onto Syria.6 A couple of months later a radical Islamic 
group Ansar Al-Sharia became one of the dominant forces in Libya. 
The dream of the Arab Spring faded away in Libya.

3. The EU’s response to the Arab Spring
At the end of 2010 it was impossible for the EU to foresee what 

would happen in  the  region of  the  Middle East and North Africa 
in the months to come. Therefore the EU’s first reactions to the set 
of developments associated with the Arab Spring were rather inco-
herent and inconclusive. Several factors had contributed to that. On 
the one hand, the EU had to cope with the old authoritarian regimes. 
On the other hand, different EU countries had different approaches 
and interests in the region. One of the most striking examples was 
the NATO intervention in Libya led by France and the UK.

From a different angle, on December 16, 2011 an official statement 
was published by the European Commission where the EU’s stance 
and way of responding to the developments in the Southern Medi-
terranean was outlined. The EU’s response was consistent with three 
Ms, i.e. Money, Mobility, and Market.7 These factors were considered 
the milestones for a better future in the Southern Mediterranean. Nev-
ertheless, the implementation of the Ms was far from efficient. Two 
sets of reasons contributed to that. First, as the Arab Spring unfolded 
the EU had to deal with its own problems, especially with the Euro-
zone crisis. As a result, only a limited leverage to increase financial 
involvement abroad existed undermining at least one of the Ms. Sec-
ond, the EU’s approach to  the chaos beyond its southern frontiers 
lacked not only coherence and coordination, but also an overall strat-
egy in the region. The question to be asked is “What if the EU had re-
acted strategically to the Arab Spring?”8

6	 More e.g. at: J.-P. Filiu, From Deep State to Islamic State. The Arab Counter-Revolution and Its Jihadi 
Legacy, C. Hurst and Co. Publishers Ltd 2015.

7	 EU Response to the Arab Spring, European Commission, http://ec.europa.eu/enlargement/neigh-
bourhood/southern-neighbourhood/arab-spring/index_en.htm.

8	 J. Techau, What if the EU had Reacted Strategically to the Arab Spring?, “IP Journal”, 27.02.2014, 
http://carnegieeurope.eu/publications/?fa=54672.
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Certainly, the EU’s response can be called a faltering one.9 How-
ever, would a  coherent reaction on the  part of  the  EU contribute 
to the developments in the region in a positive manner? It would not 
be the first time that the West was involved in the Middle Eastern poli-
tics. The West involvement (especially by the US and the UK) had not 
always been welcomed.10 In other words, any significant EU interfer-
ence in the Arab Spring could have proved counterproductive. From 
a different angle, greater EU involvement in the Arab Spring might have 
been employed by other actors as an excuse to get involved in the de-
velopments in the region as a means to maintain or consolidate their 
vested interests. Clearly, as a result the whole Middle East and North 
Africa would have turned in a battlefield. 

4. From pacification of peaceful demonstrations  
to a return of the status-quo in Belarus

In December 2010 the presidential election in Belarus took place. Alex-
ander Lukashenko won the election for the next time. When the results 
became official, the streets of Minsk filled with peaceful demonstrators 
contesting the outcome. The demonstration was violently pacified by 
the president elect. Before the protests began, Lukashenko’s regime 
had given signals indicating the willingness to change the political sit-
uation in Belarus, e.g. the release of political prisoners, and improved 
relations with the EU. Therefore, no one anticipated the brutal repres-
sions that followed the election. Also in the previous years, e.g. 2006, 
protests had been organised. However, the response to them was not 
as violent as in 2010.

The difference between the reactions to the elections in 2006 and 
2010 was motivated by the context in which those elections occurred. 
First, as a consequence of the Arab Spring, the geopolitical situation 
in  the EU southern neighbourhood changed. This weighed on Lu-

9	 See e.g. E. Burke, Running into the sand? The EU’s Faltering Response to the Arab Revolutions, Cen-
tre for European Reform, December 2013, http://www.cer.org.uk/sites/default/files/publications/
attachments/pdf/2013/esy_eb_arab_18dec13-8216.pdf.

10	 See e.g. Revisiting the Arab Street: Research from Within, Center for Strategic Studies, University 
of Jordan, Amman-Jordan, February 2005.
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kashenko’s regime approach to the protesters. Second, protests against 
Lukashenko were instigated by a different generation of protesters 
than in  the  previous years. This time the  demonstrators included 
the so called “Facebook generation”, workers that previously had not 
participated in protests as well as many people between 50 and 60 years 
of age. Third, the political and economic situation in Belarus changed. 
The country had been facing strong economic pressure exerted by 
Russia, which translated into Lukashenko’s rigid approach to develop-
ments on the domestic political scene. It should be also mentioned that 
over the period 2008-2010 the EU changed its policy towards Belarus. 
It offered economic incentives and invited Lukashenko to cooperate. 
Unfortunately, as a consequence of the brutal pacification of the De-
cember protests and the continuation of repressions against Belarusian 
opposition and free media, the benefits of the Belarus-EU cooperation 
were forfeited by Lukashenko. Despite protests and the pacification 
of opposition, the regime did not change. The relations with the EU 
deteriorated and the regime reverted to the practice of seeking to es-
tablish a balance in its relations with the EU and Russia.

5. From students’ protests  
to the change of power in Ukraine

The socio-political changes unfolding in the EU southern neighbour-
hood, did not have an immediate effect on the situation in Ukraine. 
The onset of the turbulent political changes in Ukraine was associ-
ated with the  drive of  a  part of  the  population towards tightening 
Ukraine’s cooperation with the EU. Moreover, the protests that broke 
out in Ukraine in November 2013 were instigated by students. The pro-
testers did not agree with President Yanukovych’s rejection of the As-
sociation Agreement (AA) with the EU. However, it was the brutal 
pacification of the opposition, approximately 100 deaths were record-
ed, and the permanent protest at Maidan that changed the balance 
of power on the political stage of Ukraine’s and forced Yanukovych 
to flee the country on 21 February 2014.

Great expectations were attached to the 3rd Eastern Partnership 
(EaP) Summit held in Vilnius on 28-29 November 2013. This is be-
cause Ukraine was about to sign the AA which was negotiated with 
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the EU. During the Vilnius Summit the signing of the AA was expected. 
To the utmost surprise of the observers, the then President of Ukraine, 
Viktor Yanukovych, did not sign the AA. Georgia and Moldova, how-
ever, launched their respective AAs with the EU, including a Deep 
and Comprehensive Free Trade Area (DCFTA). Later, similar AAs 
were signed by Ukraine (and Georgia) during the European Council 
in Brussels on 27 June 2014.

Following the establishment of the new government in Ukraine, 
with Arseniy Yatsenyuk as the Prime Minister, the AA between the EU 
and Ukraine was signed in two stages in 2014. Specifically, on 21 March 
2014 the political part of the agreement was signed. The economic 
part of the agreement was signed on 27 June 2014. The ratification 
of the EU–Ukraine Association Agreement by the European Parlia-
ment took place on 16 September 2014. The ratification will be com-
pleted if the agreement is ratified by all 28 EU member states.

It can be argued that the indirect result of the EaP Summit in Vil-
nius has been the war between Russia and Ukraine. If the Association 
Agreement between Ukraine and the EU had been successfully signed, 
political stability would have been maintained in Ukraine. Yanukovy-
ch’s refusal to sign the AA led to a chaos in the country, loss of control 
over the developments on the political scene and exposed Ukraine’s 
vulnerability to external threats. That vulnerability was exploited by 
Russia. The annexation of Crimea was followed by a hybrid war waged 
by Russia against Ukraine, incl. the destabilisation of the south-east 
of Ukraine and the establishment of marionette separatist republics 
in Donetsk and Lugansk.

6. Implications of the developments  
in Ukraine for the ENP

From the onset of Russia’s aggression on Ukraine, Russia’s objective was 
to destabilise the situation in southern and eastern Ukraine in order 
to detach those areas from Ukraine by means of either turning them 
into “occupied territories” or establishing a quasi-state in  the area, 
as for instance in the case of Transnistria. This occurring in the im-
mediate vicinity of the V4 states, it would directly affect the securi-
ty of the V4 countries as well. Properly coordinated, comprehensive 
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action needs to be taken by the EU and the OSCE involving meas-
ures of peacekeeping, monitoring, state-building as well as financial 
and humanitarian aid with the strategic aim to stabilise the situation 
in  Ukraine. Without an active involvement of  the  West (including 
the V4 countries), Ukraine will not be able to handle the war with 
Russia.

For this reason, the assistance of the West should be of both medi-
um-term and short-term nature. The medium-term goal is to support 
Ukraine in implementing fundamental reforms (reform of the legal 
system, justice reform, economy, public administration reform, fight 
against corruption and the oligarchic system, etc.). Achieving this re-
quires that the Ukrainians be given training and expertise, the know-
how, to  help them in  their effort to  change the  situation in  their 
country. The immediate goal is military assistance – V4 should provide 
both lethal and non-lethal items (equipment, flak jackets, helmets, etc.) 
as the Ukrainian forces are really poor. It is essential to underline that 
there is no purely military solution to the conflict, but Ukraine’s army 
needs to be shored up at this stage, regrouped and trained in strategy 
and tactics. Ukraine is not capable of regaining control over the ter-
ritories occupied by the pro-Russian separatists without a military 
intervention from the West (as the West is not ready to provide mas-
sive military assistance). It  is necessary to  realise that Ukraine has 
no military option to solve the conflict. Immediate assistance from 
the EU and V4 countries should be aimed at helping Ukraine to sur-
vive this winter – by supplying it with emergency energy sources for 
this winter (supply of gas, oil products and coal etc.). However, grant-
ing a wide autonomy to the territories may raise hopes that they will 
be given back to Ukraine in the future. The best-case scenario, though 
unfortunately also the most unlikely one, is that Russia, exhausted by 
the economic sanctions, will abandon its aggressive policy towards 
Ukraine and this (in  the  long run) will provide an opportunity for 
Ukraine to regain control of the territories.

Reform is a prerequisite if Ukraine is to survive as a state. The new 
authorities have no choice other than to reform the country, otherwise 
Ukraine is going to remain a failed state. It is necessary that the West 
supports Ukraine both politically and economically. However, while 
political support needs to be unconditional in the light of the on-going 
Russian aggression, economic and financial support needs to strictly 
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follow the principle of “more for more”, e.g. further supportive meas-
ures need to be tied to the actual progress in the much-needed re-
forms. In order to ensure the uninterrupted flow of support, a very 
detailed system of  conditionality needs to  be defined, where even 
small steps forward can get immediately rewarded. The geopolitical 
confrontation puts the European Union at a disadvantage. Focusing 
on technical, sectoral agreements instead of forcing plans of political 
consequence which arouse hostility in relations with Russia would be 
a solution much more favourable to the interests of the EU (as well 
as the V4). Without radical reform, Ukraine will not be able to com-
ply with the requirements set down by the EU.

Conclusions
The functioning of ISIS on the territory of Iraq and Syria,11 which are 
not covered by the framework of the ENP, poses a twofold challenge 
to the EU. On the one hand, there are citizens of the EU who want 
to join the ISIS militants. On the other hand, in the EU member states 
terrorist attacks are plotted by home grown Jihadists. The example 
of the “Charlie Hebdo” terrorist attack suggests how tragic the out-
comes can be. The Eastern Partnership must be adapted to the new 
geopolitical situation in the whole Eastern Neighbourhood. Russia’s 
imperial policy challenges the EaP project as well as the EaP states, 
especially Ukraine which will not be able to cope with this situation 
unless assisted by the West.12 If the EU wants to  shape its Eastern 
Neighbourhood, it  needs to  focus on deepening its relations with 
the EaP states by offering them more specific incentives conducive 
to stabilisation in terms of politics, economy and security. Without 
the EU assistance, countries included in  the EaP will become ever 
more dependent on Russia. This is because the economies of the EaP 
countries are weak and vulnerable to Russia’s impact. Moreover, po-

11	 The EU suspended its bilateral cooperation programmes with the Syrian Government under 
the European Neighbourhood Policy in May 2011 (ed.).

12	 See also: З. Станкевич, Т. Стемпневски, А. Шабацюк (ред.), Безопасность постсоветского 
пространства: новые вызовы и угрозы, Издательство Люблинского Католического 
Университета Иоанна Павла II, Институт Центрально-Восточной Европы в Люблине, Люблин-
Москва 2014.
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litical corruption and authoritarianism of  governments in  the  EaP 
countries favours Russia’s interests. The most important fact is that 
“unfulfilled expectations will hasten, not prevent, the region’s incipi-
ent de-Europeanization.”13
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Abstract: By exploring the modes of cooperation specific to the Eastern Di-
mension of the European Neighbourhood Policy, the objective of this paper 
is to highlight that the ENP is de facto based on the multi-level governance 
(MLG) model. To  this end, the  key existing structures and actors involved 
in  the  implementation of  the  Eastern Dimension of  the  ENP are outlined. 
Moreover, the most important problems and challenges facing the present 
multi-level governance model of cooperation under the Eastern Dimension 
of the European Neighbourhood Policy are discussed.
Keywords: Modes of governance, Eastern Dimension, European Neighbour-
hood Policy

Introduction
The  overriding goal of  cooperation under the  Eastern Dimension 
of the European Neighbourhood Policy (ENP) is political rapproche-
ment and economic integration between the European Union (EU) and 
the Eastern Dimension countries (hereafter: EDCs), i.e. Armenia, Azer-
baijan, Belarus, Georgia, Moldova, and Ukraine.1 Yet, achieving that 

1	 Joint Declaration of the Prague Eastern Partnership Summit, Council of the European Union, Brus-
sels, 7 May 2009, 8435/09 (Presse 78). See also: K. Falkowski, Poland’s Role in Shaping the East-
ern Dimension of the European Union’s Cooperation as Part of the Eastern Partnership Initiative, 
[in:] M. A. Weresa (ed.), Poland. Competitiveness Report 2014. A  Decade in the  European Union, 
Warsaw School of Economics Press, Warsaw 2014, p. 343-346.

*	 This research project has benefited from funding under the Polish “National Science Centre” (NCN) 
grant titled “European Neighbourhood Policy: (multi-level) governance, the reform process and 
the prospect of enhanced cooperation in the region”, OPUS/HS5, No. 2013/09/B/HS5/04534.
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goal has never been - and will certainly never be - easy, given the di-
verging interests of the 28 EU Member States on the one hand and 
the lack of determination to get closer to the EU structures in the EDCs 
on the other hand. Nevertheless, to this end special structures and 
decision-making mechanisms have been put in place, the discussion 
of which shall be the subject matter of this paper. This topic has be-
come even more relevant as, due to the relatively limited successes 
of the EU’s cooperation with the EDCs achieved so far, within the EU 
increasingly – and ever more openly – voices can be heard calling for 
a new form of cooperation with the EDCs to be developed.

The paper puts forward the thesis that the EU’s governance system 
of political and economic cooperation with the EDCs is in fact based 
on the model of multi-level governance widely adopted by the EU2 
(the  MLG model3). It  should be noted, however, that this system 
is subject to a number of factors, both within the EU and in the EDCs, 
as well as originating in the broader context of the dynamically chang-
ing international environment, which significantly lowers the effec-
tiveness of its operation.

To support the thesis put forth above, the complexity of the multi-
level governance model of cooperation between the European Union 
and the Eastern Dimension countries is synthetically discussed. In par-
ticular, the highly-diversified nature of this cooperation is elaborated 
by outlining the key existing structures and actors involved in it both 
on the EU side as well as on the side of its Eastern Partners. Further-
more, the most important problems and challenges facing the exist-
ing multi-level governance model of cooperation under the Eastern 
Dimension of the European Neighbourhood Policy are highlighted.

2	 For more on general rules of multi-level governance in the European Union, see: G. Marks, L. Hooghe, 
Multi-Level Governance and European Integration, Rowman & Littlefield Publishers, Maryland-Ox-
ford 2001; E. Krahmann, Multilevel Networks in European Foreign Policy, Ashgate, Hampshire & 
Burlington 2003; I. Bache, M. Flinders (eds.), Multi-Level Governance, Oxford University Press, New 
York 2005.

3	 According to P. Schmitter, multi-level governance “can be defined as an arrangement for making 
binding decisions that engages a multiplicity of politically independent but otherwise interde-
pendent actors – private and public – at different levels of territorial aggregation in more-or-
less continuous negotiation/deliberation/implementation, and that does not assign exclusive 
policy competence or assert a  stable hierarchy of  political authority to  any of  these levels”. 
See: P. Schmitter, Neo-functionalism, [in:] A. Wiener, T. Diez (eds.), European Integration Theory, 
Oxford University Press, Oxford 2004, p. 49.
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1. Description of the multi-level governance model 
(of cooperation) under the Eastern Dimension  

            of the ENP – key structures and actors
The  cooperation of  the  EU with the  EDCs has been conducted by 
a range of different actors on both sides (national or community, gov-
ernment or non-government) on two fundamental levels – bilateral 
and multilateral. The  main long-term goal of  bilateral cooperation 
between the EU and the individual Partner States is political associa-
tion between these States and the EU as well as establishment of Deep 
and Comprehensive Free Trade Areas (DCFTA), gradual liberalisation 
of visa regimes towards reaching full visa liberalisation, and deeper 
energy cooperation. 

In the case of bilateral relations between the EU and each Partner 
State separately on the level of government institutions, the key in-
struments aimed to deepen these relations (and, as a consequence, 
to bring about a gradual integration of the Partner States with the Eu-
ropean Union) are as follows:

�� Association Agreements – which are ultimately to  replace 
the Partnership and Cooperation Agreements concluded ear-
lier.4 Their main objective is enhanced political association and 
economic integration (including the establishment of a free trade 
area), deeper cooperation on justice and security issues, as well 
as new institutional structures for the cooperation of the East-
ern Dimension countries with the EU. What needs to be high-
lighted here, however, is that the objective of the Association 
Agreements currently under negotiation with the Eastern Di-
mension countries is not their future membership in the Euro-
pean Union.5

�� Deep and Comprehensive Free Trade Areas (DCFTAs) – 
the most crucial element of Association Agreements based on 

4	 All countries covered by the Eastern Dimension of the ENP signed Partnership and Coopera-
tion Agreements (PCAs) with the European Union (Armenia – on 22 April 1996, Azerbaijan – on 
22 April 1996, Belarus – on 6 March 1995, Georgia – on 22 April 1996, Moldova – on 28 November 
1994, Ukraine – on 14 June 1994, respectively). These agreements came into effect for all East-
ern Partner States except for Belarus (in that case, the agreement was suspended in September 
1997 since it had not been ratified by the EU).

5	 Association Agreements, http://eeas.europa.eu/association/, accessed 28.03.2015.
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which free trade areas extending to almost all goods and ser-
vices (comprehensive) shall be established whereas the Partner 
States should adjust most of their regulations regarding trade 
and conducting business activity on their territories so that they 
comply with the EU standards (deep).6

�� Mobility Partnerships, Visa Facilitation and Readmission Agree-
ments – in line with the Global Approach to Migration and Mo-
bility, enabling citizens to move around Europe securely is a vital 
element of the Eastern Partnership Initiative, therefore the Eu-
ropean Union fosters the mobility of the citizens of the Partner 
States through visa facilitation and liberalisation, and establish-
es rules for managing the return of irregular migrants through 
readmission agreements.7

�� Comprehensive Institution Building (CIB) Programmes – whose 
objective is to foster enhanced relations between the EU and 
the Partner States under the Eastern Partnership Initiative, i.e. 
by helping the EDCs to meet the preconditions for signing an 
Association Agreement and to start and conclude negotiations 
on establishing a Deep and Comprehensive Free Trade Area. 
The CIB Programmes are to ensure effective institution-build-
ing for institutions that are key to preparing the ground for en-
hanced relations as described above.8

A special purpose-built system of permanent multilateral struc-
tures, i.e. Multilateral Thematic Platforms and Flagship Initiatives, has 
been put in place under the multilateral cooperation which ultimate-
ly provides for taking common activities aimed to strengthen politi-
cal and economic transition in the Partner States by creating special 
forums for sharing information and experience on the level of heads 
of state and government, ministers of foreign affairs, higher executive 
officers and experts. Under the thematic platforms, the following four 

6	 W. Koeth, The ‘Deep and Comprehensive Free Trade Agreements’: an Appropriate Response by the EU 
to the Challenges in its Neighbourhood?, EIPA, Maastricht 2014.

7	 Mobility partnerships, visa facilitation and readmission agreements, http://ec.europa.eu/dgs/
home-affairs/what-we-do/policies/international-affairs/eastern-partnership/mobility-partner-
ships-visa-facilitation-and-readmission-agreements/index_en.htm, accessed 28.03.2015.

8	 Comprehensive Institution Building Programme 2011-2013, European Commission, External Rela-
tions Directorate General, p. 1.
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main areas (platforms) of cooperation between the EU and the Part-
ner States have been identified:

�� Democracy, good governance and stability (platform 1);
�� Economic integration and convergence with UE policies (plat-

form 2);
�� Energy security (platform 3);
�� Contacts between people (platform 4). 9

Meetings of each platform are held at least twice a year at the level 
of higher officials engaged in the reform work in the relevant policy 
areas. The general idea behind the platforms and their functioning 
is to plan, agree on and coordinate activities aimed to support the de-
velopment of multilateral cooperation. Within each platform, a special 
set of priorities, accompanied by an applicable action plan, has been 
adopted and efforts are made at carrying out an ongoing assessment 
of progress towards achieving them. The work reports of each platform 
are presented to the annual meetings of Ministers of Foreign Affairs 
of the EU and of the Partner States. Each thematic platform is sup-
ported by expert panels appointed to conduct reviews and to analyse 
the situation in individual Partner States with view to the issues covered 
by the respective platform and then to provide their recommendations 
for actions taken and planned. Among the additional forms of multi-
lateral cooperation are also training courses, seminars and workshops 
organised for the purposes of thematic platforms and expert panels.

The second permanent multilateral cooperation structure under 
the Eastern Dimension of the ENP are the so-called Flagship Initia-
tives. Their main objective is to promote the Eastern Partnership In-
itiative by giving it  additional momentum, concrete substance and 
more visibility, as well as to attract multi-donor support, financing 
from different international financial institutions and private sector 
investment. The Flagships Initiatives currently include:

�� Integrated Border Management Programme;
�� Small and Medium-size Enterprise (SME) Flagship Initiative;

9	 Joint Declaration of the Prague Eastern Partnership Summit, Council of the European Union, Brus-
sels, 7 May 2009, 8435/09 (Presse 78); http://eeas.europa.eu/eastern/platforms/index_en.htm, 
accessed 22.03.2015.
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�� Regional energy markets and energy efficiency;
�� Diversification of energy supply: the Southern Energy Corridor;
�� Prevention of, preparedness for, and response to natural and 

man-made disasters;
�� Flagship initiative to promote good environmental governance. 10

When discussing the instruments of multilateral cooperation un-
der the Eastern Dimension of the ENP, special meetings of the leaders 
of the European Union and the Eastern Partnership Initiative states 
also deserve a mention. Officially called Eastern Partnership Summits, 
these meetings are held every two years in the capital of the EU Mem-
ber State currently presiding over the Council of the European Union. 
To date, four such summits have been held: in Prague (2009), War-
saw (2011), Vilnius (2013) and the most recent one in Riga (May 2015).

While all forms of cooperation under the  Eastern Dimension 
of  the  ENP discussed so  far are implemented and coordinated on 
the government level, another important dimension of cooperation 
within the Eastern Partnership Initiative is conducted by non-govern-
ment institutions. The  most important non-government initiatives 
under the Eastern Dimension are as follows:

�� Civil Society Forum – launched in  2009, it  brings together 
representatives of civil society organisations from the EU and 
the Partner States. The CSF acts to promote the development 
of civil society in the Eastern Partnership States, to strengthen 
the position of non-government organisations in their dialogue 
with public authorities and to intensify the cooperation between 
civil society organisations in the EU and in the Partner States.

�� EURONEST Parliamentary Assembly – established in  May 
2011, it  consists of  60 delegates of  the  European Parliament 
and 10 delegates of the parliament of each Partner State (ex-
cept for Belarus). The  EURONEST Parliamentary Assembly 
meets once a year for a plenary session and includes four stand-
ing committees: Committee on Political Affairs, Human Rights 
and Democracy; Committee on Economic Integration, Legal 
Approximation and Convergence with EU Policies; Commit-

10	 http://eeas.europa.eu/eastern/initiatives/index_en.htm, accessed 22.03.2015.
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tee on Energy Security; and Committee on Social Affairs, Edu-
cation, Culture and Civil Society. The mission of EURONEST 
is to deepen the cooperation within the Eastern Partnership, 
e.g. by contributing to the creation of conditions necessary for 
speeding up the political association and further economic in-
tegration between the EU and the Partner States.

�� Eastern Partnership Business Forum – inaugurated in 2011 in So-
pot, its objective is to intensify the cooperation between busi-
ness entities from the EU and the Partner States by providing 
a platform for exchanging experiences, business networking and 
discussing possibilities of shared investment projects.

�� Conference of Regional and Local Authorities for the Eastern 
Partnership (CORLEAP) – established in 2011 by the EU Com-
mittee of the Regions, its members are 36 regional and local 
politicians, half from the EU’s Committee of the Regions and 
the other half from the six Partner States. CORLEAP is a per-
manent political forum for cooperation between local gov-
ernments from the  European Union and local and regional 
authorities from Eastern Partnership countries. The Conference 
seeks to foster relations between regional authorities, to con-
duct a dialogue on reforms aimed at decentralising governance, 
and to facilitate cross-border and regional cooperation between 
countries engaged in the Eastern Partnership Initiative. 11

From the  point of  view of  achieving the  objectives set for both 
the bilateral and multilateral cooperation, relevant financial instru-
ments providing the necessary support for taking appropriate actions 
are a crucial element of the governance system of cooperation under 
the Eastern Dimension of the ENP. Among them are:

�� European Neighbourhood Instrument (which has replaced 
the  European Neighbourhood and Partnership Instrument) 
– providing financial support for areas considered priorities, 
i.e. promoting small businesses, civil-society engagement, cli-
mate change action, easier mobility of people, energy coopera-

11	 http://www.msz.gov.pl/pl/polityka_zagraniczna/partnerstwo_wschodnie/wymiar_pozarzad-
owy/, accessed 22.03.2015.
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tion, gender equality promotion, gradual economic integration, 
people-to-people contacts, transport connections, youth and 
employment. The  instrument provides financing for bilater-
al programmes covering support to individual Partner States; 
multi-country programmes addressing challenges shared by 
all or a few of the Partner States, and regional and sub-regional 
cooperation between two or more Partner States; and Cross-
Border Cooperation programmes between EU Member States 
and Eastern Partner States which are implemented along their 
shared part of the external border of the EU (including Russia).12

�� Neighbourhood Investment Facility (NIF) – financial instru-
ment whose objective is to provide additional funding to meet 
the  investment needs of  the  EU neighbouring countries (in-
cluding also the  Eastern Partnership countries) with regard 
to infrastructure projects in sectors such as transport, energy, 
the natural environment and social issues (e.g. building hospi-
tals or schools). Also the private sector is supported by the NIF, 
in particular through risk capital operations aimed at SMEs.13

�� Eastern Partnership Technical Assistance Trust Fund – secur-
ing funding for: pre-feasibility, feasibility and other studies for 
the preparation of investment projects; institutional and legal 
assessments; environmental and social impact assessments; pro-
ject management and/or promoter support throughout the pro-
cess of project implementation; upstream studies identifying 
investment needs and priorities as well as horizontal activities 
addressing institutional issues and capacity building.14

�� Eastern Partners Facility – financial instrument provided by 
the European Investment Bank which supports the EU Europe-
an Neighbourhood Policy in the Eastern Partner States by pro-
viding financing for projects of significant EU interest. The EPF 
supports the resumption of FDI in Eastern Partnership coun-

12	 The European Neighbourhood Instrument (ENI), http://www.enpi-info.eu/ENI, accessed 29.03.2015.
13	 EU Neighbourhood & Russia – Neighbourhood Investment Facility, http://ec.europa.eu/europeaid/

regions/eu-neighbourhood-region-and-russia/interregional-cooperation/neighbourhood-in-
vestment_en, accessed 29.03.2015.

14	 Eastern Partnership Technical Assistance Trust Fund (EPTATF), http://www.eib.org/projects/regions/
eastern-neighbours/instruments/technical-assistance/index.htm, accessed 29.03.2015.
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tries, and contributes to the modernisation of their economies 
and to their integration with the EU economy.

�� Neighbourhood Civil Society Facility – provides financial sup-
port for projects run by civil society that are relevant to the EU 
European Neighbourhood Policy. Its objective is also to foster 
capacity building in civil society organisations in the EU neigh-
bouring regions in order to enhance their role in promoting re-
form and increasing public accountability in their countries and 
to increase civil society involvement in sector policy dialogues 
and implementation of EU cooperation in respective fields.15

�� European Endowment for Democracy – aimed at supporting 
political parties, non-registered NGOs, trade unions and other 
social partners in an effort to promote deep and sustainable de-
mocracy as well as respect for human rights and the rule of law 
in a coherent and concerted manner.16

All the above shows that in order to achieve the basic objectives 
of the Eastern Partnership Initiative the European Union has created 
a highly diversified system of mutual cooperation with the Eastern 
Partners in the form of institutions and platforms to foster the coop-
eration on the one hand, and financial instruments providing funds on 
the other. However, it needs to be stressed that this multi-level struc-
ture of cooperation and the multitude of actors of different kinds and 
forms whose interests are very often de facto contradictory, which all 
translate into a multi-level governance model of cooperation under 
the Eastern Dimension of the ENP, give rise to very serious problems 
with decision-making processes or simply just with the coordination 
of actions taken, which will be discussed in the next chapter. 

15	 Neighbourhood Civil Society Facility, http://www.enpi-info.eu/mainmed.php?id=393&id_type=10, 
accessed 29.03.2015.

16	 The European Endowment for Democracy – Support for the unsupported, http://europa.eu/rapid/
press-release_IP-12-1199_en.htm, accessed 29.03.2015.
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2. The main problems and challenges facing  
the multi-level governance model of cooperation 

            under the Eastern Dimension of the European  
            Neighbourhood Policy
As the examination of the system of cooperation under the Eastern 
Dimension of the ENP presented above has shown, this system is very 
complex and diverse. On the one hand, it can prove to be an advan-
tage as it enables a parallel development of the cooperation on many 
important levels. On the other hand, however, it poses a serious chal-
lenge to the coordination and governance of all actions taken under 
the mutual cooperation.

Definitely, the coordination of cooperation between the EU and 
the Partner States, and in the process also the effective governance 
thereof, is not helped by the multitude of actors involved in it as – 
on different levels of the bilateral and multilateral cooperation under 
the Eastern Dimension – representatives of different levels of state 
institutions (ranging from leaders and heads of  states to  heads 
of  government, relevant ministers, higher officials, representatives 
of  parliaments, local government bodies and financial institutions 
up to  experts representing individual countries) as  well as  a  num-
ber of non-government organisations (both business and social) take 
part in it.

Another important challenge to effective multi-level cooperation 
under the Eastern Dimension of the ENP is the existing consultation 
and decision-taking process within the European Union.17 Its com-
plexity, and often the necessity to reach a compromise amid huge di-
vergence in national interests between the EU Member States, makes 
the decision-taking on “eastern issues” all the more difficult and com-
plicated. It is definitely not made any easier by the fact that some EU 
Member States tend to focus more on pursuing their own independ-
ent eastern policies rather than to support common initiatives aimed 
at enhancing the integration of the Partner States with the EU under 
the Eastern Partnership Initiative (e.g. Germany and France). Obvious-
ly, one should not forget the position and role of Russia in this as well 

17	 For more information about this subject see: H. Wallace, M. A. Pollack, A. R. Young (eds.), Policy-
Making in the European Union, Oxford University Press, Oxford 2010.
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as geostrategic reasons which play a part in it. In other EU Member 
States, mostly from Southern Europe and the Iberian Peninsula, the de-
velopment of the Eastern Dimension of the ENP is not and has in fact 
never been considered a priority. For them, and it is not surprising, 
the Mediterranean Dimension of the ENP is much more important. 
Among the countries that are undoubtedly vitally interested in inten-
sifying the cooperation with the Eastern Partner States are, apart from 
Scandinavian countries, Poland and Baltic states (Lithuania, Latvia and 
Estonia). The ongoing conflict in Ukraine and Russian involvement 
in it has managed to unite, albeit only for the time being, the Euro-
pean community in the belief that the cooperation under the Eastern 
Partnership as a whole (not just with Ukraine) needs to be intensi-
fied; however, quite quickly voices could be heard, e.g. in Greece and 
in Hungary, calling for keeping both the structures of cooperation put 
in place so far as well as the pace of taking actions unchanged. Moreo-
ver, the attitude of EDCs themselves towards accelerating and expand-
ing the range of integration processes with the EU remains a pivotal 
factor. All these reasons altogether do not facilitate the governance 
of cooperation under the Eastern Partnership Initiative.

Another frailty of the multi-level governance model of cooperation 
under the Eastern Dimension of the European Neighbourhood Policy 
on the EU side is the low efficiency of spending the financial means 
allotted for performing activities thereunder. For instance, in the case 
of Moldavia and Georgia, the European Union has so far managed 
to use just about half of the funds it originally planned to spend there. 
This is mostly caused by the complicated and long procedures of apply-
ing for and spending EU funds, especially for non-government institu-
tions in third countries. Another problem faced by the EU, in particular 
in  cooperation with Armenia, Azerbaijan and also with Ukraine, 
is the lack of transparency in how public finances, and consequently 
the EU funds, are managed. Moreover, yet another important issue 
in this context is a lack of mechanisms controlling how such funds are 
spent in the Partner States, which understandably leads to concerns 
about transferring money to them and dampens the EU’s willingness 
to do that, due to the risk of misappropriation and embezzlement.

Still, factors that hinder both the cooperation with the EU, and 
the coordination and governance thereof are present also in the EDCs 
themselves.



86

Rocznik  Ins tytutu  Europy Środkowo-Wschodnie j  •  Rok 13  (2015 )  •  Zeszyt  4

Krzysztof Falkowski

First, these countries need to  state explicitly and unequivocally 
what their goal for enhancing relations with the EU is. So far, they 
have very often acted in a very “mercenary” manner whereby their 
engagement in the cooperation with the EU has depended on their 
current political and economic situation and the short-sighted vested 
interests of their governing elites. The European integration as such 
has not at all been treated as a civilisational choice to be made. In ef-
fect, such an approach has weakened their actual position in negotia-
tions with the EU and does not allow to intensify the real integration 
and to implement the necessary structural reforms required of them 
by the European Union.18

The lack of an unequivocal pro-European stance among the Eastern 
Partnership countries is clearly evidenced by the fact that at present 
only half of the six Partner States, i.e. Georgia, Moldova and Ukraine, 
declare their will to further intensify the cooperation with the EU. Ar-
menia, in turn, is becoming more and more strongly integrated with 
Russia, especially on the economic level under the Eurasian Economic 
Union, whereas Azerbaijan is not really interested in establishing a free 
trade zone with the EU or in  further democratisation of  the coun-
try.19 Belarus is a separate case for that matter as, due to the long and 
strong economic integration with Russia and the authoritarian char-
acter of A. Lukashenko’s regime, in fact it does not get involved in any 
political and economic cooperation with the European Union at all.

Another, equally vital problem for the efficient multi-level coopera-
tion between the Eastern Partner States and the EU, the measurable 
outcome of which is the maximal possible integration of the EDCs with 
the European Union as quickly as possible, is Russia and the policy 
it pursues in the post-Soviet area.20 Since the very inception of the East-
ern Partnership Initiative in May 2009 at the EU Summit in Prague, 

18	 R. Sadowski, Partnerstwo Wschodnie – w którym miejscu jesteśmy?, http://ec.europa.eu/polska/
news/opinie/111007_partnerstwo_wschodnie_pl.htm, accessed 10.04.2015.

19	 A. Hug, Challenges for the EU’s Eastern Partnership, [in:] A. Hug (ed.), Trouble in the Neighbourhood? 
The Future of the EU’s Eastern Partnership, The Foreign Policy Centre, London 2015, p. 8-20.

20	 I. Gretskiy, E. Treshchenkov, K. Golubev, Russia’s Perceptions and Misperceptions of the EU Eastern 
Partnership, “Communist and Post-Communist Studies”, vol. 47, September-December 2014, is-
sues 3-4, p. 375-383.
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Russia has sought to discredit it.21 To that end, it has taken a number 
of steps to coerce the Eastern Partnership countries into cooperating 
more tightly with Russia – examples being its actions against Armenia, 
Belarus and also against Ukraine during the rule of W. Yanukovych. 
Even more so, Russia clearly seeks to destabilise the entire region with 
the aim to crush the pro-European aspirations of the Eastern Partner-
ship countries as well as to discourage and scare off the EU countries. 
The best examples of such actions taken by the Russian Federation 
are its interference and continued fanning of the flames of the con-
flict between Armenia and Azerbaijan over Nagorno-Karabakh, sup-
porting Abkhazia and South Ossetia on the territory of Georgia and 
the anti-European opposition in Moldova (especially in Transnistria 
and Gagauzia), etc.

The analysis conducted above clearly shows that the existing mul-
ti-level governance model of cooperation under the Eastern Dimen-
sion of the ENP encounters a number of bottlenecks, both on the EU 
side and on the side of the Partner States, which make it considerably 
more difficult, reducing its positive results. However, it is in the in-
terest of all those parties of the Eastern Partnership Initiative which 
are truly interested in further deepening of the European integration 
to increase the efficiency of this cooperation within the existing struc-
tures as well as to focus on developing new simplified mechanisms 
of the cooperation in future.

Also, given the different approaches represented by the Eastern 
Partner States towards gradual integration with the EU (albeit, with-
out a  possibility of  future EU membership) as  pointed out above, 
it seems very likely that new cooperation models based on the ‘EU + 
3-1-2’ formula (whereby, 3 stands for Georgia, Moldavia and Ukraine, 
1 for Azerbaijan and 2 for Armenia and Belarus) will be developed. 
Such a turn of events would even further complicate the governance 
model of cooperation under the entire Eastern Dimension of the Eu-
ropean Neighbourhood Policy; on the other hand, however, it might 
increase its actual efficacy and efficiency as measured by the progress 

21	 A. Zagorski, Eastern Partnership from the Russian Perspective, http://library.fes.de/pdf-files/ipg/2011-
3/05_zagorski.pdf, accessed 26.02.2015.
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made in the integration processes of the Partner States with the Eu-
ropean Union.

Conclusions
In practice, the cooperation under the Eastern Dimension of the ENP 
is conducted according to a multi-level governance model of coopera-
tion. Its basic characteristics include: 

�� strong diversification of structures of the cooperation and ac-
tors involved in it (government and non-government, public and 
private, political, economic and social) which are independent 
in their decision-making processes;

�� polycentric decision-making, the direct consequence of which 
is  the  hindering and delaying of  decision-making processes 
in the areas covered by the mutual cooperation (which is espe-
cially visible on the EU side);

�� the key role of negotiations of all kinds, which translates into 
the  permanent dependence of  the  effects of  the  governance 
on skills of the parties involved and their willingness to reach 
compromises;

�� lack of any actual formal instruments to enforce the decisions 
and actions taken;

�� high dynamics in the wake of geopolitical changes (of politi-
cal, economic and social character), both endogenous (within 
the existing structures of cooperation) and exogenous (the im-
pact of external factors – third parties such as e.g. Russia), with 
regard to the course of  the cooperation between the Partner 
States and the European Union and the progress made therein.

Although the main characteristics of the multi-level governance 
model of cooperation under the Eastern Dimension of the ENP list-
ed above can be seen as frailties (problems) of that governance model 
affecting its efficiency, in this context the most important factor de-
termining the results of that cooperation is the goodwill and determi-
nation of both sides as regards the consistent accomplishment of its 
strategic goal which is political rapprochement and economic inte-
gration between the European Union and the six countries of Eastern 
Europe and South Caucasus (EDCs). Yet, neither on the EU side nor 
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– all the more so as it may seem – on the side of its Eastern Partner 
States such determination exists.

In the case of the EU Member States, a shared consistent vision 
is missing which would determine the long-term direction of devel-
oping relations with countries covered by the  Eastern Partnership 
Initiative as the current EU strategy focuses rather on short- or me-
dium-term actions. At the same time, the EU strategy is the outcome 
of interests of all 28 Member States and one should not forget that 
the Eastern Partnership Initiative does not play any significant role 
for Western and Southern European countries and therefore these 
countries are not interested in enhancing the cooperation between 
the  EU and its Eastern neighbours. Another important issue here 
is also the play of interests with Russia. Also, not all Eastern Dimen-
sion countries are willing to deepen their cooperation with the EU 
(Armenia, Azerbaijan, Belarus).

All the above does not facilitate the governance of the coopera-
tion based on the multi-level structures created so far under the East-
ern Dimension of the ENP. Moreover, it puts in question the future 
of the entire initiative in its current shape. It seems that its future will 
depend not so much on further streamlining of the existing mecha-
nisms of multi-level governance but on the EU's ability to effectively 
strengthen its political and economic position in this part of the world 
and on successfully persuading the Partner States that – from the point 
of view of their civilisational choice – further deepening of their in-
tegration with the  EU will simply pay off for them. Also, changes 
to the current form of cooperation can be necessary due to the high 
dynamics of international relations in the post-Soviet area on the one 
hand, and the different interests as regards the deepening of the co-
operation with the EU among the countries covered by the Eastern 
Partnership Initiative, on the other.
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Abstract: From its onset, the ENP was marred by a diversity of irreconcilable 
interests and preferences of actors (regional, national and local) directly and 
indirectly involved in that policy-strategy. That variability of interests and pref-
erences has become particularly apparent in  the  Eastern Partnership (EaP), 
a fundamental component of the ENP. The objective of this paper is to exam-
ine the complex web of interests and preferences that have shaped the EaP 
over the past years. To this end the ENP’s objectives are outlined and its com-
plexity highlighted. In what follows the interests and preferences of the pleth-
ora of  actors involved in  the  ENP are discussed. It  is  stressed that the  EU’s 
primary objective associated with the ENP, including the EaP, has been to es-
tablish peaceful and cooperative relations with its neighbours. However, as 
following the disintegration of the Soviet Union, Russia has always aimed at 
restoring its sphere of influence, the ENP’s efficiency remains a function of 
interests and preferences shaping the region.
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and indirectly involved in that policy-strategy. That variability of inter-
ests and preferences has become particularly apparent in the Eastern 
Partnership (EaP). The objective of this paper is to examine the complex 
web of interests and preferences that have shaped the EaP over the past 
years. To this end the ENP’s objectives are outlined and its complex-
ity highlighted. In what follows the empirical search-light is directed at 
interests and preferences of the plethora of actors involved in the ENP. 
Conclusions ensue. It is argued that the EU’s primary objective associ-
ated with the ENP has been to establish peaceful and cooperative rela-
tions with its neighbours. This stands in stark contrast to Russia that, 
following the disintegration of the Soviet Union, has always aimed at 
restoring its sphere of influence thus affecting the ENP’s efficiency in its 
regional context.

1. The ENP’s goals and objectives
In order to understand the rationale behind the ENP, it is neces-

sary to reflect on the specific political circumstances that had triggered 
the launch of the ENP. In the early 2000s, negotiations that eventually 
led to the 2004 ‘big bang’ EU enlargement continued. Simultaneously, 
the global public opinion was shocked by the 9/11 attacks that high-
lighted the vulnerability of the West to new security threats. In this 
context, it has become apparent that the EU’s prosperity and stability, 
more than ever before, has become a function of the developments 
in the EU’s imminent neighbourhood and the EU’s ability to secure 
friendly relations with its neighbours. In this view, it became necessary 
to stabilise the EU’s neighbourhood by promoting development in re-
spective areas1 rather than run “the risk of seeing the periphery destabi-
lise the EU.”2 Drawing the inspiration from the EU enlargement policy, 
perceived as  “the EU’s most successful foreign policy instrument,”3 

1	 Of course, the maintenance of stability in the EU’s imminent neighbourhood and the promo-
tion of development have always been of concern for the EU. The Barcelona Process launched 
in 1995 serves as a good case in point.

2	 D. Cadier, Is the European Neighbourhood Policy a Substitute for Enlargement?, p. 53, www.lse.ac.uk/
IDEAS/publications/.../Cadier_D.pdf

3	 European Commission, 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, Brussels, 11.3.2003, p. 5.
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in 2003 the European Commission proposed a new framework4 for 
the European periphery. The ENP was launched a year later.5 Its goal 
was to create a “ring of friends” around the EU and foster peaceful and 
cooperative relations.6 In this vein, the European Commission offered 
the countries included in the ENP the possibility to increase coopera-
tion with the EU in economic, political, cultural and security matters.7 
The cooperation was to be based on shared values, incl. democracy, 
the rule of law, and respect for human rights.8

The ENP’s focus is on economic and trade reforms, institutional 
reforms, migration policies, as well as collaboration in research and 
higher education.9 It has frequently been argued in the literature that 
the ENP constitutes in fact an alternative to EU membership. Indeed, 
the ENP’s power of attraction is softer than that related to the pros-
pect of a full membership in the EU. The ENP has offered a prospect 
of cooperation with the EU, whereas that prospect depended on a form 
of light conditionality and resulted in vague and non-committal rela-
tionships between the EU and its partner-countries.10 Paradoxically, 
the lack of hard conditionality in the ENP framework, as in the case 
of the ‘big bang’ enlargement, was expected to increase the efficiency 
of other mechanisms employed by the EU that were aimed at promo-
tion of national reforms, e.g. socialisation of elites.11 However, since 
the EU’s financial resources are limited and the existing EU regula-
tory framework constrains the EU’s ability to create valid incentives, 
the efficiency of the ENP has remained limited. For instance, visa lib-
eralisation could serve as a powerful incentive for several of the ENP 
countries to endorse conditionality. However, due to migration-re-
lated concerns, it was impossible to reach a consensus with regard 
to the visa-regime among the EU member-states.

4	 Ibidem.
5	 Ibidem.
6	 European Commission, Communication from the Commission, European Neighbourhood Policy 

Strategy Paper, COM (2004) 373, p. 3.
7	 Ibidem.
8	 European Commission, Communication on Wider Europe – Neighbourhood, p. 4.
9	 European Commission, Communication from the Commission. Paving the way for a New Neigh-

bourhood Instrument, COM (2003), 393, p. 3.
10	 G. Sasse, The European Neighbourhood Policy: Conditionality Revised for the EU’s Eastern Neigh-

bours, “Europe-Asia Studies”, vol. 60, 2008, issue 2, p. 295-316.
11	 Ibidem.
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2. The ENP’s tools
The ENP employs two sets of tools designed to foster the im-

plementation of the ENP’s goals and objectives. The one set of tools 
foresees financial and technical assistance, the  development of  in-
frastructure, preferential trade agreements as well as the perspective 
of participating in the EU internal market, actions aimed at increas-
ing the convergence of the legal systems, trade facilitation, etc. These 
instruments were designed to alleviate the cost of economic transfor-
mation that respective countries included in the ENP were undergo-
ing. In December 2006, the European Commission decided to extend 
the toolkit of the ENP by introducing the Association Agreement (AA). 
An important component of the AA was the prospect of a Deep and 
Comprehensive Free Trade Area (AA/DCFTA) as well as visa facili-
tation, readmission agreements and the  development of  initiatives 
aimed at promoting student exchanges.12 As of 2014, only Moldova 
and Georgia have made progress in reforms preparing them for the im-
plementation of  the  AA/DCFTA.13 Armenia, which has continued 
democratic reforms, in 2013 decided not to initiate the AA/DCFTA 
negotiations announcing its intention to join Belarus in the Eurasian 
Customs Union,14 which finally took place in January 2015.15

The second type of tools that the ENP employs consists of a wide 
range of policy tools. Apart from typical instruments, such as common 
strategies, joint actions or positions in the ENP framework, the EU 
can impose sanctions and restrictions, including arms embargo, visa 
restrictions, the freezing of funds, and flight bans. Furthermore, sev-
eral diplomatic instruments are used in the context of the ENP, in-
cluding demarché, public statements, and visits at the highest level 
as well as the appeal of ambassadors, political consultations, support 
for other international organisations’ activities, and elections’ obser-

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

13	 Moldova and Georgia signed the Association Agreements, including the Deep and Comprehen-
sive Free Trade Area, in the margins of the EU summit held on 27 June 2014. Moldova promptly 
ratified the Agreement on 2 July. Official website of the EEAS: http://eeas.europa.eu/index_en.htm 
as of 27.09.2015.

14	 Members: Russia, Belarus, Kazakhstan and Armenia. Acceding country: Kyrgyzstan.
15	 Official website of the EEAS: http://eeas.europa.eu/index_en.htm as of 27.09.2015.
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vations. It needs to be stressed that there were only several cases when 
these tools were actually employed. These few instances include: asset 
freezes and travel bans for Belarusian leaders as well as travel ban for 
Transnistrian leaders.16 Last but not least, the EU has at its dispos-
al the instruments in the field of the Common Security and Defence 
Policy (CSDP) for civilian and military management of conflicts.17

A few years of the ENP’s functioning brought about the problem 
of  an imbalance between the  regional and bilateral approach that 
the EU has employed towards its partner-countries. The bilateral in-
struments led to a diversification of the relationship between the EU 
and specific partner-countries. To counterbalance those developments, 
emphasis was placed in the ENP on developing regional initiatives for 
the countries in the region.18 As far as the process of regional integration 
of the Eastern neighbourhood countries, i.e. including Russia, Ukraine 
and the South Caucasus countries, is concerned, it was not easy to bring 
them to one regional table and discuss the prospect of collaboration. 
Ultimately, Russia, despite the fact that it lies in the immediate neigh-
bourhood of the EU, was not covered by the ENP. The EU-Russia rela-
tions are based on a strategic partnership.19 The problem did not consist 
in the definition of the ‘region’ but in the overlapping zones of interests 
that the diverse players represented, in particular the EU and Russia.20 
The following section dwells on this issue.

16	 E. Gnedina, N. Popescu, The European Neighbourhood Policy’s First Decade in the Eastern Neigh-
bourhood, Neighbourhood Policy Paper, no. 3, Center for International and European Studies, 
July 2012, p. 3.

17	 S. Gstohl, The EU as a Norm Exporter?, [in:] D. Mahncke, S. Gstohl (ed.), Europe’s Near Abroad. Prom-
ises and Prospects of the EU’s Neighbourhood Policy, P.I.E. Peter Lang S.A., Brussels 2008, p. 282-283.

18	 The Euro-Mediterranean Partnership, replaced by the Union for the Mediterranean (UfM) in 2008, 
was a raw model of a multilateral forum for dialogue in many areas between the countries of a re-
gion. The initiative is to boost the partnership and raise the political level of strategic relations 
between the EU and its Southern partners. On the basis of the acquis of the Barcelona Process, 
the UfM offers a more balanced system of administration and greater transparency for citizens. 
More important changes introduced by the UfM are: a rotating presidency of the EU representa-
tive and a representative of the Mediterranean countries, establishment of the Secretariat in Bar-
celona, which is responsible for identifying and promoting projects of regional, sub-regional 
and transnational meaning in different sectors (e.g. sea and road transport, alternative energy 
sources, MSP). Official EC website: ec.europa.eu.

19	 European Communities, European Neighbourhood Policy – overview of recent economic de-
velopments – a comparison with the EU 2009 edition, Eurostat compact guide, 2009, p. 2.

20	 F. Tassinari, A Synergy for Black Sea Regional Cooperation. Guidelines for an EU Initiative, “CEPS Pol-
icy Brief”, July 2006, no. 105, p. 1; S. A. Andreev, The Future of European Neighbourhood Policy and 
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3. Overlapping and conflicting interests in the ENP
The first unsuccessful attempt to include the states of a wider 

Black Sea region21 in the framework of a common regional platform 
of cooperation was the establishment of the multilateral forum for co-
operation in the form of Black Sea Synergy22 (BSS)23 in 2007.24 However, 
it was the 2008 war in Georgia that served as a trigger to tighten the Eu-
ropean two-tier partnership (regional and bilateral) in  the  Eastern 
neighbourhood and as an intermediate factor to establish the Eastern 
Partnership (EaP) in 2009.25 The EaP26 builds on the values that the EU 
seeks to foster when developing cooperation with its neighbours, in-
cluding human rights, the market economy, sustainable development, 
good governance, energy security and many more. Increased involve-
ment of the EU in cooperation with each partner-country depends on 
their individual progress in achieving the objectives of the EaP.

The  EaP has proved to  be more of  a  discussion forum, where 
the partner-countries can present their achievements and exchange 
views. The  EaP’s instruments of  cooperation and integration are 
technical in  nature and cannot compete with stronger factors like 
the geopolitical situation. The enormous divergence of  the Eastern 
partner-countries’ interests could not have been concealed and af-

the Role of Regional Cooperation in the Black Sea area, “Southeast European and Black Sea Studies”, 
vol. 8, 2008, issue 2, p. 101; A. Konarzewska, Strategia Unii Europejskiej wobec regionu Morza Czar-
nego, “Bezpieczeństwo Narodowe”, III-IV, 2007, no. 5-6; I. Ban, The Black Sea Region and the Euro-
pean Neighbourhood Policy, Budapest 2006, p. 9; B. Piskorska, „Synergia czarnomorska”: zbliżenie 
państw regionu Morza Czarnego do UE, [in:] M. Pietraś, K. Stachurska-Szczesiak, J. Misiągiewicz 
(eds.), Europejska Polityka Sąsiedztwa Unii Europejskiej. Unia i  jej bliscy sąsiedzi, Wydawnictwo 
UMCS, Lublin 2012, p. 175-192.

21	 Armenia, Azerbaijan, Georgia, Turkey, Greece, Bulgaria, Romania, Moldova, Ukraine and Russia.
22	 The main areas of cooperation were supposed to be: energy, environment, telecommunications, 

transport, science and technology, democracy, freedom, justice, security and human rights.
23	 The idea for the BBS recalls, in terms of practical cooperation and common interests (e.g. trans-

port, environment, energy, combating organised crime) cooperation in the framework of the EU’s 
Northern Dimension. Communication from the Commission to the Council and the European 
Parliament on Black Sea Synergy – A New Regional Cooperation Initiative, Brussels, 11.04.2007, 
COM (2007) 160 final.

24	 However officially, the BSS was launched in Kiev in February 2008.
25	 European Commission, Communication from the Commission, Eastern Partnership, COM (2008) 

823 final, confirmed by the Joint Declaration of the Prague Eastern Partnership Summit, Prague, 
7 May 2009; H. De Waele, Layered Global Player. Legal Dynamics of EU External Relations, Springer, 
London-New York 2011, p. 133.

26	 The six countries that signed the Eastern Partnership summit declaration in Prague on 7 May 
2009 were: Armenia, Azerbaijan, Belarus, Georgia, Moldova, and Ukraine.
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ter a few years resulted in the development of bilateral relations with 
the EU. Furthermore, the EaP's support for the process of democrat-
ic changes in the partner-countries is hindered by inefficient politi-
cal tools as well as lack of a coherent stance of the EU member states 
(often resulting from the dependence on Russian energy supplies).

The developments associated with the so called Arab Spring and 
the Ukrainian crisis have had a significant impact on the landscape 
of interests and preferences advanced by the diverse actors involved 
in the implementation of the ENP. As the protests in Tunisia broke out 
in December 2010, a review of the ENP had already been underway 
since March 2010. The imminent reaction of the EU to the develop-
ments in the Southern Mediterranean in early 2011 was the announce-
ment of a new approach to the region, i.e. a strategy referred to as ‘three 
Ms’ and including mobility, market access, and money to  support 
the aspirations to change respective societies.27 The three Ms could 
have served as a truly transformative strategy since it offered specific 
means that the respective countries needed. Unfortunately, the three 
Ms were not efficiently implemented; the project proved to be untest-
ed and too large for the EU.

More importantly, the results of the strategic review of the ENP that 
started in 2010 and its results were announced on 25 May 2011 had 
marks of  influence on  the developments unfolding beyond the EU 
borders. Firstly, the allocation of financial aid was conditioned more 
tightly in that the ‘more for more’ approach was introduced, i.e. more 
funds for more action directed at the implementation of democratis-
ing reforms. Secondly, a greater emphasis was put on the differentia-
tion between ENP countries with reference to the reform progress.28

Similarly as the Arab Spring, also the developments in Ukraine forced 
the EU to revisit its policy towards the countries included in the EaP. By 
separating the signing of the economic and political part of the Associa-

27	 J. Techau, Europe’s Neighbourhood Policy is in Trouble, but Not Beyond Saving, 7 April 2014, http://
www.europeanleadershipnetwork.org/jan-techau_1368.html

28	 European Commission and External Action Service, A New Response to a Changing Neighbour-
hood: A review of European Neighbourhood Policy, Joint Communication by the High Representa-
tive of the Union for Foreign Affairs and Security Policy and the European Commission, Brussels, 
25 May 2011.
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tion Agreement (AA) with Ukraine,29 the EU had manifested a degree 
of flexibility with regard to Ukraine’s ability to fulfil the requirements re-
lated to that (AA); a flexibility that passed largely unnoticed by the press. 
Moreover, in response to the developments beyond the EU’s Southern 
and Eastern borders, the process of refining the ENP continued. Spe-
cifically, in the March 2014 Weimar statement30 a point was made that 
the ENP would no longer be conducted without political guidance. 
It was also emphasised that apart from political changes, some serious 
reforms on the technical side of the ENP were needed, including more 
effective and targeted policies that would turn the ENP into a more ef-
ficient tool for the EU to address its neighbourhood. Clearly, the pos-
sibility of making the ENP an efficient policy tool is to a large extent 
determined by the ability to balance the interests and preferences that 
the EU and Russia seek to attain in the region of Eastern Europe and 
the South Caucasus. The following section deals with this issue.

4. The EU and Russia on the ENP’s chessboard
On the regional level, the EU and Russia act as regional players 

in partner-countries participating in the ENP. Both the EU and Russia 
translate their interests in attempts at preserving their spheres of in-
fluence. Furthermore, national actors may have a certain significant 
impact upon the geopolitical configurations when making their ex-
ternal political decisions. The EU and Russia play a determining role 
on a regional level in the area often regarded as a grey area (the South 
Caucasus countries and Ukraine),31 which has been a subject of eco-
nomic and diplomatic disputes.

The geopolitical relation between the EU and Russia deserves spe-
cial attention. On the one hand, the ENP is employed by the EU to pro-
tect the European nucleus (the EU member states) from the unrest 

29	 The political part of the association agreement was signed with the interim president and the eco-
nomic one was postponed until the presidential election scheduled for late May. A. Gardner, 
Ukraine Signs Landmark EU deal, “European Voice”, 3/21/14.

30	 Joint statement of March 31 announced by the foreign ministers of the Weimar Triangle (Poland, 
France and Germany).

31	 Belarus, Ukraine, Moldova, Georgia, Armenia and Azerbaijan.
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originating outside the EU borders,32 and is supposed to create a sound 
relationship between the EU and its new neighbours. On the other 
hand, Russia seeks to restore its traditional sphere of influence and 
therefore seems to be rejecting any alternative concepts that – in Rus-
sia's view – disrupt its plans.33

The ENP partner-countries cannot be perceived only from the stand-
point of their geopolitical position, but also of their economic potential. 
The former Communist states represent a market potential that can-
not be ignored. Moreover, some of these countries either possess rich 
natural resources (Azerbaijan) or represent vital energy transit routes 
(Belarus, Ukraine, Georgia). The problem of energy lies at the heart 
of the strategic games and rivalries in the region. While the EU, in an 
attempt to bypass Russia, seeks to build a new system of oil and gas 
pipelines from the Caspian Sea and Central Asia, Russia makes every 
effort to maintain its comparative advantage in the post-Soviet space. 
The Russian-Georgian conflict in 2008 was an example of regional fric-
tions resulting from energy rivalry. Apart from Azerbaijan and Geor-
gia, which is mainly supplied by the Azeri gas,34 the other four states 
(Moldova, Ukraine, Belarus, Armenia) depend to an overwhelming 
extent on Russia as far as energy is concerned. This dependency also 
affects their foreign political decisions.

The tensions between regional players are intensified by the EU 
promises of  financial support, technical assistance and a  potential 
economic integration into the EU market, which would have obvious 
benefits for trade and investments. However, given the dependence on 
Russia’s energy resources and also the cultural and historical affinities, 
the cooperation with Russia still stays in place. As far as the commer-
cial field is concerned, the EU exercises more influence in the region 
than Russia does. The EU is the main trade partner for all the EaP 
countries excluding Belarus, which is loyal to Russia (table below).

32	 According to W. Scott’s buffer-zone and I. Wallerstein’s concept of semi-periphery. J. Scott, The EU 
and Wider Europe: Towards an Alternative Geopolitics of Regional Cooperation?, “Geopolitics”, vol. 
10, 2005, no. 3, p. 434.

33	 J. Gower, G. Timmins, Introduction: The European Union, Russia and the Shared Neighbourhood, 
“Europe-Asia Studies”, vol. 61, 2009, no. 10, p. 1685.

34	 The ten-year contract with Azerbaijan’s national gas and oil company SOCAR concluded in 2010 on 
bulk supply of gas, secures due volumes of strategic gas till 2020.
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Table 1. The EaP countries share of total trade with the EU and Russia in 2013

Share of total trade

Armenia Azerbaijan Georgia Moldova Ukraine Belarus
Tr

ad
in

g 
pa

rt
ne

rs

EU 27.9% 44.6% 27.5% 46% 31% 26%

Russia 24% 7% no data 21.9% 27 % 49.5%

Source: Based on Pasquale De Micco, Study: When Choosing Means Losing. The  Eastern Partners, The  EU And 
The Eurasian Economic Union, Policy Department Directorate-General for External Policies, European Parliament, 
March 2015, p. 20-28.

The Russian approach of economic integration aims at taking con-
trol over the  key energy, infrastructure and economic assets. That 
is why, the Eurasian Union is meant to counter any EU regional ini-
tiative. The aim of this union is not only economic, but mainly geo-
political. It  is supposed to offset the DCFTAs, launched by the EU 
in association with almost all the EaP members excluding Belarus.35 
The Russian dominance in the energy sector of the region is uneasy, 
which is illustrated by the comparison with EU standards. Moldova 
and Ukraine’s presence in the EU Energy Community as contracting 
parties implies stricter competition rules as well as more transparent 
regulations, which is at odds with Gazprom on the Moldavian ener-
gy market (MoldovaGaz), Ukrainian energy infrastructure (RosUkr-
Energo) or Belarus (Russia fully supplies Belarus with gas and in 90% 
with oil).36

It is plausible to argue that the EaP partner-countries are ‘trapped’ 
in a regional geopolitical bloc (the CIS) which was created by Rus-
sia mainly to maintain and handle the interdependencies left over af-
ter the Soviet Union’s breakdown. Russia’s involvement can interfere 
with the external governance of the EU and affect it in several ways: 
by bilateral arrangements or other official coordination mechanisms 

35	 T. L. Moga, Enhancing Regional Integration through Commercial Ties in the Eastern Neighbourhood 
of the EU, “Centre of European Studies Working Papers”, vol. 4, 2012, no. 1, p. 80.

36	 A. Wilson, N. Popescu, The Limits of Enlargement-lite: European and Russian Power in the Troubled 
Neighbourhood, The European Council on Foreign Affairs, London 2009, p. 32.
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within the CIS, or by a policy of power in the domains where energy 
interdependence is high.37

Russia ‘warms up’ the frozen conflicts like in Transnistria, Abkhazia 
and South Ossetia, and Crimea. Moreover, Russian military presence 
in the form of military bases or peace-keeping contingents concerns 
almost every EaP country except Azerbaijan. Russia tormented the EU 
itself using the energy as a weapon. During the winter of 2009, Slova-
kia and Bulgaria were cut off gas due to the Russian-Ukrainian price 
dispute and several times Russia threatened other EU countries to do 
the same, as it is the biggest importer of energy to the EU.

The  above-mentioned facts denote that Russia seems to  be un-
willing to accept a strong involvement of  the EU through the ENP 
in  the  common neighbourhood. Accordingly, Russia still prefers 
various games of geopolitical competition making use of  its trump 
card (energy levers, military power etc.). In May 2009, when during 
the Prague Summit the EU launched the EaP, Russia did not hesitate 
to express its dissatisfaction, accusing the EU of trying to expand its 
sphere of influence in the region.

5. The national and local actors
The national and local actors seek to pursue their specific agendas 

through the EaP forum. Differences in the national interests and prefer-
ences have been observed since the EaP’s inception. The EaP includes 
countries, which differ in economic and political potential and expec-
tations with regard to the scope and nature of their cooperation with 
the EU. Depending on that, the EaP partner-countries can be divided 
into three groups.38 First, Moldova and Georgia that earnestly believed 
that the EU membership was a question of time. In contrast, Belarus and 
Azerbaijan have never considered the possibility of becoming a mem-
ber of the EU. Ukraine and Armenia, to a varying extent, have placed 
in the EaP some hopes for a possible future membership in the EU. Still, 
the impression has prevailed among the EaP partner-countries that it did 

37	 M. Emerson, The Wider Europe Matrix, Centre for European Policy Studies, Brussels 2004, p. 27.
38	 See: J. Rupnik (ed.), Les Banlieues de l’Europe, Presses de Sciences Po, Paris 2007.
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not deliver on the EU’s promises and the EaP countries’ expectations. 
It was seen as an ‘elegant’ way of substituting the perspective of the EU 
membership with vague promises of cooperation.39

Generally speaking, apart from the ambiguity of the ENP’s goals 
and objectives, which left space for various interpretations in the EU 
itself, as the time passed the perspective and prospect of the EU mem-
bership became more distant.40 Several Russian-related reasons con-
tributed to  that: in  Ukraine domestic politics, separatist conflicts 
in Moldova and Georgia, territorial disputes, e.g. between Armenia 
and Azerbaijan, and high level of corruption (most of them apart from 
Georgia).41 It became obvious that both the ruling “elites and major-
ity of societies want the western welfare but not all the political and 
social solutions.”42 In some way it is understandable, as the enhance-
ment of the economic relations with the EU gives most tangible re-
sults. According to the Eurostat statistics, the EU-EaP trade exchange 
has tripled over the last ten years.

However, the conditionality principle, which is supposed to favour 
partner-countries that intensify the reforms, can drive away the rul-
ing elites. The decision to conduct reforms depends on a cost-benefit 
calculation of the ruling elites. Usually, the burden of deep structural 
reforms complying with the acquis communautaire is gauged as too 
heavy in comparison with the benefits offered in return. For autocratic 
leaders, the implementation of democratising reforms may end with 
the loss of power. On the other hand, the gradual steps on the way 
to modernisation or democratisation of a country are not always re-
warded with EU privileges, like access to common market, visa regime 
abolishment or youth exchange programmes, etc.

39	 M. Gniazdowski, B. Wojna (eds.), Partnerstwo Wschodnie – raport otwarcia, Polski Instytut Spraw 
Międzynarodowych, Warszawa 2009.

40	 V. Bilčík, Foreign Policy in Post-Communist EU, “International Issues & Slovak Foreign Policy Affairs”, 
vol. 19, 2010, no. 4, p. 8.

41	 In the Transparency International’s 2012 Corruption Perceptions Index, Ukraine, Azerbaijan and 
Belarus obtained the worst scores in continental Europe, respectively 144, 139 and 123 globally. 
Ranked 51 globally, Georgia stands out as an exception in the region and it should be noted that, 
in the 2012 edition, it obtained better scores than eight EU member states, including the Czech 
Republic (54), Italy (72), Bulgaria (75) or Greece (94). Moldova is ranked 94 and Armenia 105. See: 
http://cpi.transparency.org/cpi2012.

42	 D. Szeligowski, Analysis: Partnership – Tool for Democratisation and Modernisation of Eastern Eu-
rope?, 27.01.2012.



105

Rocznik  Ins tytutu  Europy Środkowo-Wschodnie j  •  Rok 13  (2015 )  •  Zeszyt  4

Interests and preferences and their constitutive role in the EaP...

Before the revision of the ENP in May 2011, the  lack of  interest 
in democratic reforms among the ruling elites could have been par-
tially intensified by the  existence of  the  stiff system of  allocations, 
which did not correspond to the reform progress in the partner-coun-
tries. There were also voices that the EU might apply double standards 
against the EaP countries, for instance, the EU was more lenient with 
Azerbaijan, which supplies the EU with oil and gas and continuously 
violates human rights, than with Belarus and Ukraine. Statistics re-
flect a similar tendency: the reform-unfriendly Azerbaijan received 
92 million Euro in 2007-2010, while Georgia, despite its reform ef-
forts, got only slightly more – 120.4 million Euro.43

Reviewing the ENP in May 2011, the EU addressed that problem by 
introducing the ‘more for more’ approach, whereby the best perform-
ing countries in making democratic reforms were to get additional aid. 
In other words, the EU did not cut off funding for the worst perform-
ers, but granted more money for those who took care to transform 
their countries. Finally, the  EU’s commitment to  the  neighbour-
hood confronted the  uneven readiness to  change in  the  partner-
countries. Amongst the Eastern neighbours, the highest absorption 
level of the EU funds devoted to the government reforms in 2007-
2010 was demonstrated by Moldova (77%) and Georgia (74%), followed 
by Ukraine (67%), Armenia (47%), and reform-unfriendly Azerbaijan 
(27%) at the bottom of the list.44

However, the  picture of  the  democratic changes in  the  Eastern 
countries is, roughly speaking, rather poor.45 There are countries like 
Moldova, Georgia, where governments are committed to the reform 
of political and judicial systems. The issue that mostly concerns the lo-
cal actors (non-governmental organisations, entrepreneurs, society) 
are the changes in respect of fundamental rights, political polarity, 
freedom of press and assembly, etc. Azerbaijan has left these areas 

43	 E. Kaca, Neighbourhood Policy: “More for More” Requires Stronger Union Diplomacy, “Bulletin PISM”, 
no. 107 (440), 16 November 2012.

44	 Ibidem.
45	 European Commission, High Representative of the European Union for Foreign Affairs and Secu-

rity Policy, Joint Communication to the European Parliament, the Council, the European Economic 
and Social Committee and the Committee of the Regions. Neighbourhood at the Crossroads: 
Implementation of the European Neighbourhood Policy in 2013, JOIN (2014) 12 final, Brussels, 
27.3.2014, p. 7.
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untouched despite the calls of the EU. No progress occurred in Be-
larus in the area of political reforms and the political repressions af-
ter the elections of December 2010. An important progress could be 
noticed in the mobility and migration, where almost all of the East-
ern partner-countries have signed mobility partnerships. Still, there 
is some hope for the partner-countries of the EaP. The civil society 
proved its power more than once. After the unexpected Arab Spring 
of 2011, the most violent upheaval took place in Ukraine, where the ab-
stention from signing the Association Agreement triggered massive 
protests among civilians (so-called ‘Euromaidan’), which resulted 
in the transition of power and the Russian-Ukrainian conflict.46

To conclude, the ENP has found fertile ground in those countries 
that have EU membership aspirations – i.e. in Ukraine and Moldova – 
and who want to become part of the EU in order to confirm their affili-
ation with the ‘European family’. The societies of those countries have 
felt greater need of reform and change than any other ENP partner-
country, which was reflected in the revolutions in Georgia in 2003 and 
Ukraine in 2004. That is why the EC supports the development of civil 
societies in those countries by stating that the “willingness to reform 
cannot be imposed from outside and the expectation for reform must 
come from societies. By engaging directly with people, opening travel 
and study opportunities for citizens (even unilaterally), and promot-
ing networking between communities (business, research, universi-
ties, arts, culture, etc.), and supporting civil society, EU policy can act 
as a catalyst in this process.”47

The expectations and needs of the societies of partner-countries 
can be compared to expectations and needs of the Polish society after 
the fall of Communism that had to gain new work experience and get 
to know European culture. People are the key element of changes and 
that is why every effort should be made on liberating their potential 
for instance by the liberalisation of visa regime. In addition, the coop-

46	 In this difficult situation, the EU supports Ukrainian struggle towards democratic changes not 
only in economic (assigning financial assistance of billions of Euros over many years) but also 
in political matters (signing of the political chapter of the EU-Ukraine Association Agreement).

47	 EU Commissioner �tefan Füle�s statement while presenting the EU’s annual report on the im-
plementation of its Neighbourhood Policy (ENP) – Neighbourhood at the crossroads – taking 
stock of a year of challenges. European Commission, Brussels, 27 March 2014.
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eration of non-governmental organisations and universities should be 
intensified, and the financial means for programmes of youth exchange 
increased. The EaP countries need to build their own human capital.

In the case of Ukraine, the oligarchs with their personal wealth and 
political influence, are an important element on the map of national 
interests and preferences. The Maidan revolution was directed against 
the Ukrainian system ruled by corrupted president Viktor Yanuko-
vych and an influential oligarchic class. The parliamentary elections 
were supposed to change that and bring new idealistic figures, who 
promised not to run Ukraine in the interests of a few extremely rich. 
In fact, there might not be corruption in the government anymore and 
some legislative reforms were introduced, but the lack of strong po-
litical will suggests it will take several years to transform the Ukrain-
ian system into a new one.48 Furthermore, a new class of oligarchs 
has appeared that has survived the Yanukovych rules and now wants 
to act. Poroshenko’s aim is the ‘de-oligarchisation’ of the state in or-
der to avoid the inappropriate influences of the private interests, but 
it is hard to realise how they are entrenched in the system. The situa-
tion is even worse, as according to Irina Vereshchuk, the former mayor 
of Rava-Ruska, “the oligarchs are like the blood and organs of the sys-
tem, and we have nothing yet to transplant them with.”49

Conclusions
A  peaceful and economically developed neighbourhood – that 
is the goal of the ENP. The cooperation in economic, political, cul-
tural and security matters was supposed to bring that about. Howev-
er, the ENP’s goals and objectives in combination with the interests 
and preferences of regional, national and local actors were difficult 
to achieve. The role of regional players, the EU and Russia, is decisive. 
Both of them translate their interests into spheres of influence, which 
often collide with each other affecting the national and local level. Both 
of them try to lure the neighbouring countries by economic, political, 

48	 S. Walker, Oligarchs nouveaux? Why some say Ukraine is still in thrall to an elite, “The Guardian”, 
21.07.2015, http://www.theguardian.com/profile/shaun-walker.

49	 Ibidem.
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and even military means. However, their aspirations and wishes are 
faced with national and local interests and preferences. On the one 
hand, there are the governments that want to integrate with the EU 
and step by step transform their countries (Moldova, Ukraine, Geor-
gia). On the other hand, there are ruling elites that either pretend to do 
something, or do nothing, trying to keep open both paths – Western 
and Eastern, leaning towards the latter (Armenia, Azerbaijan).

Generally, the shortcomings in the ENP design (e.g. unclear objec-
tives, inappropriate allocation of political and economic incentives), 
but mainly the  lack of  political will of  the  ruling elites in  the  EaP 
partner-countries to introduce reforms, seems to hinder the chang-
es. The revisions of the ENP partially affected by the Arab Spring and 
the Ukrainian crisis were tailored to fit the needs not only of the coun-
tries, but especially societies. At the end of the day, the citizens are 
the key element of transformation. That is why every effort should be 
made on liberating the human and social potential. The interests and 
preferences of the civil society are those which should prevail, because 
they are the legitimate ones. Furthermore, in order to keep up the inte-
gration process with some EaP partner-countries, the EU should start 
to meet their expectations through their policy. To conclude, those 
who most need the EaP is the EU itself together with Eastern govern-
ments and citizens that desire the EU integration.
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Ideas in ENP:  
conflicting visions  
and interests of ENP: 
the partner-countries*

Abstract: From its onset, the ENP has been subject to a diversity of conflict-
ing visions, expectations and interests of  parties involved in  this novel and 
broad policy-framework. Originating in  economic and political pragma-
tism, these conflicting visions and interests weigh heavily on the efficiency 
of the ENP implementation. Overall however, the ENP partner-countries seem 
to agree in one respect, i.e. a criticism towards the EU and the rationale be-
hind the launch and the modes of the implementation of the ENP. By dwelling 
on the ENP partner-countries’ positions and interests with regard to the ENP, 
the objective of this paper is to highlight that issue.
Keywords: ENP, EU, partner-countries, economic and political pragmatism, 
interests

Introduction
The European Neighbourhood Policy (ENP) covers numerous coun-
tries from Eastern Europe, the Southern Caucasus, North Africa and 
the Middle East which are very diverse and heterogeneous. Thereupon 
it results in a variety of visions and expectations towards the ENP. Some 
of the countries strive to achieve closer economic benefits without 
any readiness for EU membership, others seek to attain an accession 
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to the EU which is to be accompanied by successful socio-economic 
reform and systemic transformation. Instead, the EU expresses its will-
ingness to engage with selective ENP members much more on the ba-
sis of close association than on the membership. These approaches 
raise many problems among the ENP partners which in turn leads 
to the criticism of the programme and a negative opinion about the EU.

Different attitudes towards the ENP, both among the ENP part-
ner-countries and the EU members, stem from pragmatic sources, 
which in consequence contributes to the lack of impetus in the entire 
ENP programme. As a result, there is a growing negative assessment 
of the outcomes of the ENP programmes among the ENP partners 
and political disappointment with the EU as a global actor. Addition-
ally the widespread criticism towards the initiative is a consequence 
of the fact that most of the countries covered by the ENP have gone 
into a grave geopolitical situation, i.e. the Mediterranean partner-coun-
tries have experienced the turmoil of the Arab Spring and the Eastern 
neighbours have again found themselves in the orbit of particular in-
terests of Russia, the apogee of which is the armed conflict in the East-
ern Ukraine. Additionally many of the partners have never agreed with 
the proposed “neighbourhood” formula and its scope and have failed 
to make substantial progress in economic, social and political mod-
ernisations under the assumption of the ENP programme.

The objective of this paper is to examine the partner-countries’ vari-
ous positions and interests with regard to the ENP. The paper focus-
es on the expectations and reservations related to the ENP in various 
partner-countries. To this end, in the first part of this paper the gen-
eral geopolitical overview of the ENP is presented. Then, the argu-
ment turns to  the partner-countries’ approaches towards the ENP. 
It is followed by an overview of the partner-countries’ conflicting vi-
sions of the ENP. Conclusions ensue.

1. The geopolitical overview of the ENP
The  ENP partner-countries diverge in  almost every aspect 

of their political and socio-economic stance. They differ in the level 
of economic development as well as historical and cultural background. 
This difference can also be noted in both the expectations regarding 
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relations with the EU and the perception of those relations. The 16 ENP 
countries have not very much in  common, except several key fea-
tures. One of them is the geographic proximity to the EU. However 
geographical closeness in itself is a weak argument to the importance 
of the mutual relations. Good neighbouring relations with the EU are 
a much more important factor in a strategic decision-making process 
taken by the partners. Most of the partners would prefer to hold in-
dividual relations with the EU than depend on the cooperation with 
other countries. This is particularly visible in the Mediterranean states. 
Due to their long-term historical and cultural relations with Western 
European countries, they seek to maintain individual relations with 
the EU based on aid programmes and development assistance. This 
is also true in the case of the Eastern neighbours except for those as-
piring to the EU membership.

The EU approach to its neighbourhood has often been character-
ised as a Eurocentric attitude where the partners’ interests are ne-
glected and the needs ignored. The concept which the ENP was based 
on assumes that the partner-countries share the “same values and in-
terests” as the EU member states. This conviction creates the belief 
that the neighbours should easily adhere to principles such as social 
cohesion, the rule of law, and respect of human rights.1 It is very hard 
to accept, especially for the Mediterranean countries, that the driving 
force of their evolution and modernisation might come from outside 
on a “carrot and stick” policy approach. In their opinion, the method 
applied in the ENP shows that the ENP lfavours the Eastern European 
neighbours rather than the Southern Mediterranean.2

The above mentioned approach is different from the position rep-
resented by the  Eastern partners. Nevertheless, there are growing 
disparities even among the  countries with geographical proximity. 
The Eastern Partnership (EaP) encompasses three South-Caucasus 
states plus Moldova, Ukraine and Belarus. Admittedly, most of them 
strive to build a closer and substantive relationship with the EU, how-

1	 Sz. Jagiełło, A European Neighborhood Policy: A Decade Later, “Eyes on Europe”, 18 November 2014, 
http://www.eyes-on-europe.eu/the-european-neighborhood-policy-enp-a-decade-later/

2	 R. A. Del Sarto, T. Schumacher, From EMP to ENP: What’s at Stake with the European Neighbor-
hood Policy towards the Southern Mediterranean, “European Foreign Affairs Review”, 2005, no. 
10, p. 17-18.
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ever, the ENP does not match the most ambitious interests of these 
states.3 The EU has not sent a clear message about eventual accession 
of these countries, which makes them feel uncertain and confused. 
Georgia clearly considers the ENP as a path towards the European in-
tegration while Moldova and Ukraine have slightly changed the posi-
tions in the course of time. Armenia has developed a rather pragmatic 
approach with a clear focus on economic cooperation. Azerbaijan has 
also much more limited expectations towards the ENP as the country 
attaches greater importance to the cooperation with Russia and Cen-
tral Asian neighbours.4

However, countries with a perspective of future membership per-
ceive the EU’s promises as too little. An incentive of accession would 
be a much more powerful force to reform than a blurred perspective 
on EU’s enlargement dispensed in  symbolic doses.5 While certain 
member states, namely from Central Europe, believe that Ukraine, 
Georgia and Moldova should be given a perspective for future mem-
bership, a number of other states, mainly from the “old” Europe, are 
sceptical and reserved. For instance, a country like Moldova is very 
much interested in a closer cooperation with the Union as it is very 
much dependent on its financial assistance as well as trade relations 
and considers the EU as a main destination of its job seekers. Other 
states from the Eastern Partnership do not share the same attitude 
as Moldova. For Azerbaijan, the EU is one of its many trading part-
ners and Armenia has recently opted for Euro-Asian customs union 
with Russia.

When it comes to the ENP’s Eastern dimension, Russia has the big-
gest impact on the neighbouring countries. Despite the fact that Mos-
cow is not a formal partner-country within the ENP framework, its 
foreign policy has very much influenced Eastern partners’ interests and 
their political position. Russia’s attitude towards the ENP and its East-
ern dimension has very quickly appeared very hostile and aggressive. 
All partner-countries with the most advanced institutional relation-

3	 S. Lehne, Time to Reset the European Neighborhood Policy, Carnegie Europe, February 2014, http://
carnegieeurope.eu/publications/?fa=54420, p. 7.

4	 L. Delcour, Bringing South Caucasus Closer to Europe – Achievements and Challenges in ENP Imple-
mentation, “Natolin Research Papers”, 03/2011, p. 11.

5	 Ibidem.
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ships with the EU have been the subject to Russian threats, political 
and economic sanctions. Russia has asserted pressure on the countries 
to withdraw from the cooperation with the EU and to choose the Euro-
Asian customs union under its leadership. When the EU completed 
the Deep and Comprehensive Free Trade Agreements (DFCTA) with 
Ukraine, Russia decided to react and convinced Kiev to shift the course 
of its policy. The Russian steps led to mass proceedings in the Ukrain-
ian Eastern territory and the previous military accession of Crimea 
to Russia led to the destabilisation of the Ukrainian Eastern regions, 
not to mention the intimidation of the other states in Eastern Europe 
and the Southern Caucasus.

The ENP partner-countries have been very much influenced by 
the developments in North Africa, the Middle East and Eastern Eu-
rope, especially in  countries which were not included in  the  ENP. 
For example, the coercive operations undertook by the ISIS in Iraq 
have had negative repercussions on Syria and Jordan; countries that 
anyway have always perceived the ENP as a programme which puts 
tough requirements in terms of reforms and modernisation and of-
fers too little in  return.6 Each of  the  partner-countries both from 
the Southern and Eastern partnership prefers developing its relations 
with the EU on a bilateral basis rather than jointly with others. Un-
fortunately most of the partner-countries have so far made little pro-
gress in reforms, modernisation and integration with the EU. Since 
the inception of the ENP in 2004, no substantial progress has been 
achieved with regard to their democratisation, free market or civil so-
ciety development. Overall, the majority of the countries concerned 
were disappointed with the ENP objectives. The EU’s propositions 
and recommendations matched neither their needs nor political and 
economic circumstances. Most of the countries have not been pre-
pared to bear the cost of modernisation, especially when they faced 
deteriorating economic and social conditions. Overall, the EU’s power 
of attraction in the region has dwindled affecting the ENP’s efficiency. 
That is further influenced by the fact that several other actors have 
been involved in the region, including the US, Turkey, Russia, China, 
Saudi Arabia and Qatar. Their engagement with the developments 

6	 Sz. Jagiełło, A European Neighborhood Policy.
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in the region reduces the relative power of the EU. Last but not least, 
the credibility of the EU’s involvement in the region as hence the ef-
ficiency of  the ENP, have been undermined by the perception that 
the EU had lost its interest in the ENP owing to the Eurozone crisis.

2. The ENP in crisis
The ENP was established in 2004 with the aim of helping select-

ed countries from Eastern Europe, Central Asia and Northern Africa 
to enhance political and economic cooperation with the EU. It was 
conceived just after the EU enlargement in 2004 to avoid pressure on 
putting new borders between the countries which found themselves 
‘in’ and ‘out’ of the club. The EU decided to set the tone for the long-
standing dialogue by deepening institutional relations and giving great-
er emphasis to bilateral cooperation with each neighbouring country. 
The EU’s offer was based on two pillars. First, it  is the EU political 
and economic engagement pledged to increase funds within the ENP 
programmes. Second, it was to be a platform for better economic and 
political cooperation between the  EU as  a  whole and the  partner-
countries. The aim was to establish a mechanism that would enable 
the EU to pursue common European positions and policies towards 
the neighbouring regions.

The  main objective of  the  ENP was to  avoid new barriers after 
the EU expansion in 2004 and 2007. The whole enlarged EU had an 
interest to promote stability and good political and economic relations 
with its neighbouring countries. However, some of  the neighbours 
wanted to aspire to the EU membership, which rendered EU response 
to the issue. The subsequent enlargement of the EU was not at stake, 
however, some other incentives seemed to be vital. It was the EU power 
that attracted the partners. Additionally, the partnership was built on 
the principle of “join ownership”, which entailed substantial engage-
ment both of the EU and the partner-country in determining objectives 
and tasks of the policy. The key point was the EU appeal and credibil-
ity that let the partners think about their changes and modernisation.

The ENP partners differ in almost every respect, from their level 
of social and economic development to security and political situa-
tion. They also differ in their approach to the outcomes of the ENP 
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and the matter it pursues. The general line runs between the partner-
countries which are very keen on future membership and these which 
do not aspire to become EU members. The first group gathers states 
which primarily belong to the EaP with several exceptions. The sec-
ond group of countries does not expect the enlargement of the EU but 
they rely on closer economic and political relationships with Euro-
pean members based on greater financial assistance and open access 
to the European market. From the Europeans, they expect to open up 
the market for their goods and greater access to labour.

Both the Southern and Eastern partners perceive each other as ri-
vals as they strive to meet the ENP requirements, particularly with 
regard to receiving financial assistance. The EU’s Mediterranean part-
ners would prefer to be in a different initiative than together with their 
counterparts from Eastern Europe. Drawing on a tradition of closer 
economic relations with the EU, the Mediterranean neighbours do not 
like to share the same cooperation platform with their Eastern neigh-
bours. In their view, a single inclusive approach to both of them may 
not be applied simultaneously.

3. The Southern Mediterranean perspective
The  Southern Mediterranean partner-countries perceive 

the ENP with an undisguised reserve. They had reproached the Eu-
ropeans for not organising consultations with the Southern partners 
before the ENP was launched. They felt overlooked because the pro-
ject was designed especially for Central and Eastern Europe and then 
it  was extended to  the  South Mediterranean countries at the  last 
minute.7 First of all they object to the ENP instrument which speaks 
of  sharing European values and expresses the  approach based on 
the European hegemony. The conditionality underpinning the ENP 
appears to Southern partners as a mechanism which makes the im-
polite pupil set back on the right bank. The post-colonial stigma in-

7	 L. Boumghar, The Algierian Position on the European Neighborhood Policy, “Geographical Overview” 
Institut National d’Études de Stratégie Globale (INESG), Algiers, IEMed Mediterranean Yearbook 
2013, http://www.iemed.org/observatori-en/arees-danalisi/arxius-adjunts/anuari/iemed-2013/
Boumghar%20Algeria%20ENP%20EN.pdf, p. 1-3.
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fluences the current South-North relations and makes the Southern 
partners very much responsive to relations with European counter-
parts. It correlates strictly to their sensitivity in relation to sovereign-
ty and interference. Despite the critics, Mediterranean partners have 
accepted an argument of conditionality, which means that when hu-
man rights are violated, the Association Agreement with a partner-
country may be suspended.

Although the initiative seems to be needed and fills some gap in mu-
tual relations, the Southern partners have expressed serious reservation 
concerning the merit of the ENP, which assumes European financial 
assistance and deepening economic cooperation to be proportional 
to the progress made in areas such as human rights, rule of law and 
civil society’s development. Instead, the partners would prefer the EU 
to consider the problems like management of migration or signing 
a readmission agreement than to deal with domestic issues related 
to democratisation processes. In the view of the Southern partners, 
democratic changes are the results of internal demand that should be 
handled domestically without any international pressure.8

Reservation towards the ENP is reflected by the long-lasting pro-
cess of establishing a free trade area between the EU and the Medi-
terranean countries. The latter see the initiative as imbalanced due 
to their inferior economic position and the mono-export oriented 
markets. The asymmetry stems from the fact that the EU is the main 
commercial partner for most Southern Mediterranean countries, 
whilst the importance of partners covered by the FTA is much small-
er for the Europeans. After the years of implementation, many con-
cerns have arisen around the FTA which are related to misallocation 
of resources and trade diversion, fiscal unsustainability of tariff cuts, 
rising unemployment associated with eventual deindustrialisation 
in the short.9

Prior to the 2004 enlargement, the EU had an institutional frame-
work for closer economic and political cooperation with Mediterrane-
an countries which was known as the Barcelona Process. The initiative 

8	 Ibidem.
9	 A. Lorca, G. Escribano, The Euro-Mediterranean Free Trade Area: From Competition to Integration, 

http://unpan1.un.org/intradoc/groups/public/documents/CAFRAD/UNPAN013747.pdf, p. 9.
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was set up in 1995 with a very ambitious targets of democratisation, 
security and economic growth for the Mediterranean countries togeth-
er with an unrealistic objective like making peace in the Middle East. 
After a few years, it became clear that it was a yawning gap between 
the ambitious objectives of the political programme and the huge ob-
stacles that stood on the way to reaching them. On the other hand, 
the accession of Central and East European countries in 2004 and 
2007 has shifted external frontiers of the EU far to the East, which in-
tensified the interest of the EU in that area. The idea of that time was 
to combine two dimensions of the EU external policy which resulted 
in establishing a new policy framework covering both East neighbours 
and the Southern Mediterranean partners. On the one hand, the Eu-
ropeans asserted the partner-countries they were going to share “eve-
rything but institutions,”10 which meant that they were to be treated 
almost as members. On the other hand, a number of visions and in-
terests of each member state of the EU have almost precluded the EU 
from pursuing coherent policy within the ENP.

4. The Eastern perception of the ENP
The partner-countries from Eastern Europe are also disappoint-

ed with the Eastern policy of the EU. In their general opinion, the EU 
does not meet their expectations concerning both the economic re-
lations and accession’s aspirations. Taking into account deteriorating 
economic conditions, they are not very much willing to bear signifi-
cant costs of transformation and integration with the EU, particular-
ly when the ultimate goal of such a relationship has not been clearly 
defined.11 Despite declarations about “co-ownership” of the ENP ini-
tiative, the partner-countries do not perceive the EU model of mu-
tual relations as their own project and actions taken by the EU under 
the ENP are not agreed jointly with the partner-countries. Therefore, 

10	 R. Prodi, A Wider Europe – A Proximity Policy as the Key to Stability, Brussels, 5-6 December 2002, 
http://europa.eu/rapid/press-release_SPEECH-02-619_en.htm, declared “we will share everything 
but institutions”.

11	 R. Sadowski, Partnership in Times of Crisis. Challenges for the Eastern European Countries’ Integra-
tion with Europe, Centre for Eastern Studies, Warszawa 2013, p. 9.
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the general positions towards the initiative depend mostly on the cur-
rent political and economic situation in the regions as well as the short-
term interest of governments and local politicians.12

Countries covered by the EaP initiative do not share the same vi-
sion of relations with the EU as their Western partners. There are two 
groups of countries for which cooperation with the EU means different 
objectives to be met. For instance, interests of Belarus and Azerbaijan 
are focused on economic cooperation with the EU, which means better 
access to European market and technology transfer. They treat their 
relations with the EU instrumentally by balancing between the EU and 
Russia. They count on substantial benefits and instead they have done 
no progress in economic and political liberalisation. Belarus is engaged 
in issues that do not endanger the power of the ruling regime, such 
as border security, while avoiding cooperation in potentially danger-
ous areas, such as closer political relations or economic integration. 
In Azerbaijan current political establishment is much more committed 
in relation with Russia than with the EU. Nevertheless, mutual relations 
are based mainly on energy cooperation, which is seen as a priority for 
the EU. Belarus and Azerbaijan are engaged in economic integration 
with Russia within the framework of a customs union.

The second group of the countries consists of Moldova, Georgia, 
Ukraine and Armenia. Their priority in relations with the UE is ac-
cession. The problem is that the EU does not guarantee them mem-
bership in the nearest future, which consequently leads to weakening 
of the partner’s engagement in the process of integration. Therefore, 
due to the changing circumstances some of them lose their pro-Eu-
ropean enthusiasm. Additionally, financial crisis in the Eurozone has 
shown the ENP partners that the European model of development 
is not the only option available for them. A competitive project has 
arisen under the leadership of Russia which offers deeper economic 
and political cooperation under the Eurasian union.

The dilemma of having good relations with Russia while at the same 
time pursuing cooperation with the EU is one of the biggest challenges 
that Eastern partner-countries are facing. The vast majority of those 
countries seek to develop good relations with Western Europe, while 

12	 Ibidem, p. 28.
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at the same time they maintain good relations with Russia. That is, 
they seem to benefit both from the EU and Moscow. Due to  their 
close economic and political ties with Russia they are afraid of the de-
terioration of their mutual relations, which may result in economic 
and political sanctions. The exception is Georgia and Moldova whose 
politicians have occasionally expressed their independence from Rus-
sian influences. Nevertheless, they are also forced to pursue cautious 
policy towards Russia.

The lack of clearly defined policy objectives under the ENP has 
led to the situation in which politicians from the partner-countries 
treat the EU instrumentally and near-sightedly. Political leaders have 
often used their relations with the EU to strengthen their political 
position and to get short-term economic gains. According to R. Sad-
owski, the widening discrepancy between the objective of integration 
and the timeframes of possible accession makes the politicians from 
the partner-countries less interested in achieving the final goal which 
is the integration with the EU. Moreover, additional costs associated 
with introducing economic and social reforms do not encourage them 
to take this kind of actions.13

Conclusions: Conflicting visions towards the ENP
From the  very outset, the  ENP has been accompanied by a  num-
ber of visions and conflicting interests among the partner-countries. 
The perception of the ENP both from the Southern and Eastern wing 
is not homogenous. The diversity of perceptions is determined by dif-
ferent interests of the partner-countries. What is common to those 
perceptions is a common criticism against the way of the ENP’s im-
plementation. It is about the effectiveness of the European approach 
towards its neighbours which refers to interpretations and misinter-
pretations of the EU motives for launching and conducting its poli-
cies in the partner-countries.

However, the partners from the Southern and the Eastern dimen-
sion view the ENP differently. The Southern partner-countries perceive 
the EU activities in the region as a hurdle that hinders their manoeu-

13	 Ibidem, p. 32.
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vres, while the Eastern partners consider the European engagement 
as insufficient which may not give them a guarantee for EU accession.14 
The way the ENP is seen by the partner-countries varies considera-
bly. In the Mediterranean countries, except for Israel, EU member-
ship is not taken into account, while the EU involvement in domestic 
affairs is perceived negatively. In most cases (i.e. Egypt, Tunisia, Mo-
rocco, Algeria, Jordan and Syria) European concern of domestic affairs 
is strongly criticised not only by the governments, but also by the rep-
resentatives of civil society.15 By contrast, partners from the Eastern 
Partnership initiative criticise the EU for deficient engagement within 
the ENP and the lack of a key message about the EU’s eastward en-
largement. Those attitudes prevail especially in Ukraine, Moldova and 
Georgia. The most difficult partner-countries to qualify are the Pales-
tinian Authority and Belarus. Israel is another exception. It has good 
long-standing political and economic relations with the EU. However, 
for the reason of security and geopolitical situation its rapprochement 
with the EU is quite difficult.
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Inter-regional cooperation  
and FDI flow: one step too far? 
– preconditions and prospects*

Abstract: The inter-regional cooperation between the European Union (EU) 
and its Southern and Eastern neighbours (currently covered by the European 
Neighbourhood Policy) was developed with the objective of strengthening 
the prosperity, stability and security of all the countries involved. In this con-
text, foreign direct investment (FDI) should be regarded as one of the most 
important tools to be used in order to fulfil the aim of strengthening the pros-
perity of  the  cooperating countries, including in  particular the  develop-
ment of the less developed EU neighbours. This paper explores the question 
of whether the inter-regional cooperation between the EU and its Southern 
and Eastern neighbours resulted in  the  creation of  an institutional (legal) 
framework conducive to the FDI inflow to the ENP partner-countries.
Keywords: FDI, EU, ENP, inter-regional cooperation, institutional frameworks

Introduction
The inter-regional cooperation between the European Union (EU) and 
its Southern and Eastern neighbours (currently covered by the Eu-
ropean Neighbourhood Policy) was developed with the  objective 
of strengthening the prosperity, stability and security of all the coun-
tries involved. In this context, foreign direct investment (FDI) should 
be regarded as one of the important tools to be used in order to ful-
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fil the aim of strengthening the prosperity of the cooperating coun-
tries, including in particular the development of the less developed 
EU neighbours. This is mainly because the incoming FDI constitutes 
a source of additional investment capital resources (which are usual-
ly scarce in developing countries), as well as it can help the receiving 
countries stimulate economic development by enabling the transfer 
of technology, knowledge and managerial know-how. For this reason, 
the inflow of FDI to the EU’s neighbouring countries should be per-
ceived as highly desirable.

The objective of this paper is to address the question of whether 
the inter-regional cooperation between the EU and its Southern and 
Eastern neighbours has led to the creation of effective institutional 
(legal) framework for the inflow of FDI to the countries coming from 
(1) the Middle East and North Africa (MENA) and (2) Eastern Europe. 
The argument is structured as follows. First, the discussion focuses 
on issues related to the promotion and protection of foreign invest-
ments, covered by the bilateral agreements concluded between the EU 
(European Communities) and their member states and the  afore-
mentioned neighbouring countries. Second, the  argument seeks 
to find out whether the formal institutional solutions implemented 
by the EU member states together with the neighbouring countries 
in order to stimulate FDI flows on bilateral state-to-state basis con-
stituted a good precondition for such flows – i.e. made the MENA 
and Eastern European regions more attractive in the eyes of foreign 
investors (in comparison to other potential FDI host regions and/or 
countries). Finally, conclusions regarding the prospects of a further 
development of the FDI inflows to the MENA and Eastern European 
countries are drawn.

1. The institutional framework  
of inter-regional cooperation

The conditions for the FDI flows between the EU and its Southern 
and Eastern neighbours, currently covered by the  ENP, have been 
originally shaped by formal institutional (legal) arrangements, con-
cerning the promotion and protection of foreign investments. These 
arrangements were included in various types of agreement concluded 
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between the EU (European Communities) and their member states, 
on the  one hand, and each individual EU’s neighbour country, on 
the other hand. In theory, formal institutional arrangements stimu-
late FDI flows. This is because they may, for instance, create incen-
tives necessary for the creation of an investment-friendly environment 
and establishment of special facilities for mutual investments. As a re-
sult, investments become more attractive in comparison to  invest-
ment cooperation with other potential countries and/or regions. For 
this reason, the first question to be answered in this paper is whether 
the provisions related to the promotion and protection of investments 
contained in the agreements concluded by the EU with the MENA 
and Eastern European countries, have had any considerable positive 
impact on FDI inflows. 

The ENP can be regarded as an umbrella agreement in that it of-
fers a framework of cooperation for the EU’s neighbours with the East, 
i.e. Armenia, Azerbaijan, Belarus, Georgia, Moldova, Ukraine, and 
the EU’s Southern neighbours, i.e. Algeria, Egypt, Israel, Jordan, Leb-
anon, Libya, Morocco, Palestinian National Authority, Syria, Tunisia. 
Nevertheless, a clear differentiation exists between these two groups 
of countries as regards the specific institutional (legal) arrangements 
that the EU employs to promote and protect investments. This dif-
ferentiation stems from the following. First, the ENP was designed 
to  complement (but not replace) the  already existing cooperation 
frameworks between the EU and the neighbouring countries. Second, 
as a result of the launch of the ENP, further differentiation in the EU’s 
approach towards its neighbours was introduced. Specifically, in July 
2008, the Southern dimension of the ENP was enhanced by the “Un-
ion for the Mediterranean”1; the Eastern dimension was enhanced by 
the “Eastern Partnership” in May 2009.

1	 The “Union for the Mediterranean” builds on the EU Mediterranean Policy, the Barcelona Process 
and the Euro-Mediterranean Partnership, and in fact at the time of its launch constituted an at-
tempt at revamping the EU’s relations with its Southern neighbours (Eds).
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EU’s Southern neighbouring countries EU’s Eastern neighbouring countries

Types of agreements �� Bilateral The Euro-Mediterranean agreements, concluded in the period 1998-2005, 
between the European Communities and their member states, of the one part, 
and Tunisia, Morocco, Israel, Jordan, Egypt, Algeria and the Lebanese Republic, 
of the other part;

�� Cooperation Agreement between the European Economic Community and the Syr-
ian Arab Republic, which entered into force in  1978 (as Syria did not conclude 
the Euro-Mediterranean agreement, its so-called ‘first generation’ agreement still 
remains relevant);

�� Interim Association Agreement on trade and cooperation between the Europe-
an Community, of the one part, and the Palestine Liberation Organization (PLO) 
for the benefit of the Palestinian Authority of the West Bank and the Gaza Strip, 
of the other part, which entered into force in 1997.

�� Bilateral partnership and cooperation agreements, concluded in the period 1998-1999 between the European 
Communities and their member states, of the one part, and Ukraine, Moldova, Georgia, Armenia and Azer-
baijan, of the other part.

Main objectives of asso-
ciation/cooperation, laid 
down in the agreements 
concluded by the MENA/
Eastern European coun-
tries with the EU and its 
member states

�� Development of  (close) political relations and regional cooperation in  order 
to strengthen peaceful coexistence and economic and political stability;

�� Promotion and development of economic and social relations and thus fostering 
in the partner countries economic activity, increased productivity, financial stabil-
ity, as well as the improvement of living and employment conditions;

�� Promotion and expansion of  trade, including gradual liberalisation of  trade 
in goods, services and capital;

�� Facilitating (especially the administrative procedures for) human exchanges;
�� Promotion of cultural cooperation and cooperation in all other areas which are 

of reciprocal interest.

�� Development of (close) political relations;
�� Promotion of trade, investment and harmonious economic relations in order to support sustainable economic 

development;
�� Supporting the development of democracy in the Eastern partner countries, as well as the economic develop-

ment of their economies in order to complete the process of transition of these countries into market economies;
�� Providing frameworks for legislative, financial, scientific, technological, civil, social and cultural cooperation. 

Promotion and protec-
tion of foreign invest-
ments in the agreements 
concluded by the MENA/
Eastern European coun-
tries with the EU

�� The parties aim at creating favourable climate for investment flows, and in particu-
lar they commit themselves to: establish harmonised and simplified procedures 
and methods of identifying and providing information on investment opportuni-
ties; promote co-investments and establish legal framework to promote invest-
ment by conclusion of bilateral (that is, between individual MENA countries and 
EU member states) investment protection agreements, as  well as  agreements 
preventing double taxation;

�� The  parties commit themselves to  ensure free circulation of  capital for direct 
investments that are made in  companies formed in  accordance with the  laws 
of the host country, and the liquidation or repatriation of these investments (and 
of any profit stemming therefrom);

�� The parties commit themselves to provide technical assistance to schemes pro-
moting and guaranteeing national and foreign investments.

�� The parties are aware of the necessity to promote investment in individual Eastern neighbour countries and 
they are conscious of the need to improve conditions affecting business and investment;

�� The parties commit themselves to establish a favourable climate for (domestic and foreign) investment, es-
pecially through better conditions for investment protection, the transfer of capital and the exchange of in-
formation on investment opportunities (regarding trade fairs, exhibitions, etc.); moreover, the parties aim at: 
avoiding double taxation; creation of favourable conditions for attracting foreign investments into the econo-
mies of Eastern EU’s neighbours; establishing stable and adequate business law and conditions, as well as ex-
change information on laws, regulations and administrative practices in the field of investment;

�� The parties commit themselves to ensure free movement of capital relating to direct investments;
�� The parties undertake to ensure that natural and legal persons of the other party have access (free of discrimi-

nation in relation to their own nationals) to the courts having jurisdiction and the competent administrative 
organs of the parties to defend their individual rights and their property rights, including those concerning 
intellectual, industrial and commercial property.

Source: The Author’s own arrangement, based on: C. Nowak, Legal Arrangements for the Promotion and Protec-
tion of Foreign Investments Within the Framework of the EU Association Policy and European Neighbourhood Policy, 
[in:] M. Bungenberg, J. Griebel, S. Hindelang (eds.), International Investment Law and EU Law, Special Issue to the Eu-
ropean Yearbook of International Economic Law, Heidelberg 2011, p. 105-138; Euro-Mediterranean Agreements es-
tablishing an association between the European Communities and their Member States, of the one part, and, 
respectively: the People’s Democratic Republic of Algeria, the Arab Republic of Egypt, the Hashemite Kingdom 
of Jordan, the State of Israel, the Kingdom of Morocco and the Republic of Tunisia (individual Euro-Mediterranean 
Agreements are available at: http://europa.eu/legislation_summaries/external_relations/relations_with_third_
countries/mediterranean_partner_countries/r14104_en.htm); Cooperation Agreement between the European 

Table 1. Bilateral agreements concluded between the European Union (European Communities) 
and its member states and the EU’s Southern and Eastern neighbours
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EU’s Southern neighbouring countries EU’s Eastern neighbouring countries

Types of agreements �� Bilateral The Euro-Mediterranean agreements, concluded in the period 1998-2005, 
between the European Communities and their member states, of the one part, 
and Tunisia, Morocco, Israel, Jordan, Egypt, Algeria and the Lebanese Republic, 
of the other part;

�� Cooperation Agreement between the European Economic Community and the Syr-
ian Arab Republic, which entered into force in  1978 (as Syria did not conclude 
the Euro-Mediterranean agreement, its so-called ‘first generation’ agreement still 
remains relevant);

�� Interim Association Agreement on trade and cooperation between the Europe-
an Community, of the one part, and the Palestine Liberation Organization (PLO) 
for the benefit of the Palestinian Authority of the West Bank and the Gaza Strip, 
of the other part, which entered into force in 1997.

�� Bilateral partnership and cooperation agreements, concluded in the period 1998-1999 between the European 
Communities and their member states, of the one part, and Ukraine, Moldova, Georgia, Armenia and Azer-
baijan, of the other part.

Main objectives of asso-
ciation/cooperation, laid 
down in the agreements 
concluded by the MENA/
Eastern European coun-
tries with the EU and its 
member states

�� Development of  (close) political relations and regional cooperation in  order 
to strengthen peaceful coexistence and economic and political stability;

�� Promotion and development of economic and social relations and thus fostering 
in the partner countries economic activity, increased productivity, financial stabil-
ity, as well as the improvement of living and employment conditions;

�� Promotion and expansion of  trade, including gradual liberalisation of  trade 
in goods, services and capital;

�� Facilitating (especially the administrative procedures for) human exchanges;
�� Promotion of cultural cooperation and cooperation in all other areas which are 

of reciprocal interest.

�� Development of (close) political relations;
�� Promotion of trade, investment and harmonious economic relations in order to support sustainable economic 

development;
�� Supporting the development of democracy in the Eastern partner countries, as well as the economic develop-

ment of their economies in order to complete the process of transition of these countries into market economies;
�� Providing frameworks for legislative, financial, scientific, technological, civil, social and cultural cooperation. 

Promotion and protec-
tion of foreign invest-
ments in the agreements 
concluded by the MENA/
Eastern European coun-
tries with the EU

�� The parties aim at creating favourable climate for investment flows, and in particu-
lar they commit themselves to: establish harmonised and simplified procedures 
and methods of identifying and providing information on investment opportuni-
ties; promote co-investments and establish legal framework to promote invest-
ment by conclusion of bilateral (that is, between individual MENA countries and 
EU member states) investment protection agreements, as  well as  agreements 
preventing double taxation;

�� The  parties commit themselves to  ensure free circulation of  capital for direct 
investments that are made in  companies formed in  accordance with the  laws 
of the host country, and the liquidation or repatriation of these investments (and 
of any profit stemming therefrom);

�� The parties commit themselves to provide technical assistance to schemes pro-
moting and guaranteeing national and foreign investments.

�� The parties are aware of the necessity to promote investment in individual Eastern neighbour countries and 
they are conscious of the need to improve conditions affecting business and investment;

�� The parties commit themselves to establish a favourable climate for (domestic and foreign) investment, es-
pecially through better conditions for investment protection, the transfer of capital and the exchange of in-
formation on investment opportunities (regarding trade fairs, exhibitions, etc.); moreover, the parties aim at: 
avoiding double taxation; creation of favourable conditions for attracting foreign investments into the econo-
mies of Eastern EU’s neighbours; establishing stable and adequate business law and conditions, as well as ex-
change information on laws, regulations and administrative practices in the field of investment;

�� The parties commit themselves to ensure free movement of capital relating to direct investments;
�� The parties undertake to ensure that natural and legal persons of the other party have access (free of discrimi-

nation in relation to their own nationals) to the courts having jurisdiction and the competent administrative 
organs of the parties to defend their individual rights and their property rights, including those concerning 
intellectual, industrial and commercial property.

Economic Community and the Syrian Arab Republic (available at: http://ec.europa.eu/world/agreements/pre-
pareCreateTreatiesWorkspace/treatiesGeneralData.do?step=0&redirect=true&treatyId=255); Euro-Mediterranean 
Interim Association Agreement on trade and cooperation between the European Community, of the one part, 
and the Palestine Liberation Organization (PLO) for the benefit of the Palestinian Authority of the West Bank and 
the  Gaza Strip, of  the  other part (available at: http://ec.europa.eu/world/agreements/prepareCreateTreaties-
Workspace/treatiesGeneralData.do?step=0&redirect=true&treatyId=254); Bilateral Partnership and Coopera-
tion Agreements concluded between the European Communities and their member states, of the on part, and 
Ukraine, Moldova, Georgia, Armenia and Azerbaijan, of the other part (individual Partnership and Cooperation 
Agreements are available at: http://investmentpolicyhub.unctad.org/IIA/CountryOtherIias/78#iiaInnerMenu).
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The above differentiation can be reflected, inter alia, in: (1) the types 
of bilateral agreements concluded between the aforementioned parties, 
(2) the official objectives of their cooperation and (3) the provisions 
concerning promotion and protection of foreign investments. The UE’s 
bilateral relations with almost all its Eastern neighbours are formally 
shaped by the partnership and cooperation agreements, concluded 
in the period 1998-1999. These agreements contain partly identical and 
party differing statements and provisions concerning the promotion 
and protection of foreign investments (briefly described in table 1). 
Unlike the Eastern European neighbours, the MENA countries signed 
various kinds of agreements (including trade-related interim, associa-
tion and/or so called Euro-Mediterranean agreements) that contain 
statements dealing with promotion and protection of foreign invest-
ments.2 Bilateral Euro-Mediterranean agreements were concluded 
in the period from 1998-2005 between the EU (European Communi-
ties) and its member states, on the one hand, and Tunisia, Morocco, 
Israel, Jordan, Egypt, Algeria and the Lebanese Republic, on the other 
hand. These agreements replaced cooperation agreements which were 
concluded in the 1970s; only Syria did not sign a new Euro-Mediterra-
nean agreement, and its ‘old’ agreement signed in 1978 remains valid. 
Moreover, the relationships between the EU and the Palestinian Au-
thority are shaped by an interim association agreement which entered 
into force in 1997 (see table 1).

Carsten Nowak3 provides a detailed, comparative analysis of the pro-
visions related to promotion and protection of foreign investments 
in  the  bilateral agreements, concluded between the  EU (European 
Communities) and its member states and the  two aforementioned 
groups of  countries, and he aptly sums up that these provisions – 
despite the existing differences between them – show rather clearly 
that the contracting parties hitherto assumed that the legal protec-
tion of  foreign investments was not so much subject matter either 
of the partnership and cooperation agreements or of the Euro-Medi-

2	 For more details see: C. Nowak, Legal Arrangements for the Promotion and Protection of Foreign 
Investments Within the Framework of the EU Association Policy and European Neighbourhood Pol-
icy [in:] M. Bungenberg, J. Griebel, S. Hindelang (eds.), International Investment Law and EU Law, 
Special Issue to the European Yearbook of International Economic Law, Heidelberg 2011, p. 105-138.

3	 Ibidem, p. 122-126, 130-133.
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terranean agreements, but rather a concern of the EU member states 
to be organised bilaterally.4 In other words, the Euro-Mediterranean 
agreements and the partnership and cooperation agreements do not 
contain provisions which can be regarded as a factor de facto stimulat-
ing the flow of FDI to the EU’s neighbouring countries. These formal 
institutional arrangements seem to intentionally leave a lot of room 
for individual countries to regulate promotion and protection of for-
eign investment on bilateral state-to-state levels.

The decision to regulate protection and promotion of foreign invest-
ments flowing between the EU member states and their neighbouring 
countries on bilateral state-to-state levels made the parties concerned 
focus more on one of the most popular (and – according to the United 
Nations – the most important5) tools for the protection of FDI, that 
is, on bilateral investment treaties (BITs). As a consequence, the in-
dividual EU member states concluded numerous BITs with the EU’s 
Southern and Eastern neighbours (for details see table 2).

Theoretically, the inter-regional cooperation between the MENA 
and the Eastern European countries could involve the implementa-
tion of detailed regulations concerning the promotion and protection 
of foreign investments, and these regulations could even help to dis-
tinguish the EU’s neighbours (as potential FDI host economies) from 
other EU’s partner regions and countries. However, the EU member 
states, together with the MENA and Eastern European neighbours, 
decided to regulate the promotion and protection of foreign invest-
ments on bilateral levels and used BITs in this regard. For this rea-
son, there is a question whether such a solution de facto increased 
the investment attractiveness of the MENA and the Eastern Europe-
an countries (in comparison to other countries and/or regions), and 
– as a consequence – whether BITs should be regarded as an impor-
tant formal institutional stimulator for FDI flows between the EU and 
its neighbours.

4	 Ibidem, p. 126, 133.
5	 United Nations (2000), Bilateral Investment Treaties: 1959-1999, http://unctad.org/en/docs/

poiteiiad2.en.pdf, p. 1.
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2. Bilateral investment treaties as a precondition for FDI 
flows to the UE’s Southern and Eastern neighbours

BITs are instruments designed to provide a predictable legal framework 
to investors of the involved parties in order to stimulate FDI flows be-
tween them. This means that countries conclude BITs in order to (1) 
promote outgoing FDI by providing protection for their foreign inves-
tors and/or (2) attract incoming FDI by reducing investment risks re-
lated to foreign investments in their territory (such a tool is perceived 
to be particularly important for developing countries that lack strong 
domestic institutions and thus are persuaded as high-risk investment 
destinations). While concluding the BITs, the contracting parties usu-
ally commit themselves to grant foreign investors with the rights that 
reduce uncertainty concerning the entry and exit conditions, post-
entry regulations, profit remittances and dispute settlement.

There is a huge number of BITs concluded by countries all over 
the world. The first BIT was signed in 19596, and since then there has 
been a proliferation of BITs. It  is possible to observe three “waves” 
of their development:7

�� The first one lasted from 1959 until the late 1980s; during this 
time the  number of  newly signed treaties was increasing at 
a moderate rate (hardly ever exceeding 20 treaties per year), 
and the adoption of a BIT seemed to reassure foreign investors 
by offsetting weak and unstable domestic institutions in host 
countries;

�� During the  second wave (that took place in  the  1990s), over 
100 treaties were signed annually, increasing the density of BIT 
coverage from about 2 percent of  all existing country dyads 
in 1990 to nearly 10 percent in 2000; during this period the ma-
jority of BITs were signed by pairs of developing countries;8

6	 The first countries to sign such a treaty were Germany and Pakistan, and the treaty concluded 
between them came into force in 1962.

7	 The description of the waves of BITs development is based on: S. Jandhyala, W. J. Henisz, E. D. Mans-
field, Three Waves of BITS: The Global Diffusion of Foreign Investment Policy, “Journal of Conflict 
Resolution”, vol. 55, 2011, issue 6, p. 1048-1050.

8	 “The motivation for such behavior could be a rational cascade, in which countries sign such trea-
ties because peer states are doing so. A complementary explanation is that developing coun-
tries began to join an increasing number of these treaties in order to demonstrate adherence 
to what had become a global standard or norm about the treatment of FDI by host countries” 
(ibidem, p. 1049).



135

Rocznik  Ins tytutu  Europy Środkowo-Wschodnie j  •  Rok 13  (2015 )  •  Zeszyt  4

Inter-regional cooperation and FDI flow: one step too far? – preconditions and prospects

�� The third wave of BITs development, that started in 2001, is char-
acterised by a sharp drop in the number of new BITs, due to more 
rational calculation of the potential costs and benefits of such 
treaties by countries (before many countries signed BITs in or-
der to gain legitimacy and acceptance of potential investors, 
without full understanding of  the costs and benefits of BITs, 
but once the cost-benefit analysis became clearer, the decisions 
to conclude BITs started to be driven by rational calculation).

The proliferation of BITs raises expectations that they are highly 
effective in increasing FDI flows between given contracting countries. 
The hypothesis of a positive impact of BITs on such flows has been 
verified in a lot of empirical research, examples of which are present-
ed below.

M. Hallward-Driemeier – who analysed twenty years of bilater-
al FDI flows from the OECD to developing countries – found little 
evidence that BITs had stimulated additional investment.9 Accord-
ing to him, the “countries with weak domestic institutions, including 
protection of property, have not gotten significant additional bene-
fits; a BIT has not acted as a substitute for broader domestic reform. 
Rather, those countries that are reforming and already have reasona-
bly strong domestic institutions are most likely to gain from ratifying 
a treaty.”10 In the above quote, Hallward-Driemeier points out an im-
portant problem which is closely related to the effectiveness of BITs, 
that is, the relationship between these instruments and the develop-
ment of domestic institutions in FDI host countries. His research find-
ings indicate that BITs act as more of a complement than a substitute 
for domestic institutions, and this means that the countries benefiting 
from BITs “are arguably the least in need of a BIT to signal the qual-
ity of their property rights.”11 R. Desbordes and V. Vicard also suggest 
that BITs and good domestic institutions are complementary in at-
tracting FDI.12 Hence, in the light of the research findings presented 

9	 M. Hallward-Driemeier, Do Bilateral Investment Treaties Attract FDI? Only a bit… and they could 
bite, World Bank, June 2003, http://papers.ssrn.com/sol3/papers.cfm?abstract_id=636541, p. 22.

10	 Ibidem, p. 22-23.
11	 Ibidem, p. 23.
12	 R. Desbordes, V. Vicard, Foreign Direct Investment and Bilateral Investment Treaties: An International 

Political Perspective, “Journal of Comparative Economics”, vol. 37, 2009, issue 3, p. 375.
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above, the institutionally weak countries which usually find it difficult 
to attract FDI may be – at the same time – the least likely to gain ad-
vantages by concluding BITs, as these instruments do not seem to be 
able to replace weak domestic institutions.

On the contrary, T. Ginsburg’s empirical analysis of BITs shows 
that such international commitment devices can substitute for, rather 
than complement, domestic institutions; however, such substitution 
may lead to reductions in governance quality.13 The danger of nega-
tive influence of BITs on domestic institutions development appears 
especially when a BIT includes provisions on international dispute 
settlement. “If governments and foreign investors can turn to exter-
nal sources of dispute resolution, they have little incentive to make 
marginal investments in  improving local judicial quality. In  some 
circumstances, this dynamic might allow domestic court structures 
to become captured by corrupt local coalitions. Unless domestic ju-
diciaries internalize the benefits of institutional quality, they will not 
be concerned with the loss of ‘business’ to international competitors 
such as arbitral bodies.”14 Besides, Ginsburg points out also another 
potential negative influence of BITs on FDI host countries. He argues 
that most BITs restrict performance requirements imposed by the gov-
ernment of the country hosting FDI, but allow positive performance 
incentives – inter alia – tax breaks and simplified regulatory proce-
dures. “This means that in  fact, domestic investors face both com-
petitive and institutional disadvantages in the investment climate.”15

3. Rethinking the BITs’ influence on FDI
Taking into account the fact that the incoming foreign invest-

ments are meant to stimulate the development of their host country’s 
economy, there is a question of whether concluding a BIT would not 
interfere (in the long run) with this aim through a negative influence 
on the development of domestic institutions. Strong domestic institu-

13	 T. Ginsburg, International Substitutes for Domestic Institutions: Bilateral Investment Treaties and 
Governance, “International Review of Law and Economics”, vol. 25, 2005, p. 107.

14	 Ibidem, p. 121.
15	 Ibidem, p. 122.
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tions are crucial as they are necessary for the development of domestic 
enterprises, and thus – for further development of a given country’s 
economy. In this context, it is desirable for BITs not only to attract FDI 
but also to support (or at least enable) development of domestic insti-
tutions at the same time. However, this desirable effect – in the light 
of  Ginsburg’s research – cannot be taken for granted, as  BITs can 
sometimes interfere with the development of domestic institutions.

As far as the studies confirming the effectiveness of BITs in stimu-
lating FDI flows are concerned, Egger and Pfaffermayr – using a large 
panel of OECD data on stocks of outward FDI – find a significant and 
positive impact of ratified BITs on outward FDI.16 In the case of a BIT 
that is only signed (and not ratified), some positive impact of such 
BIT on FDI flows may be observed. However, the magnitude of this 
effect is smaller (than that associated with the ratification of an exist-
ing treaty) and in most specifications insignificant.17

One may expect that the influence of a BIT on FDI flows between 
given countries would depend not only on whether the BIT is ratified 
or not, but also on the protections it offers – especially the question 
whether the treaty guarantees investors’ access to international arbi-
tration for dispute resolution or not. The treaties guaranteeing access 
to  international arbitration (so-called strong BITs) provide a  solu-
tion to the problem of credible commitment, as they not only estab-
lish the formal rules but also create and implement a judicial system 
that will impartially enforce them.18 In this view, a strong BIT could 
be expected to attract more FDI flows, especially to countries with 
weak judicial systems. However, this is not reflected in the available 
research findings. J. W. Yackee – in order to explore whether the for-
mally strongest BITs are statistically associated with greater investment 
– analysed a dataset that recorded the strength of dispute settlement 
provisions of approximately 1000 BITs between developing and ma-

16	 P. Egger, M. Pfaffermayr, The Impact of Bilateral Investment Treaties on Foreign Direct Invest-
ment, “Journal of Comparative Economics”, vol. 32, 2004, no. 4, p. 788-804.

17	 Ibidem, p. 790.
18	 This refers to the D.C. North theory concerning the institutional solutions for the problem of cred-

ible commitment – for details see: D. C. North, Institutions and Credible Commitment, http://dlc.
dlib.indiana.edu/dlc/bitstream/handle/10535/3711/9412002.pdf?...1, p. 21.
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jor capital exporting countries.19 His statistical analysis suggests that 
the formally strongest treaties (that is, those that theoretically should 
be most likely to promote FDI) are not associated with increased in-
vestment.20

R. Desbordes and V. Vicard point out another factor that may in-
fluence the potential effectiveness of BITs in attracting FDI, that is, 
the impact of the quality of interstate political relations.21 As they em-
phasise, multinational enterprises (MNEs) face two kinds of political 
risk when investing abroad: (1) systemic risk (related to the quality 
of domestic institutions and common to all investors) and (2) an idi-
osyncratic risk (resulting from interstate political relations and spe-
cific to each pair of home and host countries). They find that “BITs 
have a greater effect when implemented between countries with po-
litical tensions while they have no significant effect between friend-
ly countries.”22 They confirm that BITs work as commitment device, 
and that the host government’s credible commitment not to expro-
priate foreign investors is more valuable when MNEs face risks relat-
ed to interstate political tensions. The fact that BITs do promote FDI 
flows to developing countries has been also confirmed by E. Neumay-
er and L. Spess23 and by M. Busse, J. Königer and P. Nunnenkamp24. 
The authors indicate as well that BITs may function as substitutes for 
weak domestic institutions. However – according to Neumayer & Sp-
ess – there is limited evidence in this regard.25

Summing up, under certain circumstances BITs may have positive 
impact on attracting FDI flows, even if this positive effect cannot be 
taken for granted. For this reason, the BITs concluded between the EU 
member states and their Southern and Eastern neighbours should 
be regarded as an institutional factor stimulating FDI flows. Howev-
er, it is crucial to remember that the countries from the MENA and 

19	 J. W. Yackee, Bilateral Investment Treaties, Credible Commitment, and the Rule of (International) Law: 
Do BITs Promote Foreign Direct Investment?, “Law & Society Review”, vol. 42, 2008, no. 4, p. 806.

20	 Ibidem, p. 807.
21	 R. Desbordes, V. Vicard, Foreign Direct Investment and Bilateral Investment Treaties, p. 372-386.
22	 Ibidem, p. 383.
23	 E. Neumayer, L. Spess, Do Bilateral Investment Treaties Increase Foreign Direct Investment to Devel-

oping Countries?, 2005, http://eprints.lse.ac.uk/627/
24	 M. Busse, J. Kӧniger, P. Nunnenkamp, FDI Promotion through Bilateral Investment Treaties: More 

than a Bit?, “Review of World Economics”, vol. 146, 2010, issue 1, p. 147-177.
25	 E. Neumayer, L. Spess, Do Bilateral Investment Treaties Increase Foreign Direct Investment, p. 27.
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Eastern Europe regions were not the only ones to conclude BITs with 
the EU member states. Therefore, the BITs were not a very strong (dis-
tinguishing) factor for the potential investors’ point of view. As the data 
presented in Table 2 indicate, the EU member states are active glob-
al players and hence BITs have been concluded with countries all 
over the world. This has created a wide range of institutionally simi-
lar investment opportunities for the EU investors, extending beyond 
the MENA and the Eastern Europe regions. Therefore, on the one 
hand, the institutional (legal) solutions chosen by the EU to promote 
and protect investments in its neighbouring countries were not enough 
to direct to these countries really considerable FDI flows (in compar-
ison with other countries and/or regions), and on the other hand – 
the MENA and Eastern European countries needed to compete for 
the FDI coming from the EU also by means of other factors.

At present, the  EU neighbourhood is  politically and economi-
cally unstable. The lack of stability discourages investors and makes 
it difficult for the EU neighbours to counteract economic recession. 
As the main aim of the ENP is to strengthen prosperity, stability and 
security, the EU has to undertake new actions in all the above fields 
in order to make the ENP more efficient. It also includes the need 
of new institutional regulations concerning the promotion and pro-
tection of  foreign investment. It  would be desirable if the  new in-
stitutional framework contained unique solutions that would allow 
to distinguish (in a positive way) the EU’s neighbouring regions from 
other potential FDI destinations and hence make them more attrac-
tive to foreign investors.

Following the entry into force of the Treaty of Lisbon, FDI is in-
cluded in  the  common commercial policy, and – for this reason 
– the EU has exclusive competence with respect to FDI. Although 
BITs concluded by the EU member states before the entry into force 
of the Treaty of Lisbon remain binding on the member states under 
public international law, they will be progressively replaced by agree-
ments of the EU. Therefore there will be an opportunity to renegoti-
ate their provisions. However, even the best legal framework will not 
help in attracting FDI to the EU’s Southern and Eastern neighbours 
if the regions lack security and stability, i.e. the most important pre-
conditions for FDI inflows. 
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Conclusions
The agreements concluded by the EU (European Communities) and its 
member states with its Southern and Eastern neighbours, i.e. the Eu-
ro-Mediterranean agreements and the Partnership and Cooperation 
Agreements (PCAs)) contain only very general provisions concern-
ing the promotion and protection of foreign investments, leaving at 
the same time a lot of room for further, detailed regulations on bilat-
eral state-to-state levels. Hence, the need for an institutional frame-
work supporting FDI flows between the EU member states and their 
non-EU neighbours made most of the countries concerned conclude 
BITs. Although the effectiveness of BITs in inducing higher FDI in-
flows to the less developed EU neighbouring countries cannot be taken 
for granted, research findings show that, under certain circumstanc-
es, BITs can attract FDI, and thus – in a historical perspective – they 
(among other factors) played the role of FDI preconditions in the EU’s 
neighbourhood. 

The role of BITs has been changing together with their prolifera-
tion. Once they became commonly used, most MNEs gained the ability 
to choose the destination of their investment among many countries 
which have already concluded BITs with the given MNEs’ country 
of origin. Hence, the proliferation of BITs resulted in their diminished 
role as a factor positively distinguishing a given country from other 
potential FDI destinations. This is especially true in the case of inves-
tors from the EU countries. This is because the EU member states are 
active global players which have concluded numerous BITs not only 
with their Southern and Eastern neighbours but also with many other 
countries all over the world. This means that, on the one hand, the EU’s 
MNEs had a wide range of possibilities regarding the potential loca-
tion for their investments. On the other hand, the MENA and East-
ern European countries needed to compete for the FDI flows coming 
from the EU also by means of other factors.

The  formal institutional framework created by the  EU member 
states and their Southern and Eastern neighbours should be perceived 
as an initial stimulus for the FDI flows between the involved countries. 
However, such a stimulus needs to be accompanied by other factors, 
including for it to be efficient, in particular secure, stable and invest-
ment-friendly environment. These factors are deficient in the majority 
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of the EU neighbour countries. Moreover, prospects for considerable 
improvement in the above mentioned areas are uncertain.

To sum up, it was clearly one step too far to expect that the in-
ter-regional cooperation between the EU and its member states and 
their Southern and Eastern neighbours would lead to exceptionally 
high FDI inflows to the MENA and Eastern European countries, and 
– in consequence – would have considerable impact on the develop-
ment of their economies. The formal institutional framework that was 
developed between the EU and its partner countries for the purpose 
of  investment promotion and protection could be regarded as one 
of important preconditions for FDI flows. However, as the EU mem-
ber states developed similar frameworks with numerous other coun-
tries, the MENA and Eastern European countries needed to compete 
with each other in order to attract FDI from the EU. Although there 
is nothing wrong in such a competition, it means that the FDI flows 
were more dependent on the actions (especially reforms) undertaken 
by the neighbouring countries rather than on the formal institutional 
conditions for foreign investments created due to the inter-regional 
cooperation.
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Abstract: A  short glimpse on the  Southern Dimension of  the  European 
Neighbourhood Policy (ENP) is enough to understand that several contingen-
cies beset the prospect of intra-regional cooperation in the Southern Mediter-
ranean (SEM). Historically-determined challenges to cooperation prevail over 
the opportunities that exist, while the legacy of the Arab Spring and the emer-
gence of  ISIS, efficiently obscure any hopes for collaboration. The objective 
of this paper is to explore this issue.
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Introduction
A short glimpse on the Southern Dimension of the European Neigh-
bourhood Policy (ENP) is enough to understand that there cannot be 
much intra-regional cooperation among the countries included in that 
dimension of the ENP. For instance, how could one imagine collabo-
ration between Israel and Syria, if the latter does not even formally 
recognise the former? In other words, there are far more challenges 
than opportunities when it comes to intra-regional cooperation among 
countries involved in the Southern Dimension of the ENP. While some 
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grant titled “European Neighbourhood Policy: (multi-level) governance, the reform process and 
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of these challenges – just like the Israeli-Syrian animosity – have been 
present for many years, several new challenges have emerged only re-
cently. Most of these new challenges are related to the legacy of the po-
litical and social processes of 2011, frequently referred to as the Arab 
Spring. Moreover, a new kind of challenges stems from and is related 
to the emergence of the so-called Islamic State1 and its operation on 
the territory of Iraq and Syria.

In  other words, the  intra-regional cooperation in  the  Southern 
Mediterranean (SEM) has always been beset by a great number of chal-
lenges. The so called Arab Spring as well as the phenomenon of the ISIS 
have added a qualitatively new dimension to that issue. The objective 
of this paper is to dwell on it. To this end, in the first section, the state 
of the art till the eve of the Arab Spring is presented. In the next step, 
the sources of the old and new challenges and opportunities in the SEM 
are discussed briefly so that their implications for intra-regional co-
operation in the region can be examined.

1. The clash of interests and the Arab Spring legacy
It may be trivial to say that the Middle East has always been 

a scene where interests of different external powers – both global and 
regional – clashed. This is the case of almost every part of the world, 
except perhaps for some sparsely inhabited remote areas, which 
have nothing that could lure external actors and make them care 
and compete over their influence in those areas. However, the im-
pact of different foreign powers on the SEM has always been tre-
mendous. Henry and Springborg argue that it was not Islam that 
was the  predominant force shaping the  region, but the  tradition 
of foreign involvement.2

By the end of the 18th century, different parts of the Middle East 
got under the influence of different Western colonial powers, which 

1	 There is so far only a handful of books on this new phenomenon, written rather by journalists 
than academics, see e.g. A. Atwan, Islamic State: The Digital Caliphate, University of California 
Press, 2015; J.-P. Filiu, From Deep State to Islamic State, Oxford University Press, 2015.

2	 C. Henry, R. Springborg, Globalization and the Politics of Development, Development in the Middle 
East, Cambridge 2001, p. 8.
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not only installed a completely new social order, but also competed 
against each other. The process of de-colonisation not only reinforced 
the existing divides but also brought new ones into existence. Whether 
presidents or kings, the Arab rulers were eager to prove their legiti-
macy, which was frequently based solely on what they gained from 
the external powers. It is not a coincidence, therefore, that the Mid-
dle East has been viewed as one of  the most authoritarian regions 
of  the  world. The  Arab Spring and its aftermath serve as  another 
proof of external involvement. Although at the very beginning, exter-
nal powers (especially the EU and the US) did not interfere, soon they 
became involved in the developments shaping the region.3 Neverthe-
less, it seems that none of these actors could have ever foreseen how 
the Arab Spring would unfold and what its implications for the region 
as a whole would be.

There are 10 countries which are included in the Southern dimen-
sion of the ENP: Morocco, Algeria, Tunisia, Libya – as countries be-
longing to the Maghreb – Egypt, Israel and the Palestinian Authority, 
which is so far only formally recognised as a country by one EU mem-
ber-state, namely Sweden, and Mashreq countries: Lebanon, Jordan 
and Syria. Currently, only countries of the Maghreb – though exclud-
ing Libya – appear stable and secure. Lebanon and Jordan are threat-
ened and affected by the developments across their borders with Iraq 
and Syria. The latter two countries are in a state of decay or perhaps 
even disintegration. In Syria, a civil war has been going on for over 
three years. Starting from mid-2013, vast territories of Syria and Iraq 
were claimed by the Islamic State of Iraq and Greater Syria (or: Le-
vant) (ISIS). The emergence of ISIS and its rapid growth and expansion 
were largely unexpected by the observers. Therefore, both countries, 
i.e. Syria and Iraq, easily qualify as failed states and it will take years 
for them to recover.

Libya is another country that has been torn apart by a civil war 
in which the regime of Mu’ammar al-Qadhdhafi was overthrown. 
Libya has never recovered from the chaos that emerged following 
the collapse of the regime created after al-Qadhdhafi’s fall. In 2014, 

3	 T. Börzel, A. Dandashly, T. Risse, Responses to the ‘Arabelions’: The EU in Comparative Perspective – 
Introduction, “Journal of European Integration”, vol. 37, no. 1.
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two parallel governments operated in Libya. However, there was no 
legal police or military force, both serving as evidence of a  failed 
state. Egypt seems to  be recovering from the  economic turmoil 
which resulted from the prolonged period of instability. The iron grip 
of the military over the domestic scene gives the Egyptians a feeling 
of security, but it has nothing to do with democracy. A military coup 
d’etat – in which the first democratically elected Egyptian president 
Muhammad Mursi was overthrown – can hardly be regarded as ac-
ceptable according to our Western standards.4 The military regime 
is unable to consolidate its political power, because the suppression 
of the Muslim Brotherhood creates a major split in the society. Since 
the Second World War, the Muslim Brotherhood has played the role 
of an active political opposition in Egypt. At the moment it is sup-
ported by the majority of Egyptians. Last but not least, peace has 
not been restored between Israel and the Palestinian Authority, af-
ter the summer Israeli invasion on Gaza. The situation is tense on 
both sides, especially in Jerusalem. On both sides the extremist at-
titudes seem to prevail: in Israel the right wing Likud and in Pales-
tine the extremist HAMAS.

This short overview highlights the weakness of the foundations for 
any type of intra-regional collaboration in the SEM region. The ma-
jority of the countries in the region remain vulnerable, unstable and 
insecure, focused on their internal domestic problems rather than 
on regional outreach. This is despite several factors which could – at 
least in theory – bring the countries of the region together in view 
of a form of enhanced cooperation. These factors will be discussed 
in the following sections. To this end, the cultural dimension, eco-
nomic and political dimensions of prospective cooperation are elab-
orated briefly.

4	 As ironically as it may sound, by the end of November 2014 the overthrown president Husni 
Mubarak and his security commanders were cleared of any charges of murder. On the other 
hand, those who incited the protests in early 2011 – including the leaders of the 6 April move-
ment – are currently imprisoned. The same applies to the first democratically elected president 
Muhammad Mursi and hundreds of his supporters. It seems that the history of Egypt has just 
turned full circle.
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2. Rethinking the cultural dimension of cooperation: 
the pan-Arab heritage5

The State of Israel is recognised by two countries in the region, i.e. 
Egypt and Jordan, as well as – paradoxically as it may sound in this 
context – by the Palestinian Authority. The lack of formal recognition 
translates into a lack of any possibility of collaboration. From a differ-
ent angle, even if the Arab countries officially recognise each other, 
their cooperation remains limited despite strong cultural foundations 
that link them all.

Pan-Arabism as an ideology aimed at the unification of the Arab 
countries in the late 19th century as a reaction to a similar movement 
beyond the Western flank of the Arab world, i.e. in Turkey.6 However, 
some observers claim that pan-Arabism emerged right after the First 
World War and was inspired by German Romantic nationalism.7 
Not only was the Arab world supposed to become one state, but also 
the Arabs were to advance to the role of the leading power in the Is-
lamic world. There are many historical factors which could actually 
produce a pan-Arab state – common history framed in the Arabisa-
tion process, which occurred as Islam spread beyond the Arab Penin-
sula to the wider Middle East and later North Africa in the 7th century. 
Due to this process, Arabic (fusha) became the official language not 
only in Mashreq, but also in Maghreb. Despite these claims there has 
never been an Arab nation, even if the adherents of Pan-Arabism claim 
there is one and they only aim at its rebirth.8

However, individual interests of local rulers proved to be strong-
er and only maintained the regional order introduced forcefully by 
Western colonial powers. There is not a single Arab country which 
had not built a  strong national identity opposed to  all other Arab 
states. The Western divisions introduced artificially only at the be-
ginning of the 20th century are perpetuated and developed. Divided 

5	 The  argument in  this section focuses solely on the  case of  Israel and the  Arabic countries 
of  the SEM covered by the ENP. This means that member countries of  the Gulf Cooperation 
Council (GCC) as well as Iraq and Yemen are left out from the analysis.

6	 A. Schölch, Der arabische Osten im neunzehnten Jahrhundert 1800-1914, [in:] U. Haarmann (ed.), 
Geschichte der Arabischen Welt, C.H. Beck, München 2001, p. 425.

7	 A. Dawisha, Arab Nationalism in the Twentieth Century. From Triumph to Despair, Princeton Uni-
versity Press, Princeton 2002.

8	 J. Danecki, Arabowie, PIW, Warszawa 2001, p. 379.
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by the French into the Republic of Syria and the Republic of Lebanon, 
the Syrian region of the Ottoman Empire will never be united. On 
the other hand, one could expect that internal divisions – ethnic and 
religious as those in Iraq or Syria again, should lead to disintegration 
of these countries. Nothing of that sort happened: the idea of particu-
lar nationalisms as opposed to pan-Arabism, prevailed. These nation-
alisms strengthen the Arab regimes and prevent them from any type 
of cooperation. The Arab countries prefer to cooperate with the West-
ern world instead of developing inter-Arab cooperation. The regimes 
mistrust each other, and would rather build fences than remove them. 
Even though there were some attempts of unification, carried out most-
ly by the socialist Arab states where Nasserism or Baathism ruled, they 
soon proved to be a failure.9 Paradoxically as it may sound, currently 
it is the Islamic State organisation which strives to overcome the dis-
astrous outcomes of the Sykes-Picot agreement of 1916.

Despite the  cultural and historical heritage, the  pan-Arab uni-
ty functions only on a symbolic level. This is how one can describe 
most of the activities of the League of Arab States established in 1945. 
The only issue that brings the Arab world together was usually the ques-
tion of Palestine (even though also only on a symbolic level of popular 
support, since the attitude to Palestinian refugees is much more di-
verse). Still, support of the Palestinians is mostly combined with politi-
cal and economic interests. Thus, the Arab world remains disintegrated 
both economically and politically, and this disintegration is constantly 
growing. It might seem exceptional if compared with other regions 
of the world, as most other countries rather seek to create or join re-
gional unions in order to strengthen their competitive advantage and 
security. This certainly is not the case of the Arab world.

9	 These attempts were: Egypt and Syria established the  United Arab Republic in  1958-61; 
in 1958 the Arab Federation was created by Iraq and Jordan; in 1971 – Federation of Arab Repub-
lics, established by Egypt, Libya and Syria, and in 1984 – Arab-African Union of Morocco and 
Libya.
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3. Rethinking the economic dimension of cooperation
The Arab world shares strong cultural ties. It has also got siz-

able economic potential that would be conducive to  intra-regional 
collaboration. Nevertheless, that potential remains under-utilised. 
This is despite the internal diversity of the economies of the SEM re-
gion. Theoretically, that diversity should lead to intensive economic 
exchange.10 In fact, only a handful of researchers claim that the intra-
regional trade is relatively high.11 The devil is in the detail, or as in this 
case – in the perspective. A significant part of the assumed economic 
potential inherent in the SEM region fades away if the political per-
spective is added to the equation. That is, lack of stability and securi-
ty as well as the question of the political economy of the SEM region 
exert an adverse impact on the prospect of economic collaboration 
in the region. As Halim Barakat puts it:

“Arab countries are separately and independently integrated into the world cap-
italist system. The  links are comprehensive, involving economic, political, so-
cial, and cultural spheres of activity. The comprehensive but fragmented nature 
of linkage to the world capitalist system has rendered the Arab world peripheral 
and powerless. Interlocked in a network of dependent relations, the Arab world 
seems to have lost control over its own resources and destiny. The rich and more 
powerful countries conduct themselves as regional powers, imposing a system 
of  local dependency on the  poorer and weaker countries. Hence there exists 
a dual or even triple dependency system, which weighs heavily on the weak and 
impoverished countries”.12

Halim Barakat’s argument can be easily justified by statistical data. 
Regardless if one takes the whole region of the Middle East and North 
Africa,13 or only the SEM states, the intra-regional trade volume is one 

10	 K. Dervis, P. Bocock, J. Devlin, Intraregional Trade among Arab Countries: Building a Competitive 
Economic Neighborhood, paper presented at Middle Eastern Institute 52nd Annual Conference, 
Washington, 17th October 1998, p. 3.

11	 E.g. P. Petri, Trade Strategies for the Southern Mediterranean, OECD Development Centre, Working 
paper no. 127, December 1997, p. 15.

12	 H. Barakat, The Arab World. Society, Culture and the State, University of California Press, Berkeley 
1993, p. 78.

13	 That means including the oil-rich Gulf Cooperation Countries. Their export could potentially 
easily distort the picture by making the intra-regional trade volume even lower.
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of the lowest comparing to other regions. As for 2009, the total intra-
regional trade between the SEM countries was barely 15 billion Eu-
ro.14 The SEM countries’ export is designated mostly to Europe (49%), 
while the intra-regional export comprises only 5% – less than the ex-
port to the United States or to the Gulf Cooperation Countries.15 With 
the humble exception of the Palestinian Authority, the EU is the main 
trading partner for all SEM countries. At the same time, while trade 
agreements with the EU have had a positive impact on the export from 
the EU to the Maghreb countries, they did not significantly improve 
the export volume to the EU.16

Again, on the  declarative level, hopes and political willingness 
of mutual economic integration remain high. When it comes to at-
tempts and initiatives, no region produced more than the SEM coun-
tries.17 In 1957, the Council of Arab Economic Unity was established 
with an aim of economic integration among its 18 members (includ-
ing all Arab SEM countries). In 1997 they signed PAFTA, a Pan-Arab 
Free Trade Agreement, aimed at removal of tariffs in regional trade 
as  well as  improving customs clearance procedures; it  seems that 
some countries in the region have already benefited from the tariff re-
moval part of the agreement.18 Other intra-regional trade agreements 
include the Agadir agreement (signed by Egypt, Jordan and Moroc-
co and suspended since the establishment of PAFTA) and the Arab 
Maghreb Union (signed by Algeria, Libya, Mauritania, Morocco and 
Tunisia, which suspended its activity anyway due to political burden), 
and a free trade agreement between Jordan and Israel.

Over a decade ago, the first “Arab Human Development Report” 
of 2002 identified several obstacles for effective intra-regional econom-
ic integration in the region including: incoherent political systems, fo-
cusing on declarations rather than practicalities, limited actual power 
of pan-Arab economic organisations, and incoherent infrastructure.19 
It seems that these circumstances have not changed significantly. One 

14	 Euro-Mediterranean Partnership, European Commission, http://ec.europa.eu/trade/policy/coun-
tries-and-regions/regions/euro-mediterranean-partnership/

15	 P. Petri, Trade Strategies for the Southern Mediterranean, p. 30.
16	 Economic Integration in the Maghreb, The World Bank, Washington, October 2010, p. 16.
17	 P. Petri, Trade Strategies for the Southern Mediterranean, p. 30.
18	 Economic Integration in the Maghreb, p. 16.
19	 Arab Human Development Report 2002, UNDP 2002, p. 77 and 128-129.
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can only add new obstacles, especially the aforementioned strong iso-
lationism, lack of political stability and political animosities, which 
force the SEM countries to seek for more stable and secure partners 
from outside of the region.

It is the Mashreq countries which are most interested in intrare-
gional trade. In a wider perspective, that is taking into account other 
Arab countries of the Middle East and North Africa, it was Jordan, 
Lebanon and Syria which had the highest share of intraregional ex-
port in their total export volume (ranging between 22 and 36%). On 
the other hand, Maghreb countries are hardly interested in exporting 
to other Arab countries (the respective share is from 2 to 7%).20 This 
might be explained by the fact that Algeria is one of the world’s biggest 
gas exporters, while Tunisia and Morocco have strong historical ties 
to Europe. However, there is a significant potentiality in regional co-
operation, which is completely neglected. It seems then to be in the in-
terest of the European Union to strengthen the local exchange and 
cooperation, thus creating a stronger and larger market.

4. Rethinking the political dimension of cooperation
The  problems which the  SEM countries face go far beyond 

the lack of intraregional cooperation. The main challenge is the politi-
cal future of the region. With so many hot spots on the regional map, 
including states about to fail (Syria, Libya, Iraq), states torn by seri-
ous social conflicts (Egypt, Israel/Palestinian Authority), or by refugee 
crisis (Lebanon, Jordan), or radical Islamic movements (Egypt, Libya, 
Syria, Iraq), economic opportunities seem secondary. Thus the most 
rational strategy for survival in  this unstable regional environment 
is to seek partners from outside of the region. For the SEM countries 
there are at least two such forces: the West (the EU and the United 
States) and countries of the Gulf Cooperation Council (GCC)

The role of the West in the region is ambiguous. On the economic 
level, the EU countries provide a backbone for most of the regional 

20	 A. Bolbol, A. Fatheldin, Intra-Arab Exports and Direct Investment: an Empirical Analysis, AMF Eco-
nomic Papers, no. 12, Abu Dhabi, June 2005, p. 23.
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trade as the main export and import partner. European tourists are 
still eager to travel to the not so distant and not too expensive tour-
ist destinations in the Arab region. The chances for development are 
enormous, since the tourist sector has not yet recovered from the tur-
bulences of the so called Arab Spring. On the other hand, the bulk 
of third country nationals in the EU originate from the SEM states. 
Moroccans rank among top five most numerous migrant groups in Bel-
gium, France, Italy, the Netherlands and Spain, Algerians and Tuni-
sians in France, and Iraqis in Sweden and Denmark.21 Egyptians, the 
Lebanese and Jordanians prefer Canada and the United States as their 
migration destination. The migration process is also significant from 
the perspective of the SEM countries: the expatriation rate to OECD 
countries (the vast majority of which goes to  the EU) for Lebanon 
is around 15%, for Morocco – 8%, for Tunisia – 6%, for Algeria – 5% 
and for Jordan, Palestinian Authority and Iraq – 4%.22 Even if the bulk 
of migrants stemming from the SEM region are unskilled, they account 
for more than half of the remittances’ outflow from the EU to the third 
countries with Morocco being the biggest remittances’ recipient.23 Cur-
rent shifts in national legislation aimed at reducing the number of im-
migrants in some EU member states are unlikely to reverse this trend.

In  socio-political terms, the  influence of  the  West on the  SEM 
countries reflects the West’s political interests. The West, especial-
ly the EU countries, is  reluctant to absorb economic migrants and 
refugees fleeing from the war torn region.24 It conducts airstrikes on 
the Islamic State in order to support Iraqi and Kurdish forces, which 
only results in a growing number of refugees in the region, mainly 
in Turkey, Lebanon and Jordan. No one seems eager to help the re-

21	 Migration and migrant population statistics, Eurostat, May 2014, http://epp.eurostat.ec.europa.
eu/statistics_explained/index.php/Migration_and_migrant_population_statistics

22	 F. Gubert, C. Nordman, Migration from MENA to OECD Countries: Trends, Determinants, and Pros-
pects, [in:] J. Gubert, L. Flore (eds.), Shaping the Future. A Long-Term Perspective of People and Job 
Mobility for the Middle East and North Africa, The Word Bank, Washington 2006, p. 9.

23	 Second EU survey on workers’ remittances from the EU to third countries, EC Directorate General. 
Economic and Financial Affairs, ECFIND4 (2006) REP/-EN, Brussels, 2.10.2006, p. 14-15.

24	 According to the estimates of the International Organization for Migration (IOM), comparing 
to 2013, more than four times more people died while trying to cross the Mediterranean Sea 
in order to get to Europe. Since 2013 Syria has been the country which the most asylum seekers 
to the EU come from – see: Graphics: Europe’s asylum seekers, BBC 30.09.2014, http://www.bbc.
com/news/world-europe-24636868
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cipient countries, the West remains reluctant to participate in help, 
and refuses to perform the most obvious move: to strike a deal with 
the Syrian president, Bashar Al-Asad. The reasons are of course strate-
gic: dealing with the Syrian regime would mean supporting Russia and 
Iran, moreover would require stopping any support for the so-called 
Syrian opposition. The price of such an attitude is high: the instabil-
ity grows, millions of civilians are suffering, but the expenses are not 
paid by the Western world. It is the Middle Eastern population that 
is blamed for the resulting chaos.

There are, however, parts of the Middle East which benefit from 
the chaos. For instance, the GCC countries seem to benefit in econom-
ic terms from the instability in the SEM countries. Since the 9/11 World 
Trade Center attacks of 2001 there has been a gradual shift of the West-
ern world’s interest from the  local Arab markets to the Gulf coun-
tries.25 The countries of Maghreb and Mashreq remained interesting 
in terms of investment (FDI) and tourism for the Gulf region. For in-
stance, in 1999, Arab tourists constituted barely 22.4% of all tourists 
in MENA countries, while in 2003, their proportion almost doubled 
to 41%.26 The SEM countries benefit from the GCC labour market. 
While Maghreb countries have been traditionally exporting cheap 
labour force to  the  EU, citizens of  Mashreq (Jordan and Lebanon 
especially) and Egypt prefer to  work in  the  GCC. This is  reflected 
in the volume of remittances – for instance in 2004 Egypt, Jordan, 
Sudan, Syria and Yemen accounted for 10 billion USD, while together 
with the unregistered money outflows it could be even twice as much.27

On the political level, most of the GCC states are reluctant to get 
involved economically and politically in the SEM region. Only the state 
of Qatar strives to secure its interests in the region. Its two main aims 
are: to stabilise the region so that no spark of discontent, or potential 
conflict spreads to the Arabian Peninsula, and to play a role of a re-
gional superpower. Especially the latter is played most vigorously. Qatar 
took an active part in the 2011 overthrowing of Mu’ammar al-Qadhafi’s 

25	 I elaborate on it in: K. Górak-Sosnowska, Świat arabski wobec globalizacji, Difin, Warszawa 2007.
26	 Economic Developments and Prospects, World Bank 2005, p. 23.
27	 S. Ferabolli, Arab Regionalism. A Post-Structural Perspective, Routledge, New York 2015, p. 124.
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regime, and supported the anti-Asad coalition in Syria.28 The state 
of Qatar has also been involved in the Israeli-Palestinian conflict and 
even tried to compete with Egypt as the Arab peace broker.29 Moreo-
ver, the Qatar-based Al-Jazeera TV station narrated the whole Arab 
Spring to the regional and international audience. Its coverage, though 
rather biased, was still the most complete and detailed. Other GCC 
countries are far less politically involved in the region. One can only 
name the United Arab Emirates which supposedly with Egypt occa-
sionally bombed some Libyan militias in August 2014.30

Conclusions
There are more challenges than opportunities for the intra-regional 
cooperation. The  SEM countries have been divided politically and 
economically since they were established. While it is widely claimed 
that regional integration benefits collaborating countries,31 it seems 
extremely difficult to induce the Arab countries to cooperation that 
would exceed the limits of declarations and overt willingness – in other 
words, wishful thinking. These declarations are never or rarely trans-
lated into actions. Instead of bombing the Islamic State, the West-
ern world could induce the Arab world to cooperate in fighting not 
only against this extremism but also its other manifestations. A great 
number of solutions might be named. However, their implementa-
tion would require a complete reversal of current policies. Political 
pressure on the Arab states would also lead to economic cooperation 
between them. Again, this would require flexibility and setting good 
examples, for instance in the case of Syria or the Israeli-Palestinian 
conflict. Suffice it to mention that perpetuating this conflict and main-
taining instability in the Arab Mediterranean world only serves the in-

28	 K. C. Urichsen, Qatar and the Arab Spring: Policy Drivers and Regional Implications, Carnegie En-
dowment for International Peace, September 2014.

29	 K. Hroub, Qatar and the Arab Spring – Conflict & Intl. Politics, 3.03.2014, Heinrich Boell Stiftung, 
http://lb.boell.org/en/2014/03/03/qatar-and-arab-spring-conflict-intl-politics

30	 It seems that in retaliation both embassies were attacked a couple of months later – see: Embas-
sies of Egypt and UAE attacked in Libya, Al-Jazeera, 13.11.2014, http://www.aljazeera.com/news/
middleeast/2014/11/embassies-egypt-uae-attacked-libya-201411137319239874.html

31	 See e.g. L. Kritzinger-van Niekerk, Regional Integration: Concepts, Advantages, Disadvantages and 
Lessons of Experience, World Bank, May 2005, http://www.sarpn.org/documents/d0001249/P1416-
RI-concepts_May2005.pdf
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terest of Israel to the detriment of Western economy in this region. 
The economic potentialities in this region are enormous and they are 
used only in a small percentage because of the lack of local intra-re-
gional contacts on all possible levels: political, economic, and cultural.
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The ‘real’ dimension of the ENP: 
dynamics of cooperation and 
change in the ENP framework*

Abstract: The objective of this paper is to examine the development of the Eu-
ropean Neighbourhood Policy (ENP) during the first decade of  its function-
ing and to assess the dynamics of the cooperation in that policy-framework. 
The research presents changes in the institutional and legal framework, evo-
lution of the tools and programmes, including the financial aspect. Addition-
ally, the article analyses current evolution of the macroeconomic and politi-
cal situation in  the  European Union and its neighbourhood – the  financial 
crisis 2007+, the Arab Spring, and the turbulences in the Eastern dimension. 
The research allows to state that the output of the ENP is positive, especially 
in  the  economic aspect, nevertheless, the  cooperation in  the  political area, 
including the structural reforms, still poses a great challenge. The incentive-
based approach and comprehensive programmes should expedite the fulfil-
ment of ENP objectives.
Keywords: European Union, European Neighbourhood Policy (ENP), Eastern 
Partnership, Southern Partnership, cooperation

Introduction
The first actions towards forming the European Neighbourhood Policy 
(ENP) were conducted in the early 2000s. The main reason for intro-
ducing the ENP was the changing geopolitical situation, originating 
primarily from the upcoming enlargement (so called ‘big bang’ enlarge-

*	 This research project has benefited from funding under the Polish “National Science Centre” (NCN) 
grant titled “European Neighbourhood Policy: (multi-level) governance, the reform process and 
the prospect of enhanced cooperation in the region”, OPUS/HS5, No. 2013/09/B/HS5/04534.



160

Rocznik  Ins tytutu  Europy Środkowo-Wschodnie j  •  Rok 13  (2015 )  •  Zeszyt  4

Magdalena Nawrot

ment) in 2004. The accession of new member states in 2004 was about 
to modify the landscape of the European Union (EU), changing for-
mer neighbour states, especially from Central-Eastern Europe (CEE), 
into members of the organisation. One of the consequences was shift-
ing the borders of the EU, which caused substantial anxiety in various 
member states. Moreover, the comprehensive neighbourhood policy 
seemed indispensable considering the will to maintain tight relations, 
both economic and political, with neighbouring countries, but without 
making any commitments regarding their future accession.1

This paper examines the changes in the ENP during the first dec-
ade of functioning and assesses its efficiency in the context of recent 
changes in  the  global economic and political situation. The  argu-
ment is  structured as  follows. In  the  first section, the  article de-
scribes the reasons behind creating the ENP. The second part examines 
the evolution of the ENP, including the changes in the legal frame-
work and geographical range. The third part discusses the financial 
instrument of the ENP, i.e. ENPI, and its influence on the development 
of the ENP. Conclusions follow.

1. The origins of the ENP
During the period before the biggest enlargement of  the EU, 

various debates concerning future of the EU and its changing neigh-
bourhood were conducted. The necessity to secure Eastern borders 
of the EU, especially in the aspect of migrations and trafficking, was 
the primal concern of the EU member states. In 2002 the British For-
eign Minister, Jack Straw, prepared a letter to Spanish EU Presidency, 
outlining possible risks and challenges emerging from the enlarge-
ment and future Eastern neighbourhood of  the EU. Straw suggest-
ed closer cooperation with “special neighbours” in the East, namely 
Ukraine, Belarus and Moldova. Strengthening the relations with future 

1	 See: J. Ifversen, Ch. Kølvra, European Neighbourhood Policy as Identity Politics, Paper presented at 
the EUSA Tenth Biennial International Conference, Montreal, Canada, 2007; M. Comelli, The Ap-
proach of  the  European Neighbourhood Policy (ENP): Distinctive Features and Differences with 
the Euro-Mediterranean Partnership, Documenti IAI, Istituto Affari Internazionali, 2005; E. Tulmets, 
Adapting the Experience of Enlargement to the Neighbourhood Policy: the ENP as a Substitute to En-
largement?, [in:] P. Kratochvíl (ed.), The European Union and Its Neighbourhood: Policies, Problems 
and Priorities, Institute of International Relations, Prague 2006.
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neighbouring countries was the subject of various Council meetings 
in 2002 (Council Conclusions 7705/02, 14183/02, 12134/02). At first, 
the Eastern dimension was most discussed, however also the south-
ern aspect of neighbourhood policy appeared by the end of the year 
– as Presidency Conclusions from Copenhagen (15917/02) state “the en-
largement will strengthen relations with Russia. The European Union 
also wishes to enhance its relations with Ukraine, Moldova, Belarus 
and the southern Mediterranean countries […].”2

In 2003, the European Commission published a communication 
“Wider Europe Neighbourhood: A  New Framework for Relations 
with our Eastern and Southern Neighbours” (COM (2003) 104 final),3 
which is considered to be the first official document shaping the ENP. 
In this communication, the European Commission calls for enhanced 
cooperation based on promotion of reforms, trade exchange and sus-
tainable development, with a “ring of friends” – neighbouring states 
that “do not currently have the perspective of membership of the EU.”4 
The document namely mentions Russia, Ukraine, Moldova, Belarus5 
and the Southern Mediterranean6 countries, at the same time stress-
ing that the new policy will not apply to Turkey, Romania, Bulgaria 
and the Western Balkans (which were provided with Pre-Accession 
Assistance). The main goal of the unified neighbourhood policy was 
to secure stable development of the countries surrounding the EU, 
encouraging structural reforms, but without making steps towards 
another enlargement, at least in the medium-term perspective. The on-
going convergence, both in political (i.e. human rights, democracy) 
and economic (trade, liberalisation) dimension, should be rewarded 
with access to the EU Internal Market.

The European Commission, in the communication Paving the way 
for a New Neighbourhood Instrument (COM (2003) 393 final) states 

2	 Presidency Conclusions – Copenhagen, 12 and 13 December 2002, (15917/02), http://www.con-
silium.europa.eu/ueDocs/cms_Data/docs/pressData/en/ec/73842.pdf, access 20.11.2014.

3	 Commission of the European Communities, 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, Brussels, 11.3.2003, COM (2003) 104 final, access 17.11.2014.

4	 Ibidem, p. 4.
5	 Belarus, Moldova and Ukraine are referred to as WNIS – Western Newly Independent States. Ibi-

dem.
6	 Namely: Algeria, Egypt, Israel, Jordan, Lebanon, Libya, Morocco, Palestinian Authority, Syria, Tu-

nisia. Ibidem.



162

Rocznik  Ins tytutu  Europy Środkowo-Wschodnie j  •  Rok 13  (2015 )  •  Zeszyt  4

Magdalena Nawrot

that existing instruments aiming to promote cooperation with neigh-
bouring states are governed by different procedures and regulations, 
which weakens their effectiveness. Therefore, the ENP should prepare 
a new instrument, which would provide a comprehensive approach 
to all aspects of transnational cooperation with neighbouring states. 
The  instruments that preceded the  ENP were: INTERREG Com-
munity Initiative, PHARE CBC, TACIS CBC, CARDS and MEDA 
Programme. In order to  secure a  smooth introduction of  the ENP 
instruments, the European Commission established the  two-phase 
approach. In the first, initial phase, up to 2006, all the actions were 
taken basing on existing legal framework, and the creation of a new 
instrument was postponed until 2007.

2. Tracing the evolution of the ENP
As it was mentioned above, the idea of enhanced neighbourhood 

policy was created concerning the relations of the EU with its Eastern 
neighbours. During the political debates within the EU, the Southern 
dimension was also taken into consideration. This can be explained 
both by the desire to maintain a balance between the Southern and 
the Eastern dimension of the EU's external policy, as well as political 
interests of the Southern EU member states which have always cared 
for the EU-Mediterranean relations.

In  May 2004, Commission prepared Strategy Paper on the  Eu-
ropean Neighbourhood Policy (COM (2004) 373 final). According 
to this document, the geographical scope of the ENP included Russia, 
Ukraine, Belarus and Moldova in Europe, and all countries involved 
in the Barcelona process (the Euro-Mediterranean Partnership), ex-
cluding Turkey, that is Algeria, Egypt, Israel, Jordan, Lebanon, Libya, 
Morocco, Syria, Tunisia, and the Palestinian Authority. The Commis-
sion recommended including also Armenia, Azerbaijan and Georgia 
in the scope of the ENP.7 Most of the countries included in the ENP 

7	 The Council decided to include these countries into the ENP framework due to the changes 
in the political landscape caused by the Rose Revolution in Georgia, in reaction to recommen-
dations from the  European Parliament, Commission, High Representative and the  EU Spe-
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had previously signed the Association Agreement or the Partnership 
and Cooperation Agreements with the EU, and Belarus, Libya and Syria 
were asked to conduct reforms allowing them to sign adequate agree-
ments. The relationship with Russia was agreed to develop in the form 
of EU-Russia strategic partnership.8 Currently, 16 EU neighbours are 
included in the ENP – Algeria, Armenia, Azerbaijan, Belarus, Egypt, 
Georgia, Israel, Jordan, Lebanon, Libya, Moldova, Morocco, Palestine, 
Syria, Tunisia and Ukraine.9

The Strategy Paper prepared by the European Commission, de-
scribed the functioning of bilateral Action Plans which form the basis 
of the functioning of ENP. The priorities of Action Plans, differentiated 
for each neighbour country, include shared values and specific objec-
tives of foreign and security policy as well as actions towards tighten-
ing the relations in the priority fields, such as trade relations, social 
development or justice. The ENP aims to deepen the  liberalisation 
of trade relations (especially elimination of non-tariff barriers), develop 
regional integration and enhance legislative convergence. The Strategy 
Paper stressed the role of improving the functioning of public institu-
tions, in order to properly respond to challenges related to migration, 
trafficking and terrorism. Among other priorities, the European Com-
mission states the energy and transport network, the environmental 
issues, research and innovation, but also cultural and educational re-
lations. The ENP aims also to enhance regional cooperation.10

The Strategy Papers sets the following priorities for regional coop-
eration in the Eastern dimension: economy, business, employment, 
social policy, trade, infrastructure; environment, nuclear safety and 
natural resources; justice and home affairs and people-to-people is-
sues. In the Mediterranean aspect, the strategic priorities included 
South-South integration, sub-regional cooperation and harmonisa-
tion of the regulatory and legislative environment. Cooperation should 
affect the issues of infrastructure, environment, justice and home af-

cial Representative for the Southern Caucasus; Council of  the European Union, Press Release 
10189/04 (Presse 195), 2004.

8	 See: E. Wasselink, R. Boschma, Overview of the European Neighbourhood Policy: Its History, Struc-
ture, and Implemented Policy Measures, WP1/04 Search Working Paper, January 2012.

9	 http://eeas.europa.eu/enp/about-us/index_en.htm, access 25.11.2014
10	 Communication from the  Commission, European Neighbourhood Policy. Strategy Paper, COM 

(2004) 373 final.
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fairs as well as trade and socio-economic development (COM (2004) 
373 final; COM (2004) 795 final).

The first progress report on the ENP functioning (COM (2006) 
726 final) confirmed positive effects of the policy. Major progress was 
achieved in the areas of economic cooperation: trade liberalisation and 
customs,11 but also energy sector, environment, and research and de-
velopment. However, the progress report stresses difficulties in creat-
ing legal proximity, enhancing democracy and human rights reforms. 
The ENP was not able to provide enough incentives to enhance long-
term reforms; the conditions that had to be met by neighbouring states 
in order to access the EU’s Internal Market were not clear enough, 
thus the motivation to fully apply Action Plans was not sufficient.12

In response to some difficulties stressed out in the progress report, 
the  European Commission prepared Communication on strength-
ening the European Neighbourhood Policy (COM (2006) 726 final). 
The  main changes included enhancing trade, investment and eco-
nomic integration, including “deep and comprehensive free trade 
agreements" stronger support for reforms and closer cooperation. 
In the area of mobility and migration, the Communication suggested 
liberalisation of the visa regime for partner-countries’ citizens. The Eu-
ropean Commission outlined the necessity to improve cooperation 
in the fields of people-to-people exchanges, political cooperation, re-
gional cooperation, financial cooperation and thematic aspects, which 
included enhanced multilateral and bilateral dialogue in key sectors.13

In order to provide better implementation of the ENP objectives, 
the  European Commission stresses the  role of  three key features 
of the policy – differentiation, which applies to country-specific ap-
proach; joint ownership, which means that both sides of cooperation, 
the EU and the neighbouring state, have the same influence on crea-

11	 Including negotiations with the Southern Mediterranean neighbours, preparations for deep 
Free Trade Agreement with Ukraine as well as the Agadir agreement (free trade zone among 
Mediterranean nations).

12	 See: E. Wasselink, R. Boschma, Overview of the European Neighbourhood Policy, p. 17.
13	 Communication from the Commission, Communication on strengthening the European Neigh-

bourhood Policy, COM (2006) 726 final.
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tion of Action Plans, and finally interlinks between bilateral solutions 
of ENP with sub-regional integration.14

In 2008, the European Commission overviewed the implementa-
tion of the ENP (COM (2008) 164). This document shows substantial 
progress, especially concerning trade relations with Ukraine, but sig-
nificant advances were also visible in the case of Moldova and Israel. 
Till 2007, 12 countries decided to present Action Plans and therefore 
participate in the ENP. The Commission outlined a visible shift towards 
more democratic institutions and improvement in the area of justice 
in Moldova, Armenia, Georgia, but also Morocco, Egypt and Jordan. 
Most of the neighbouring countries improved their economic situa-
tion; nevertheless, the Commission stressed the necessity to improve 
in numerous areas, i.e. economic governance, labour market situation 
and the role of women in the economy.15

Another important document is the evaluation of the functioning 
of the ENP by the European Commission published in 2010 – Tak-
ing stock of the European Neighbourhood Policy (COM (2010) 207). 
The  communication summarises the  first period of  the  ENP func-
tioning (2004-2009) and outlines main challenges ahead – the need 
to encourage good governance, enhance conflict resolutions, improve 
mobility of persons, further develop trade exchange, promote business-
friendly environment, shape social agenda, improve environmental 
standards, especially concerning the climate change and strengthen 
cooperation in the area of energy efficiency.

In 2011, the ENP had to face consequences of political problems 
in the neighbouring countries. The Communication of the Commis-
sion A new response to a changing Neighbourhood (COM (2011) 303) 
is focused on the consequences of the overthrow of regimes in Egypt 
and Tunisia, conflicts in Libya and Syria and the ongoing repressions 
in Belarus for the ENP functioning. In reaction to these events, the Eu-
ropean Commission called for a new approach allowing to strengthen 
the cooperation with the neighbouring partners – providing support 
for the neighbours who build deep democracy, support sustainable 

14	 Communication from the Commission, A Strong European Neighbourhood Policy, COM (2007) 
774 final, access 25.11.2014.

15	 Communication from the Commission, Implementation of the European Neighbourhood Policy 
in 2007, COM (2008) 164, access 26.11.2014.
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economic and social development, build effective regional partner-
ships, within the ENP framework, and simplify policy and programmes 
framework.

After the revision of the ENP in 2011, there were two more Com-
munications shaping the new ENP – European Neighbourhood Poli-
cy: Working towards a Stronger Partnership (JOIN (2013) 4 final) and 
Neighbourhood at the Crossroads: Implementation of  the European 
Neighbourhood Policy in 2013 (JOIN (2014) 12 final). These documents 
outline the role of establishing instruments encouraging democrati-
sation as well as economic development. The revamped ENP focuses 
on political and economic integration, mobility, enhanced financial 
assistance, closer partnership with society and cooperation on sector 
policies. The revamped ENP is  incentive-based, introducing a new 
“more for more” principle. This means that the EU’s support is con-
ditional, and depends on the progress of the neighbouring country, 
especially in the area of internal reforms.

3. The financial aspect of the ENP: the ENPI (ENI) and its 
development

During the first years of the ENP functioning, it was conducted si-
multaneously with previously incorporated regional programmes. 
Since 2007, the European Neighbourhood and Partnership Instru-
ment (ENPI) has been created.16 The ENPI was developed in order 
to support the attainment of the ENP objectives. The ENPI includes 
neighbouring countries involved in the ENP and Russia. This finan-
cial instrument can be used especially to provide assistance during 
political reforms (i.e. good governance, human rights, civil society, 
multicultural dialogue, fight against fraud, corruption, terrorism or 
organised crime), economic reforms (market economy, trade de-
velopment, gradual economic integration with the Internal Market 
of the EU), social reforms (labour market, fight against discrimination 

16	 Regulation (EC) No 1638/2006 of  the European Parliament and of  the Council of 24 October 
2006 laying down general provisions establishing a European Neighbourhood and Partnership 
Instrument, access 25.11.2014.
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and poverty), sectoral cooperation (especially sectors like environ-
ment, sustainable development, energy, transport, health, education, 
R&D), regional and local development and regional integration and 
participation in Community programmes and agencies. This instru-
ment can also be used in the case of electoral observation, post-crisis 
missions and disaster preparedness.17

The ENPI was created as a “strategic continuity with enlarged objec-
tives” of the previous programmes – TACIS and MEDA.18 The amount 
of funding available via the ENPI in comparison to TACIS and MEDA 
combined represents a 32% increase.19 The ENPI functioned between 
2007 and 2013; currently, it has been replaced with a new instrument, 
ENI – European Neighbourhood Instrument.

In order to provide a more effective use of the ENPI, a strict pro-
gramming process was introduced. The  programmes implement-
ed in  the  field can be based on multiannual programming papers 
in  the  case of  national, multi-country, cross-border strategies, and 
multiannual indicative programmes, or annual action programmes 
and joint programmes for cross-border cooperation. Annual action 
programmes and joint programmes for cross-border cooperation pro-
vide details on timetable and financial allocation.

The ENPI can be used to finance investments, micro-projects, but 
also in order to support participation in the capital of international 
financial institutions. Projects can be co-financed by ENPI and oth-
er donors. The  Council maintains the  right to  suspend assistance, 
in the case of violation of basic values of the EU and its relations with 
partners.20 Management can be decentralised, but usually it is ensured 
by the Commission assisted by a committee. In order to secure prop-
er use of the ENPI funds, the Commission has the right to evaluate 
the results of geographical and cross-border policies and programmes, 
as well as sectoral policies.

17	 Ibidem; http://europa.eu/legislation_summaries/external_relations/relations_with_third_coun-
tries/eastern_europe_and_central_asia/r17101_en.htm

18	 https://ec.europa.eu/europeaid/funding/european-neighbourhood-and-partnership-instru-
ment-enpi_en, access 29.11.2014.

19	 European Commission, European Neighbourhood and Partnership Instrument 2007-2013. Overview 
of Activities and Results, http://www.enpi-info.eu/files/publications/ENPI%20report%202007-2013-
edit_ENG.pdf, access 28.11.2014.

20	 Ibidem.
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In  the  period 2007-2013, the  ENPI budget amounted to  nearly 
12 million Euro. 95% of these funds was dedicated for national and 
multi-country programmes, and the remaining 5% – for cross-border 
cooperation programmes. In the total period 2007-2013, the Eastern 
Partnership countries and Russia received funding in  the  amount 
of  3,884.6 million Euro (out of  which Russia 66,5 million Euro). 
The total amount of help for the Mediterranean countries amounted 
to 9,051.2 million. ENPI’s contribution to cross-border cooperation 
in the analysed period was 463.1 million Euro.

The period of ENPI functioning was particularity difficult. The ge-
opolitical situation was changing because of  the  Arab Spring, and 
the scope of cooperation with neighbouring countries was also dy-
namic – in 2009 the Eastern Partnership (EaP) was created. In re-
action to those changes, two new programmes came into life under 
the ENPI – the EaP integration and cooperation (EaPIC) programme, 
and the SPRING programme. One of the most important challenges 
for the ENPI was the global financial crisis. Despite all these difficul-
ties, the ENPI can be considered a success.21

In 2014, the new instrument of financial cooperation in  the EU 
neighbourhood was introduced. The  ENI22 is  to  provide financial 
support to neighbouring EU countries during the period 2014-2020. 
Its budget exceeds 15 million Euro, which should allow to fully meet 
needs of all 16 neighbouring countries (and Russia).

The ENI, in accordance with the reformed shape of the whole ENP, 
is designed to enforce the differentiation and incentive-based approach 
towards cooperation with the neighbouring countries. In comparison 
to ENPI, the ENI possesses two new mechanisms, which aim to de-
velop an incentive-based approach. The first of them are the umbrella 
programmes, which allow to allocate up to 10% of ENI budget to part-
ner countries. This allocation will be based on the progress achieved 
by the partner country towards deepening democracy or implement-
ing reforms that stimulate democracy. This type of programmes will 
replace the  SPRING and EaPIC programmes. The  second mecha-

21	 Ibidem.
22	 Legal basis: Regulation (EU) No 232/2014 of the European Parliament and of the Council of 11 March 

2014 establishing a European Neighbourhood Instrument, access 22.11.2014.
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nism allows to vary multiannual bilateral allocations within the range 
of maximum 20%.

There are four main types of programmes that can be supported 
by the ENI. These are: bilateral programmes for the neighbourhood 
countries, regional programs for both East and South, ENP-wide 
programme (funding Erasmus for All, Neighbourhood Investment 
Facility and Umbrella programmes) and cross-border cooperation pro-
grammes, including neighbouring countries and EU member states.23 
TAIEX, SIGMA, and Twinning remain an important part of the ENP 
framework under the ENI.

The neighbourhood countries involved in the ENP, can benefit also 
from other programmes and instruments, not only the  ENPI/ENI. 
Among the most important, there are programmes under the Develop-
ment Co-operation Instrument, European Instrument for Democracy 
and Human Rights, Instrument for Stability as well as the instruments 
under the Common Foreign and Security Policy (CFSP) and Common 
Security and Defence Policy (CSDP).24

4. The dynamics of cooperation in the ENP
Since the introduction of the ENP the dynamics of cooperation 

has been rising. At first, the ENP was meant to complement the ac-
tions taken via different regional programmes of the EU. Nowadays, 
the ENP has a variety of tools and instruments that allow to enhance 
positive changes in the partner countries.

The  most important documents shaping bilateral relations 
in the framework of the ENP are Action Plans (or Association Agen-
das, in the case of eastern partners), which are the basis for bilater-
al programmes. These documents set an agenda of planned reforms 
in medium-term. The neighbouring states can also take part in most 
of the EU programmes and agencies. Some of the programmes are 
fully open for the neighbouring states, while others allow only par-
ticipation in certain actions.

23	 http://eeas.europa.eu/enp/how-is-it-financed/index_en.htm, access 23.11.2014
24	 Ibidem; E. Wasselink, R. Boschma, Overview of the European Neighbourhood Policy.
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TAIEX and SIGMA, but also Twinning are among the most im-
portant programmes providing technical assistance for the neighbour-
ing states. TAIEX (Technical Assistance and Information Exchange) 
was first designed to help the CEE countries which were about to join 
the EU in 2004, in adopting EU legislation. Nowadays, TAIEX aims 
to assist the neighbouring countries. This instrument provides rather 
short-term assistance, while Twinning is designed to help in the long 
term. SIGMA (Support for the Improvement of Government and Man-
agement) aims to strengthen governance and management structures. 
It provides both short and medium term assistance.25

In order to fully develop cooperation in the ENP framework, sev-
eral measures were undertaken. In Communication A Strong Euro-
pean Neighbourhood Policy (COM (2007) 774 final) the Commission 
called for introducing “tailor-made deep and comprehensive free trade 
agreements (DFTAs)”, which should include all trade in goods and ser-
vices between the EU and neighbour partners. These agreements are 
crucial for the future of trade relations between EU and neighbour-
hood partners.

The Partnership and Cooperation Agreements (PCA) or Associa-
tion Agreements (AA) are among important tools shaping the ENP. 
These instruments aim to support democracy, human rights, econom-
ic development (transition towards liberal market economy), as well 
as encouraging trade exchange and investment. Signing the PCA al-
lows the partner country to fully benefit from all the tools provided 
by the ENP.26

The financial support is not only provided by ENPI (ENI) and as-
sociated instruments, but also by the European Investment Bank and 
the European Bank for Reconstruction and Development, via loans. 
The Civil Society Facility also plays a role in encouraging democratic 
changes in the neighbouring countries.

The dynamics of cooperation in the ENP can be easily proved by 
showing the growing amount of financial support that partner coun-
tries receive from the ENPI. In 2007, Ukraine received 142 million Euro, 

25	 E. Wasselink, R. Boschma, Overview of the European Neighbourhood Policy.
26	 A. Kalicka-Mikołajczyk, Ramy prawne i zasady unijnej Europejskiej Polityki Sąsiedztwa wobec part-

nerów wschodnich (Legal Framework and Principles of European Neighbourhood Policy towards 
Eastern Partners), Prawnicza i Ekonomiczna Biblioteka Cyfrowa, Wrocław 2013.



171

Rocznik  Ins tytutu  Europy Środkowo-Wschodnie j  •  Rok 13  (2015 )  •  Zeszyt  4

The ‘real’ dimension of the ENP: dynamics of cooperation and change in the ENP framework

while in 2013 the sum amounted to 199 million. Moldova started with 
40 million, and in 2013 received 135 million. This progress is visible 
even in the case of Belarus, which receives the least financial support 
– in 2004 this country obtained 6 million, and in 2013 – 23,8 million. 
The same pattern is noticeable in  the Mediterranean countries, al-
though there have been some changes in funding levels in the recent 
years, due to political turmoil – for example, Egypt received 137 mil-
lion Euro from the ENPI in 2007, 250 million in 2012, but only 47 mil-
lion in 2013. Morocco obtained 190 million Euro in 2007, whereas 
in 2013 the financial support for this country amounted to 334.9 mil-
lion.27

The fast development of the ENP is visible. Changes introduced 
in 2011 and later years should be able to produce further improvement 
in cooperation and convergence dynamics. The introduction of EEAS 
(European External Action Service) is also a milestone in the process 
of the ENP development.

5. The dimensions of the ENP
There are three main dimensions of the ENP in the geograph-

ical context. The EaP was launched in Prague in May 2009. It aims 
to strengthen political and economic integration. It is formed by the EU 
and six Eastern neighbouring countries: Armenia, Azerbaijan, Bela-
rus, Georgia, Moldova and Ukraine.

The EaP consists of bilateral and multilateral dimensions. The first 
one aims to support integration with the EU both economically and 
politically, encourage sector cooperation and facilitate mobility of citi-
zens: the visa-free travel is one of the long-term goals. The multilateral 
dimension consists of thematic platforms which allow exchanging best 
practices on good governance, economic policy, energy, transporta-
tion and social issues. The second part of the multilateral dimension 
is formed by the flagship initiatives – regional cooperation programs 

27	 European Commission, European Neighbourhood and Partnership Instrument 2007-2013. Overview 
of Activities and Results, http://www.enpi-info.eu/files/publications/ENPI%20report%202007-2013-
edit_ENG.pdf, access 29.11.2014.
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in fields considered most important. The multi-country cooperation 
via regional cooperation programmes allows addressing problems 
and challenges in the trans-boundary aspect. Priorities for this kind 
of actions are described in Regional East programming document.28

The Southern dimension of the ENP includes Algeria, Egypt, Israel, 
Jordan, Lebanon, Libya, Morocco, Palestine, Syria and Tunisia. This 
cooperation seems to be more challenging than in the EaP. In 2011, 
the changes in the Southern Mediterranean, caused by the Arab Spring, 
encouraged the EU to run two assistance programmes designed es-
pecially to deal with the current situation – the SPRING programme 
and also the Civil Society Facility. The first programme offered finan-
cial support that amounted to 540 million Euro, while the second one 
– 34 million (in the period 2011-2013).29

As in the case of the EaP, the Euro-Mediterranean Partnership con-
sists of several dimensions. Regional projects aim to improve the in-
stitutions and governance, as  well as  support economic and social 
development. Human rights and democracy are also among primal 
concerns. One of the interesting interregional programmes is Neigh-
bourhood Investment Facility (NIF). NIF aims to acquire additional 
funding in order to satisfy investment needs of the region. Other inter-
regional programmes are, obviously, TAIEX, SIGMA and Twinning. 
In the southern region, there are also two ongoing cross-border co-
operation programmes, namely “The Mediterranean Sea Programme” 
and “The Italy-Tunisia Programme.”30

The problems of Eastern and Southern partner-countries are dif-
ferent. The members of both Eastern and Southern Partnership form 
very diverse groups. The relations of the EU with Ukraine were very 
close until the outbreak of the conflict with Russia. On the other hand, 
the partnership with Belarus is underdeveloped, due to lack of political 
reforms in this country. Both Eastern and Southern neighbours need 
to implement deep structural reforms. Moreover, the Mediterranean 
neighbours still suffer the macroeconomic consequences of the Arab 

28	 http://ec.europa.eu/europeaid/regions/eu-neighbourhood-region-and-russia/introduction-0_
en, access 29.11.2014

29	 http://ec.europa.eu/europeaid/where/neighbourhood/regional-cooperation/enpi-south/peo-
ple_en.htm_en, access 29.11.2014

30	 Ibidem.
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Spring.31 The  ENP was first created in  order to  secure the  Eastern 
neighbourhood. Nevertheless, it is the Southern Partnership that re-
ceives more funding from the ENPI. During the period 2007-2013, 
the East obtained 2,491.7 million (including Russia), while the South 
achieved 6,940 million Euro.32 In the case of Balkans, there is no com-
prehensive partnership programme. In February 2008, the Black Sea 
Synergy (BSS) was launched, the EU is also trying to tighten relations 
with Western Balkans but, at the moment, all these initiatives do not 
form a new dimension of the ENP.

Conclusions
The ENP has been functioning for a decade already. At the begin-
ning, the new policy was conducted simultaneously with the previous 
tools providing regional cooperation and development. In 2007-2013, 
the ENP had to face several challenges that affected its effectiveness.

The Arab Spring, conflicts in some of the partner – countries and 
the crisis 2008+ have hampered the functioning of the ENP. Neverthe-
less, the final output from the first years of the ENP in action, is posi-
tive. The improvement is especially visible in the economic aspects, 
but in the area of structural reforms and deepening the democracy 
in partner countries, there is still much to accomplish. The major shift 
in the ENP in 2011, towards incentive-based policy, will probably fa-
cilitate accomplishment of  the  ENP objectives. Currently, it  is  too 
early to assess the output of this change in the ENP framework. De-
spite all the difficulties, deepening the integration and convergence 
between EU member states and neighbouring countries is beneficial 
for both parties.

In the future, the ENP will develop and new complex and com-
prehensive programmes of cooperation will be launched. Neverthe-
less, the ENP cannot be regarded as a substitute for enlargement, or 

31	 European Commission, The EU’s neighbouring economies: managing policies in a challenging global 
environment, Occasional Papers 160, August 2013.

32	 Including Regional and Interregional programmes and Sub-total bilateral programmes, http://
www.enpi-info.eu/files/publications/ENPI%20report%202007-2013-edit_ENG.pdf
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as a phase before the enlargement.33 In the first documents shaping 
the ENP, the European Commission precisely ruled out this possibil-
ity. The form of cooperation, which should be applied for the specific 
country/region, should be, according to the ENP principles, tailor-
made and country-specific. This means that there is no ideal form 
of cooperation, and the final version of bilateral regulation should be 
prepared individually for each partner country.
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of Ethics at KUL [AW];
�� Miroslaw Filipowicz, Professor, Director of the IEŚW [MF];
�� Andrzej Gil, Professor, former Deputy Director in charge of re-

search at the IEŚW and KUL [AG];
�� Oleksandr Uigieli, an analyst and historian, Ph.D. candidate at 

the Jagellonian University in Cracow [OU];
�� Moderated by: Anna Visvizi, Ph.D.

By entrenching the debate on Ukraine in the context of the Global 
Ethics Day, the salience and relevance of norms and values in contem-
porary politics was emphasised. Indeed, RP stressed that the develop-
ments in Ukraine served as a good case in point demonstrating that 
Russian foreign policy defied the commonly accepted rules and norms 
of the international community. Importantly, rather than highlighting 
the impossibility of reaching a consensus with Russia, RP stressed that 
Russia remained a member of the international community and there-
fore it was the West’s obligation to seek such a novel platform of com-
municating with Russia that would be acceptable both for Russia and 
for the West. More specifically, AW suggested that such a platform 
of communicating with Russia would demand that two dimensions 
of international affairs be rethought, i.e. the field of values shaping in-
ternational affairs as well as the field of agreements and laws that define 
international affairs. In the context of the developments in Ukraine, 
AW outlined that Russia violated the basic rules and principles of pub-
lic international law, i.e. rules and principles upon which peace col-
laboration in Europe have been built. AW stressed as well that apart 
from the military threat, the ideological aspects of the war in Ukraine 
and Russian propaganda constituted the biggest threat of all in that 
their ultimate objective was to legitimise inherently illegal aggression 
and illegitimate territorial claims of Russia.

Approaching the developments in Ukraine from a broader histori-
cal perspective, AG pointed to certain analogies that existed between 
the war in Ukraine and other conflicts that had unfolded in Europe 
in the 19th century. AG highlighted as well that the complexity of the sit-
uation in Ukraine was aggravated by the fact that Ukraine itself was di-
vided. AG argued that rather than talking about one Ukraine, it would 
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be more accurate to refer to several competing polls of interest within 
the territory of Ukraine. From that perspective, any attempt of estab-
lishing an objective insight into the developments in Ukraine is futile 
and so any assessments with regard to ethics and its role in that con-
flict. Against this background, OU upheld the question of Ukraine’s 
identity and argued that a cleavage had always defined the Ukraini-
an society with its members being torn apart by conflicting interests 
of Ukraine’s neighbours, including: Russia, Ukraine and Western Eu-
rope, effectively hampering the emergence of a solid national identity. 
Joining the discussion, MF offered an insight into the efficiency and 
impact of Russian propaganda on the Russian society in view of shap-
ing their attitudes towards Russia’s foreign policy.

In what followed, with the active participation of the audience, sev-
eral issues and challenges specific to the developments in Ukraine were 
addressed, incl. the question of civil society in Ukraine and the chal-
lenge of significant parts of the Ukrainian society remaining indifferent 
to the developments in their country (MF), the role of the Euromaid-
an in view of consolidating solidarity and national identity in Ukraine 
(AW), as well as the hybrid warfare. It needs to be stressed that the pan-
el members and the audience’s thoughtful remarks allowed to strike 
a balance in the discussion and hence the unfounded bashing of Rus-
sia and the Russian society was avoided. An attempt was apparent 
to rationalise Russia’s confrontational stance towards Ukraine’s pro-
Western stance. For instance, it was argued that its roots were em-
bedded in the Russian conviction that Ukraine belongs to the sphere 
of influence of Russia. In this sense, any attempt on the part of Ukraine 
to seek a closer affiliation with the West is interpreted as a direct threat 
for Russia, while automatically turning the West into Russia’s ene-
my. Russia’s unease with Ukraine is particularly acute given the fact 
that, as RP mentioned, “Empires that fall, cannot be re-built”. Over-
all, the panel members agreed that the future of Ukraine depended 
on the stance that the member-states of the European Union would 
assume, and in particular the countries of East-Central Europe.

Translated by Anna Visvizi
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Panel #1: 
Eastern Europe: transformation – economy – security
Panel members:

�� Aleksiej Riabinin, Professor, Higher School of Economics, Mos-
cow, Russian Federation [AR];

�� Walenty Baluk, Professor, the Centre of Eastern Europe, MC-
SUL [WB];

�� Bartosz Jóźwik, Ph.D., Institute of  Economics and Manage-
ment, KUL [BJ];

�� Jarosław Kuśpit, Ph.D., Institute of  Economics and Manage-
ment, KUL [JK];

�� Andrzej Szabaciuk, Ph.D., Institute of Political Science and In-
ternational Affairs, KUL [AS];

�� Moderated by: Tomasz Stępniewski, Ph.D. habil. (KUL & IEŚW).

Presentations during the panel revolved around successes and failures 
of systemic transformation in the countries of the East-Central Europe. 
The panellists discussed the scenarios for Eastern Europe, especially 
matters of security and economy as well as social issues. Specifically, 
AR offered a detailed analysis of the developments on the political 
scene in Russian Federation following the dissolution of the Soviet 
Union. AR outlined the factors that had hindered the transformation 
processes in Russia and resulted in the rejection of the Western style 
of democracy in Russia in favour of the so-called “sovereign democ-
racy”. WB discussed the political situation in Ukraine and Belarus, 
countries of strategic importance in Russia’s foreign policy. BJ offered 
an evaluation of the efficiency of the processes of transformation and 
transition in  East-Central Europe as  seen through the  lens of  eco-
nomic convergence of the new member-states in the EU. JK exam-
ined Russia’s imperial ambitions of the past and from that perspective 
made references to Putin’s foreign policy today. AS offered an account 
of the crisis-inflicted day-to-day challenges in Ukraine.
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Panel #2: 
Transformations in Europe: Poland in focus
Panel members:

�� Marek Wierzbicki, Ph.D., KUL;
�� Adam Leszczyński, Ph.D., Institute of  Political Sciences 

of the Polish Academy of Sciences;
�� Jerzy Michałowski, Ph.D., Institute of Economics and Manage-

ment, KUL;
�� Tomasz Sieniow, Ph.D., Institute of Law, KUL.

The discussion in this panel focused on successes and failures of sys-
temic transformation in Poland. The panellists considered external 
and internal factors of  Polish transformation. They drew attention 
to social and economic factors from the perspective of the centre and 
periphery. Even though the fact that the Polish transformation was 
completed was agreed upon, the issue of its effectiveness is still open.

Panel #3: 
Transformations in Europe: South-Eastern Europe in focus
Panel members:

�� Konrad Pawłowski, Ph.D., Faculty of  Political Sciences, MC-
SUL [KP];

�� Jan Muś, Ph.D., Institute of East-Central Europe (IEŚW) [JM];
�� Marko Babić, Ph.D., Institute of European Studies, Warsaw State 

University [MB];
�� Anna Visvizi, Ph.D., Institute of East-Central Europe (IEŚW) 

& DEREE – The American College of Greece [AV];
�� Moderated by: Jan Muś, Ph.D., IEŚW.

The  discussion in  this panel was devoted to  a  broader question 
of the variability of the transformation process in South-Eastern Eu-
rope, including Greece. JM discussed the political situation in Croatia 
with a special emphasis on the role of nationalisms and ethnic con-
flicts in defining the status quo on the political scene. KP offered an 
insight into the Serbian state-building myths and the role of stereo-
types in social relations in the Balkans. MB discussed the political, 
economic and social situation in Albania and FYROM. From a slightly 
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different perspective, by comparing Greece to Poland, AV argued that 
one of the key reasons behind the crisis in Greece was “transforma-
tion that never happened” and that Greece could benefit if the Pol-
ish experience of transformation was emulated on the Greek ground. 
Overall, the panellists agreed that as the Polish model of transforma-
tion was successful, it offered invaluable lessons for South-Eastern 
Europe. Polish transformation was successful. However, countries 
of South East Europe are still facing several problems. The panellists 
agreed that Poland could serve as an example for the modernisation 
of the Balkan countries.

Translated by Tomasz Stępniewski
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