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Summary: This study explores the EU "value diffusion strategy" included 
in its foreign policy, seen through the European Neighborhood Policy (ENP). 
The main argument is that the ENP can be seen as a framework through which 
the EU is trying to diffuse its common values and norms. Instead of  offering a 
future EU membership as the main "carrot" for reforms - an efficient instru- 
ment to diffuse its values to neighboring European states - it is trying to exert 
influence by other means, such as using discursive practices, opening up EU 
agencies, programs and policies for the participation of the partner countries, 
granting financial aid, as well as by institutionalizing the relationship. Mainly 
positive conditionality is present, aiming at promoting norm compliance and 
reforms by the partner countries. However, negative conditionality may be 
applied as well. 

1. An earlier version of this study was presented at the UACES 36th Annual Conference, 
University of Limerick, September 2006. 

1. Introduction 

Despite the recent launch of  the European Neighborhood Policy (ENP), it 
has already developed substantially: Action Plans have been adopted towards 
a majority of  the partner states involved and a new financial arrangement - the 
European Neighborhood and Partnership instrument - has recently entered 
into force. 

The ENP addresses three groups of  neighboring states that currently do not 
have an EU membership potential, namely the East European states o f  
Ukraine, Moldova, and Belarus (and to a lesser extent Russia); the ten non-EU 
Mediterranean states; and the three Southern Caucasus states o f  Armenia, 

Azerbaijan and Georgia. By the sharing with the partner countries involved a 
set of  common EU values, this developing EU policy aims at promoting po- 
litical, economic and institutional reforms in the countries concerned, which 

in turn would prevent the creation of new dividing-lines in Europe, and at in- 
creasing European security, stability and prosperity. 

In the European Parliament's Resolution on the ENP, from January 2006, 
it is written that " . . .  the development of  the European neighborhood policy 
depends very substantially on the will of  the neighboring states and their peo- 



pies to share the same values as those on which the European Union is 
based."2 

This description is similar to the one in the not yet ratified Treaty estab- 
lishing a Constitution for Europe (Article 1-57). This study aims at going be- 
hind those words and exploring the EU's export of common values and norms 
included in its foreign policy, seen through the ENP. The main argument is 
that the ENP can be seen as a framework through which the EU is attempting 
to diffuse its common values and norms. Instead of offering a future EU 
membership as the main "carrot" for reforms - the most extensive and com- 
prehensive instrument the EU possesses in order to diffuse its values to 
neighboring European states - it is trying to exert influence by other means, 
and it still seems to seek compliance with conditions similar to the Copenha- 
gen membership criteria. In this study, I argue that discursive practices in- 
cluded in for instance EU regulations, Commission documents and European 
Council declarations seem to play a significant role, besides a more explicit 
applicability of conditionality, in which persuasion seems to dominate over 
coercion. 

The study first addresses the international identity of the EU and illumi- 
nates, what I would like to label, the EU "value diffusion strategy" by identi- 

fying a set of  common EU values to which the Union seeks compliance by 
third states through various means. Second, the nature of this "value diffusion 
strategy" is assessed within the context of  the ENP, where the focus is on the 
formal development of  the policy in official texts and speeches by EU actors. 

2. The EU's  "normative" international identity and active value promo- 
tion 

The EC/EU's international identity has since the 1970s, often been de- 
scribed as a soft or "civilian power." This concept, first developed by Du- 
chene,3 is employed to define the EU as a rather unique international actor - 
strong in economic terms but weaker in military forces - whose strength lies 
in its ability to encourage stability through economic and political means 
(trade agreements, foreign aid, granting EU accession), as well as discursive 
practices. This can be seen as a "carrot and stick" policy, without the use or 
threat of military means, which is the case for "military powers. ,,4 However, 

2. European Parliament, European Parliament resolution on the European Neighbourhood 
Policy (2004/2166(INI)), 19/01/2006, point C. 

3. F. Duchdne,"The European Community and the uncertainties of interdependence," in M. 
Kohnstamm and W. Hager, eds., A Nation Writ Large?: Foreign Policy Problems before the 
European Community (Basingstoke: Macmillan, 1973), pp. 1-21. 1. 

4. E. Adler � B. Crawford, "Normative Power: The European Practice of Region Building 
and the Case of the Euro-Mediterranean Partnership (EMP)," Working Paper AY0404, Institute 
of European Studies, Berkeley: Univ. of California, 2004, pp. 11-12; S. Stavridis, "Why the 
'Militarising' of the European Union is strengthening the concept of a 'Civilian power Europe'," 
RSC No 2001/17, EUI Working Papers, Florence: European University Institute, 2001, pp. 17- 
20. 



as stressed by Smith,5 with its developing military dimension, one can say that 
the EU actually finds itself "somewhere along a spectrum between the two 
ideal-types of  civilian and military power." 

Building on the civilian power concept, MannerS6 argues that "the most 
important factor shaping the international role of the EU is not what it does or 
what it says, but what it is," namely a "normative power." The EU is not only 
constructed on a normative basis, but this also makes it act in a normative 

manner in international politics.7 The articulation and validation o f  norms and 
values at the EU level is a particularly important aspect of  EU identity forma- 
tion. Hence, the stronger the member-states agree on the fact that the EU is 
constructed on a number o f  common values such as human rights and democ- 
racy, the harder it is to deny that the EU also has to play an active role in its 
foreign policy in the defense and promotion of  these values. Thus, for a nor- 
mative power, values and norms are important elements when it comes to its 
social and political behavior; including its external activities.8 

A realist might argue that it is only because the EU does not have the 
means to be anything else that it chooses to be a civilian power, and that it is 
difficult for the EU to spread its values if it cannot or is unwilling to exercise 
more coercive military power. However, the EU may actually deliberately act 
in this way because it thinks it ought to do so. Thus, abstaining from using 
military power, as noted by Sjursen,9 "does not necessary have to be a sign o f  
weakness." Instead, a "hard" militarization of the EU can actually harm its 
normative connotation.10 There are other characteristics that are important i f  
the EU could be labeled a "normative power." First, as noted by Bicchi," a 
normative power is based on the universal character of the values that are 
promoted; values promoted should not just be EU-specific but rather universal 
(see further below). Second, it is based on inclusiveness; external actors af- 
fected by EU foreign policy should be allowed (in theory or practice) to play a 
role in the foreign policy-making process. Third, it is based on institutional 

5. K. E. Smith, "Still 'Civilian Power EU'?," EFPU Working Paper, 2005/1, London: Lon- 
don School of Economics, 2005b, pp. 16-17. 

6. I. Manners, "Normative Power Europe: A Contradiction in Terms?," Journal of Common 
Market Srudies, 40, no. 2 (2002), 252. 

7. See also Manners, "Normative power Europe Reconsidered," CIDEL Workshop, Oslo, 
Oct. 22-23, 2004, p. 18. 

8. U. Sedelmeier, "Collective Identity," in W. Carlsnaes, H. Sjursen and B. White, eds., Con- 
temporary European Foreign Policy (London: Sage Publishers, 2004), p. 131; See also R. 
Youngs, "Normative Dynamics and Strategic Interests in the EU's External Identity," Journal of 
Common Market Studies, 42, no. 2 (2004), 415-19; Adler � Crawford, "Normative Power," p. 13. 

9. H. Sjursen, "Security and Defence," in W. Carlsnaes, H. Sjursen and B. White, eds., Con- 
temporary European Foreign Policy (London: Sage Publishers, 2004), p. 69. 

10. 1. Manners, "Normative power Europe reconsidered: beyond the crossroads," Journal of 
European Public Power, 13, no. 2 (March 2006), 194. 

11. F. Bicchi, "'Our size fits all': normative power Europe and the Mediterranean.," ibid, p. 
289. 



reflexivity; EU foreign policy-makers should make a conscious effort to criti- 
cally analyze the expected consequences of value promotion for all parties in- 
volved and adapt EU foreign policy accordingly. In addition, for the EU's in- 
ternational identity as a promoter of  some identified values to have a specific 
impact on EU foreign policy, the EU needs to specify standards of what con- 
stitutes "appropriate behavior" for particular foreign policy situations. How- 
ever, as Sedelmeier argues,12 this particular element of EU identity is rather 
diffuse. The behavioral prescriptions that it entails might not clearly lay down 
a particular course of  action for a given situation, with implications for the 
mechanisms through which EU identity affects its foreign policy. Fuzzy 
norms create scope for interpretation about what the "right" course of action 
might be in a particular situation. 

2.1 77te common values of the EU 
Despite the fact that the values that define the international identity of  the 

E U  a r e  c e r t a i n l y  n o t  u n c o n t e s t e d  ( b o t h  i n s i d e  a n d  o u t s i d e  t h e  E U ) ,  Manners  13  

has identified five "core" values that have become institutionalized since the 

beginning of the integration process: the centrality of peace, the idea of lib- 
erty, democracy, the rule of law and respect for human rights and fundamen- 
tal freedoms (the latter four are seen as the EU's founding "principles" "com- 
mon to the member-states" in Article 6 TEU). In addition, four "minor" val- 
ues are added: social solidarity, equality, sustainable development and good 
governance. 14 In the context o f  the EU's foreign policy, the five "core" values 
reflect the general principles of law that emerged as a component of  foreign 
policy in the late 1980s and early 1990s. As noted by Cremona, 15 "This proc- 
ess emphasized the legal, political and moral values that make up the Euro- 
pean identity, particularly the principles of  representative democracy, the rule 
of law and the respect for human rights." These belong to the EU membership 
criteria (via the link between Articles 6 and 49 TEU) and form the basis of the 
"essential elements" clauses introduced into Community agreements from the 
mid-1990s (see further below). In addition, since the Treaty of  Maastricht, 
two external policy areas - development cooperation and the CFSP -  include 
among their objectives the explicit promotion and safeguarding of  these 
"core" values (see Article 177 TEC and Article 11 TEU). 

The Constitutional Treaty develops the external dimension of  the Union's 
common values, which now are more numerous compared to Article 6 TEU: 

12. Sedelmeier, "Collective Identity," p. 129. 
13. Manners, "Normative Power Europe: A Contradiction in Terms?," pp. 242-44; Manners, 

"Normative power Europe Reconsidered," pp. 32-38. 
14. "Good governance" is not yet included in the treaty base, but is implicit in the Copenha- 

gen criteria 
15. M. Cremona, "Values in the EU Constitution: the External Dimension," CDDRL Work- 

ing Papers, Vol. 26, Stanford: Center on Democracy, Development and the Rule of Law, Stanford 
Institute for International Studies, 2004, p. 3. 



respect for human dignity, liberty, democracy, equality, rule of  law and re- 
spect of  human rights, including the rights of  minorities (Constitution for 
Europe, Article 1-2). All of  the Union's external action (not just the CFSP and 
development cooperation, but also the commercial policy, in association 
agreements and defense matters) "shall be guided by, and designed to advance 
in the wider world, the principles which have inspired its own creation, devel- 
opment and enlargement" (Constitution for Europe, Article III-292). These 
principles reflect the above-mentioned values and objectives set out in Arti- 
cles 1-2 and 1-3, and are linked to the Union's "core" values. The fact that 

enlargement is linked to the common values is, according to O'Brennan'6 a 
clear manifestation of the EU's normative international identity and highlights 
the ways in which the EU uses enlargement as a vehicle for the democratiza- 
tion and Europeanization of  candidate states. 17 

One may argue that these values are EU specific in the sense that they dur- 
ing the past have become institutionalized in the Union, which is the view of  
Manners. 18 However, whilst some values indeed are more clearly defined by 
the EU, others reflect the influence of  universal values through what Smith 
labels "normative globalization."'9 The EU has a particular interpretation of  
t h e s e  v a l u e s  i n t o  p r i n c i p l e s  t h a t  g u i d e  i t s  c o n c r e t e  f o r e i g n  p o l i c y  a c t i o n s .  2 0  

2.2 The EU "value d ffusion strategy" 
An international actor may diffuse its values either by positive measures of  

persuasion (cooperation and negotiations with third states in order to promote 
internal or external changes, and by offering or granting "carrots"/rewards) or 
negative measures o f  coercion (threatening with or imposing non-violent or 
violent "sticks"/punishment such as sanctions or military operations) .21 Whilst 
the process of  value diffusion sometimes has been synonymous to the con- 

16. J. O'Brennan, "EU Enlargement to Eastern and South-eastern Europe: The Expansion of 
Normative Power Europe," Conference Paper, UACES Research Conference, Limerick, Sept. 1, 
2006. 

17. The EU Charter of Fundamental Rights constitutes Part Ii of the Constitutional Treaty. 
Besides emphasizing both the "core" and "minor" values (except good governance), it also im- 
plies an external dimension in a number of its provisions. In Article 11-62, for instance, it is stated 
that "No one shall be condemned to the death penalty, or executed." Since all member-states have 
ratified Protocol No 6 to the European Convention on Human Rights, the abolition of death pen- 
alty could be seen as an external EU objective to be promoted through the CFSP (J. Wouters, The 
EU Charter of Fundamental Rights: Some Reflections on its external dimension," Working Paper 
no. 3, Institute for International Law, K. U. Leuven: Leuven Faculty of Law [2001], pp. 4-6). 

18. Manners, "Normative Power Europe: A Contradiction in Terms." 
19. K. E. Smith, European Union Foreign Policy in a Changing World (Cambridge: Polity 

Press, 2005a), p. 19. 
20. A. BjcSrkdahl, "Norm-maker and Norm-taker: Exploring the Normative Influence of the 

EU in Macedonia," European Foreign Affairs Review, 10 (2005), 262. 
21. Values can, of course, also be spread to other political actors unintentionally, through 

imitation and borrowing. This is the case regarding the export of the EU's experiment in regional 
integration, seen for instance in the MERCOSUR and the African Union integration attempts. 



cepts of colonialism, coercion and imposition related to military powers, a ci- 
vilian power relies primarily on persuasion where discursive practices are im- 
portant. Applied to the EU, there is still a reluctance to use negative measures 
(sanctions), because of  a general skepticism among the member-states regard- 
ing the actual effectiveness o f  such measures, and because o f  the unwilling- 
ness to put at risk important commercial or strategic relations. Yet, some 
scholars argue that the EU possesses somewhat neo-colonial tendencies in its 
"mission civilisatrice" and in its attempts to promote "institutional isomor- 
phism";z2 by projecting its internal characteristics into its foreign policy, the 
EU does not promote neutral norms - instead, these are rather EU-specific. 

The EU "value diffusion strategy" is composed by different elements. The 
EU may use diplomatic instruments and discursive practices, such as political 
dialogues, demarches, international negotiations and public statements to 
spread its values to third states. Despite the fact that the EU institutions do not 
constitute uniform actors, they can still in this context be considered "norm 
entrepreneurs" as they engage in a range of activities, private and public, rhe- 
torical and substantive, in order to emphasize EU norm compliance in third 
states.23 In other words, when the EU is acting as a "norm-maker" (exporter of  
values and norms), norm entrepreneurs (in this case EU actors) are trying to 
convince other international actors to adopt the common EU norms - to be- 
come "norm-takers" (importers of  the norms diffused by the EU) -  by using 
arguments and persuasion. 24 In this process, EU values are emphasized in 
various communications and EU policy initiatives (for instance, from the EU 
Presidency or the President of  the Commission), which may result in their dif- 
fusion. Value diffusion may also be the result of the physical presence of  the 
EU in third states and international organizations, such as Commission dele- 
gations, erhbassies o f  member-states, election observations, monitoring opera- 
tions, shuttle diplomacy, EU missions, and so on.25 Individuals on the ground, 
such as military or police personnel, can act as "norm entrepreneurs," creating 
possibilities for persuasion through communication and argumentation by 
building up a relationship of  trust with local decision-makers. 26 ' 

The EU may also use economic assistance and institutionalization in order 
to promote reforms. The EU has developed various financial and technical as- 
sistance programs that support reforms in third states. In addition, the EU has 
a preference for concluding formal agreements with third actors, which to- 
gether with the enlargement of  the EU itself contribute to an institutionaliza- 
tion of  the relationship. Regarding financial and technical programs as well as 

22. Bicchi, "'Our size fits all'," p. 293. 
23. O'Brennan, "EU Enlargement to Eastern and Southeastern Europe." 
24. See further Sedelmeier, "Collective Identity," p. 133. 
25. See also Manners, "Normative Power Europe: A Contradiction in Terms?," pp. 244-45; 

Manners, "Normative power Europe reconsidered," pp. 4-5. 
26. Bjorkdahl, "Norm-maker and Norm-taker," pp. 267-69. 



institutionalization, the EU may use both positive and negative political con- 
ditionality in order to promote value diffusion. 

In 1995, the principle of  conditionality became institutionalized as a hu- 
man rights or "essential elements" clause in every development cooperation, 
association, trade and cooperation and partnership agreement signed with a 
third state. Today, conditionality is also included in the EU's financial and 
technical assistance programs, with an explicit legal base introduced by the 
Treaty of  Nice of 2001 (in Article 181a (1). The "essential elements" clause 
allows for measures (such as sanctions) to be taken if human rights and de- 
mocratic principles are violated by the parties to the agreement. The EU's ac- 
cession conditionality is probably its most efficient variant through which EU 
values are exported to states aspiring for membership. The membership condi- 
tions have developed and become more numerous since the Treaties of  Rome 
and now include that o f  a European identity, the Copenhagen political and 
economic criteria, the absorption criteria, and that of good neighborliness. 27 

3. Value diffusion in the European Neighborhood Policy 
The EU value diffusion strategy is in the context of the ENP not based on 

a membership "carrot". With the lack of  this incitement, it seems to consist of  
the following components: 1 ) value diffusion by discursive practices, where 
EU 'norm entrepreneurs' emphasize through arguments the importance of EU 
norm compliance by the partner states concerned; 2) value diffusion by offer- 
ing the partner states participation in EU agencies, programs and policies 3); 
value diffusion by granting financial support to partners undertaking reforms 
and adopting EU values; and finally 4) value diffusion by the institutionaliza- 
tion of  the relationship The various ways in which the EU promotes its values 
in the partner states are often characterized by conditionality; especially the 
positive sort. However, elements o f  negative conditionality are also present as 
we will see in the following section. 

3.1 Value promotion by discursive practices 
The first embryo to the ENP was taken in August 2002, when a letter on 

the so called "Wider Europe" initiative was presented by Commissioner for 
External Relations, Chris Patten, and the High Representative, Javier Solana. 
The overriding objectives were presented as "stability, prosperity, shared [po- 
litical and economic] values and rule of  law along [the EU's] borders." The 
main aim was stated as "regional stability and cooperation, closer trade links 

27. H. Sjursen and K. E. Smith, "Justifying EU Foreign Policy: The Logics Underpinning EU 
Enlargement," ARENA Working Papers, WP 01/1, University of Oslo, 2001; S. Panebianco � R. 
Rossi, "EU attempts to export norms of good govemance to the Mediterranean and Western Bal- 
kan countries," Jean Monnet Working Papers in Comparative and International Politics, October 
2004 - JMWP No 53, Jean Monnet Centre EuroMed, Catania: Univ. of Catania, p. 9; A. Haglund, 
"Enlargement of the European Union - Towards Pan-European Unity," in A. Haglund et al.., Po- 
litical Change and the European Union (Lodz: Lodz Univ. Press, 2001). ). 



and approximation and/or harmonization o f  legislation and progressive exten- 
sion of all relevant EU policieS.,,28 In December 2002, what was now called 
the "Wider Europe - New Neighborhood" initiative entered for the first time 

the EU's political agenda through the Copenhagen European Council. It now 
also included the non-EU Mediterranean states involved in the Euro- 

Mediterranean Partnership, besides the original geographical focus on 
Ukraine, Moldova, Belarus and to a lesser extent Russia. The three Southern 

C a u c a s u s  s t a t e s ,  A r m e n i a ,  A z e r b a i j a n  a n d  G e o r g i a  w e r e  a d d e d  i n  2004. 29 

It is repeated in a number o f  ENP related documents and in key speeches 
that the goal of expanding the area of  security, stability and prosperity in 
Europe after the 2004 enlargement is to be reached by the promotion of  a 
number of "shared values" in the partner countries concerned, including the 
rule of  law, democracy and human and minority rights, and the commitment 
to the principles of market economy, free trade and sustainable development, 
as well as poverty r e d u c t i o n  Consistent commitments are also sought on 
certain essential concerns in the EU's external action and by jointly address- 
ing threats, including the fight against terrorism, organized crime and illegal 
immigration, non-proliferation o f  weapons of  mass destruction and efforts to- 
wards the peaceful resolution of  regional conflicts. This largely security re- 
lated objective is reflected in the Commission's Strategy Paper on the ENP 
from May 2004, which highlights the Union's ambition to promote its com- 
mon values in foreign relations. These are further presented as part of  its own 
identity: 

The Union is founded on the values of  respect for human dignity, liberty, 
democracy, equality, the rule of  law and respect for human rights. These val- 
ues are common to the Member States in a society of  pluralism, tolerance, jus- 
tice, solidarity and non-discrimination. The Union's aim is to promote peace, 
its values and the well-being of  its peoples. In its relations with the wider 
world, it aims at upholding and promoting these values." 

Besides this clear ambition to spread common EU values to neighboring 
states, the ENP is also based on explicit conditionality. As former President of  
the Commission Romano Prodi has expressed it, in order to prevent a situa- 
tion in which the EU faces applications from all European states,32 some al- 
ternative beneficial provision should be offered to these countries instead of  a 

28. Patten � Solana, "Wider Europe," Paragraph 1 and 3, 2002. 
29. The full participation of Belarus, Libya and Syria in the ENP is possible only once they 

have become more politically stable. Communication from the Commission: European Neighbor- 
hood Policy. STRATEGY PAPER, (SEC(2004) 564, 565, 566, 567, 568, 569, 570), COM(2004) 
373 final, Brussels, 12/05/2004, p. 7. 

30. See, for instance, Council of the European Union PRESS RELEASE, 10189/04 (Presse 
195) Provisional Version, 2590th Council Meeting, General Affairs and External Relations, 
GENERAL AFFAIRS, Luxembourg, 14/06/2004, p. 10. 

31. European Commission 12/05/2004, p. 12. 
32. R. Prodi, "A Wider Europe - A Proximity Policy as the key to stability," Speech/02/619, 

Sixth ECSA-World Conference, Jean Monnet Project, Brussels, 5-6 Dec. S-6, 2002. 



membership - "something more than a partnership but less than a member- 
ship" - for instance allowing them to share "everything with the Union but in- 
stitutions." In return for political, social and economic reforms, and the more a 
neighbor is committed to common EU values, standards and principles, the 
more the country advances in the level of  political and economic integration 
with the EU. 

The EU's intended export o f  common values is very visible in relation to 
the Action Plans; the main operational instruments of the ENP. Action Plans 
supersede the common strategies but do not create any new legal obligations; 
the Partnership and Co-operation Agreements (PCA) and the Association 
Agreements currently in force continue to form the legal basis for the EU's 
contractual relations with the partners. The Action Plans include a number of  
priorities intended to strengthen the partners' commitments to rather detailed 
"shared" values and some foreign policy objectives. They cover priority 
measures for political and economic reform: political dialogue and reform; 
trade and measures preparing partners for gradually obtaining a "stake" in the 
Internal Market; justice and home affairs; energy, transport, information soci- 
ety, environment and research and innovation; and social policy and "people- 
to-people" contacts. Clear reform targets are set up and the further a partner is 
ready to go in taking practical steps to implement common values, the further 
the EU will be ready to go in strengthening the contractual links.33 

Despite this clear conditionality it is however stressed that cooperation is 
based on the principle o f  "joint ownership." As stated by former Commis- 
sioner for Enlargement Verheugen,34 "Because we cannot impose our rules on 
the partners, they need to be convinced." The very meaning of this principle is 
that partner countries should be consulted and involved in the development of 
the policy, especially as regards the priorities for action included in the Action 
Plans. For instance, before presenting an Action Plan, the Commission holds 
exploratory talks with the country concerned. This is then approved by the re- 
spective Cooperation or Association Council. The Action Plans are thus 
a g r e e d  j o i n t l y  w i t h  t h e  n e i g h b o r i n g  c o u n t r i e s  concerned .  35  

However, it can be discussed how this principle, which looks good in the- 
ory, functions in practice. The ENP is by definition a Union based foreign pol- 
icy initiative, in which the member-states naturally have more to say than 
"outsiders". One can discuss whether "outsiders" want to oppose the perspec- 
tive of  the EU when there is a dependency dimension involved between the 
donor and the beneficiaries. Some limitations of the principle of "joint owner- 

33. European Commission 12/05/2004, pp. 3, 13. 
34. G. Verheugen, "The European Neighborhood Policy," Speech/04/141, Prime Ministerial 

Conference of the Vilnius and Visegrad Democracies: "Towards a Wider Europe: the new 
agenda," Bratislava, 19.03.2004. 

35. European Commission, (2004) Communication from the Commission to the Council on 
the Commission proposals for Action Plans under the European Neighborhood Policy (ENP), 
Brussels, COM(2004) 795 final, 09/12/2004, p. 3. 



ship" have already become visible. Since the Country Reports that are pre- 
pared in order to identify the priorities that should be included in the respec- 
tive Action Plan are Commission documents, these do not apply the principle 
of "joint ownership."36 Further, before they are forwarded to the Association 
or Cooperation Councils for approval, the Action Plans need to be adopted by 
the Council. This shows the primacy of the EU in the process, involving the 
partners only once Action Plans have been adopted by the member-states.37 
Moreover, the Commission is to draw up periodic reports on progress and on 
areas needing further effort, which shows again how reforms undertaken by 
the partners are judged by the Commission. Further, the Commission is to 
evaluate whether Action Plan priorities are met by the partners in its periodic 
reports on progress. If so, special European Neighborhood Agreements may 
be negotiated with the individual partners. This shows the influence of the 
Commission in evaluating whether a partner complies with EU values and re- 
form targets so that contractual relations can move to the next stage. 1 

3.2 Value promotion by offering participation in EU agencies, policies a n d  
programs 

The EU has recently focused on the possibility by partner countries to par- 
ticipate in various EU programs, agencies and policies, coupled to the part- 
ners' fulfillment of various EU defined condi t ions .  Partner states' concrete 

involvement can take two forms: First, they may participate, gain observer 
status, or cooperate with specific agencies or other bodies that are involved in 
the management of  Community policies. There are currently around thirty 
agencies or bodies, such as the European Maritime Safety Agency, the Euro- 
pean Environmental Agency and the European Food Safety Agency etc. Par- 
ticipation will not automatically lead to membership of  that agency, and part- 
ner states will participate without voting rights in its decision-making bodies. 
The prerequisites that need to be fulfilled in order to participate in activities in 
Community agencies include a full alignment with the EU acquis or the estab- 
lishment o f  relevant national institutions with sufficient capacities. As ex- 
pressed by the Commission,39 "this will also constitute an effective means for 
promoting the convergence of  ENP partners with EU norms, standards, best 
practices, and legal requirements." There is, in other words, an explicit aim of  

36. Interview with H. Gerstbrein and Head of Unit A. Macdonald, European Commission, 
Directorate-General for External Relations, Deputy Director-General DGA-2 European 
Neighborhood Policy; Directorate D; General ENP coordination. Brussels, 11/03/2005. 

37. General Affairs and External Relations Council (2005) European Neighborhood Policy - 
Council conclusions, 2655th Council meeting, 25/04/ 2005. 

38. European Commission Communication from the Commission to the Council and the 
European Parliament on strengthening the European Neighborhood Policy, COM(2006)726 final, 
Brussels 04/12/2006. 

39. European Commission, (2006) Communication from the Commission to the Council and 
the European Parliament on strengthening the European Neighborhood Policy, COM(2006)726 
final, Brussels 04/12/2006, p. 3. 



projecting internal EU policies externally in order to promote prosperity, sta- 
bility, and security in the neighborhood. The active participation of partner 
countries in various programs or agencies is seen as an instrument in order to 
promote reforms and EU norm compliance. 

Second, partners may be included in the implementation of internal pro- 
grams (e.g., the Competitiveness and Innovation Framework Program, the 
MEDIA 2007 program, the 2007-2013 Public Health Program, and so on) and 
Community policies (e.g., research � development, consumer protection, in- 
formation society, competitiveness and innovation, and so on) .40 The most 
unique part of the EU's offer is probably the "stake" in the EU's Internal 
Market, which also can be described as the most important 'carrot' involved 
to promote reforms and value conformance in the neighboring states."' This 
means that partners are able to choose sectors in which they want to access the 
Internal Market, which is similar to the Union's current relations with the 

European Economic Area (EEA) states .42 Through EU assistance, partners 
will gradually participate in areas such as transport, energy, telecommunica- 
tions networks, when they implement the necessary reforms to be able to 
benefit from it.41 

3.3 Value promotion by offering economic aid 
In EU assistance programs there is a general stress on common EU values, 

and conditionality is rather pronounced. Up until the end of 2006, the ENP 
was based on the financial arrangements included in the TACIS Regulation 
towards the Eastern European states and Southern Caucasus, and the MEDA 
Regulation towards the Mediterranean partners. Article I of the TACIS Regu- 
lation states the aim of promoting the 'transition to a market economy and to 
reinforce democracy and rule o f  law' in the partner states concerned, whilst 
Article I of the MEDA Regulation stresses the importance to "reform their 
economic and social structures, improve conditions for the underprivileged 
and mitigate any social or environmental consequences which may result from 
economic development." 

40. Partners may also participate in EU military operations, which already is the case regard- 
ing the EU's ALTHEA operation. 

41. European Commission (2003) Communication from the Commission to the Council and 
the European Parliament. Wider Europe - Neighborhood: A New Framework for Relations with 
our Eastern and Southern Neighbors, COM(2003) 104 final, Brussels, 11/03/2003, pp. 4, 10. 

42. A. Haglund, "Shaping the EU's Relations to its 'new' neighbors: Exploring the relation- 
ship between the 'Northern Dimension' and the new developing 'Proximity Policy'," Politologen, 
Spring 2004, pp. 42-43. 

43. E. Landaburu, "From neighbourhood to Integration Policy: are there concrete alternatives 
to enlargement?," CEPS Conference "Revitalising Europe," SPEECH, Brussels, 23/01/2006.; 
European Commission 22/I 1/2005. 



In January 2007, the Regulation establishing a new European Neighbor- 
hood and Partnership Instrument (ENPI) entered into force.44 The ENPI re- 
places a number of instruments that existed before, namely TACIS, MEDA 
and the INTERREG cross-border cooperation program, as well as a number of  
thematic programs, and now constitutes the main financial instrument, to- 
gether with the new lending mandate of  the European Investment Bank, to 
support the implementation of  the ENP and the PCA and Association Agree- 
ments. The objective is to provide assistance in order to encourage the part- 
ners' commitment to a number of  common values and principles. Article 1 o f  
the ENPI Regulation - the "essential elements" clause - states that the EU is 

founded on the values of "liberty, democracy, respect for human rights and 
fundamental freedoms and the rule of  law and seeks to promote commitment 
to these values in partner countries through dialogue and cooperation." Also 
in Article 5, the commitment to human rights, democracy and good govern- 
ance is stressed. One may thus argue that these are the values the EU consid- 
ers the most important to export. In addition, the principles of market econ- 
omy, open, rule-based and fair trade, sustainable development and poverty re- 
d u c t i o n  a r e  s t r e s s e d .  4 5  

Elements of negative conditionality are visible both in relation to the Strat- 
egy papers and the Joint operational programs involved. Strategy papers could 
be reviewed "whenever necessary": "In the event of  crises or threats to de- 
mocracy, the rule of law, human rights and fundamental freedoms, or of  natu- 
ral or man-made disasters, an emergency procedure may be used to conduct 
an ad hoc review of  strategy papers." In addition, the connected Joint opera- 
tional programs may be revised at the initiative of  any of  the participants or 
the Commission to take into account changes in cooperation priorities, socio- 
economic developments, the results observed from implementation of  meas- 
ures concerned and from the monitoring and evaluation process, and the need 
t o  a d j u s t  t h e  a m o u n t s  o f  a i d  a v a i l a b l e  a n d  r e a l l o c a t e  r e s o u r c e s .  4 6  T h u s ,  b o t h  

Strategy papers and Joint operational programs may be revised due to the 
break by any partner country o f  common EU values. 

The Regulation also includes more explicit negative conditionality in the 
form of suspension of  Community assistance. Article 28 states that 

. . .  where a partner country fails to observe the principles referred to in 
Article 1, the Council, acting by a qualified majority on a proposal from 

44. The notion "partnership" in the name of the instrument refers to the particular EU-Russia 
Strategic Partnership. As the issues discussed in the Strategic Partnership are largely similar to 
those dealt with in the ENP context, and as Northern Dimension projects also may be financed 
through the ENPI, it thus also covers Community assistance to Russia. 

45. European Parliament and the Council. Regulation (EC) No 1638/2006 of the European 
Parliament and of the Council of October 24, 2006 laying down general provisions establishing a 
European Neighbourhood and Partnership Instrument, Official Journal of the European Union (4). 

46. Ibid" Article 9. 



the Commission, may take appropriate steps in respect of  any Community 
assistance granted to the partner country under this R e g u l a t i o n . . . .  In 
such cases, Community assistance shall primarily be used to support non- 
state actors for measures aimed at promoting human rights and funda- 
mental freedoms and supporting the democratization process in partner 
countries. 

This possibility o f  suspension was, however, also included in the TACIS 
and MEDA Regulations (see for instance Article 16 in the TACIS Regula- 
tion). Article 28 also highlights how the EU puts emphasis on non-state actors 
in its foreign relations. 

3.4 Value promotion by institutionalization 
The most efficient way for the EU to increase the number of "norm- 

takers" in Europe is, as noted earlier, through the enlargement process, which 
institutionalizes the common EU values. This possibility is explicitly absent in 
the context of the ENP. However, the relationship between the EU and the 
ENP partners is being institutionalized in another sense; through the PCA 
agreements with the states in Eastern Europe and Southern Caucasus and the 
Euro-Mediterranean Associations agreements with the partners in the Medi- 
terranean and the Middle East. These agreements institutionalize EU core val- 
ues in their "essential elements" clauses that are included in Article 2 of  each 

individual PCA and Association Agreement. This article states that the rela- 
tionship is based on the "respect of democratic principles and fundamental 
human rights." Regarding the European and Southern Caucasus states in- 
volved, the EU refers to the Helsinki Final Act and the Charter of Paris for a 

New Europe, and the OSCE documents, whilst the agreements with partners 
in the Euro-Mediterranean Partnership instead refer to the Universal Declara- 
tion on Human Rights. The PCA agreements also include the respect for the 
principle o f  international law (except the one towards Ukraine) and the princi- 
ple of  market economy (except the one towards Russia). In addition, in the 
Preambles of  these agreements there are further references to the 'common 
values' that the parties to the agreements share. 

Once the provisions included in the PCA and Association Agreements are 
fully implemented and when the priorities included in the ENP Action Plans 
are met by the individual partners, the next step could consist in the negotia- 
tion of European Neighborhood Agreements to replace the present bilateral 
agreements.4' These would most likely be based on the partners' commitment 
to common EU values. 

Despite the lack of  a membership linkage, the EU is still using many of the 
tools and mechanisms involved in the pre-accession methodology with the 
same vast list of  requirements to meet as the Copenhagen criteria and much o f  

47. European Commission 12/05/2004, p. 5. 



the EU acquis, including: Country Reports (comparable to the Commission's 
"Opinions" on candidate countries), Action Plans (similar to the Accession 
Partnerships), country Progress Reports (similar to the Progress Reports in the 
enlargement process), both positive and negative conditionality, twinning, leg- 
islative approximation, regulatory convergence and institution-building, ex- 
changes of  experience, technical assistance, as well as the possibility to par- 
ticipate in Community programs and agencies. Moreover, if European 
Neighborhood Agreements are developed, these can be seen as comparable to 
the Europe Agreements involved in the Eastern enlargement process, however 
lacking the membership linkage. This similarity to the pre-accession method- 
ology may be explained by the fact that the institutional design of the ENP 
initially was shaped by the experience of the 2004 enlargement and in part by 
the same people involved, for example from DG Enlargement. This, despite 
t h e  f a c t  t h a t  t h e  E N P  i s  d e a l t  w i t h  b y  D G  E x t e r n a l  R e l a t i o n s . 4 8  

4. Concluding discussion: Value promotion without a "membership car- 
rot" 

When examining the documents underpinning the ENP and a number of  
related speeches, some elements seem to characterize the policy. The EU em- 
phasizes repeatedly its identity as a "community of values," and there is a firm 
determination to export those constituent norms and values to the partner 
countries involved through various means, such as by applying conditionality. 
The incentive structure for the partner countries involves the EU's offer to 
them of a gradual participation in EU programs, policies and agencies, includ- 
ing a progressive involvement in the Internal Market, as well as financial and 
technical support, connected to the condition of solid political, institutional 
and econoihic reforms, and their strengthening of the EU defined "shared val- 
ues." This positive conditionality is coupled to a conviction that various re- 
forms in the partner countries and their compliance with some EU framed val- 
ues are bringing benefits in the form of  increased European security, stability 
and prosperity, as well as the avoidance of a potential new dividing-line in 
Europe between "insiders" and "outsiders" after the eastern EU enlargement. 
Material interests are involved of  both a geopolitical and economic nature. 
This can be interpreted from a rationalist perspective: the EU intentionally 
promotes its common values - which can be seen as rather EU-specific - for 
utilitarian purposes, because it expects to benefit in a material way -  in both 
security, stability and economic terms - from their adoption 

However, the conditionality involved in the ENP not only constitutes a 
protective mechanism for ensuring that EU norms and values are adopted by 

48. See also G. Sasse, "'Conditionality-lite': The European Neighbourhood Policy and the 
EU's Eastern Neighbors," Conference Paper, ECPR Third Pan-European Conference, Bilgi Uni- 
versity, Istanbul, Sept. 21-23, 2006, p. 6; M. Emerson, "European Neighborhood Policy: Strategy 
or Placebo?," CEPS Working Documents, 215/Nov. 2004, Brussels: Centre for European Policy 
Studies, pp. 7-8. 



partners; it is also a rather logical manifestation of  the EU's self-reflexive 
identity as a "normative power": as the EU acknowledges its firm basis in 
some common values and norms, its seems commonsensical that it attempts to 
promote those values in its external relations as well, which is very visible in 
the context of  the ENP. The EU's self-reflexive identity as a "community o f  
values" thus influences its foreign policy behavior. The ENP may in this sense 
be seen as a case o f  socialization and to some extent Europeanization where 
the EU's objective is to share a common set of  values and norms with the 
partner states. One may accordingly conclude that not only economic or geo- 
political calculations were behind the establishment of the ENP, but also a 
normative logic, influenced by the very identity of  the EU. Insights from both 
rationalism and social constructivism seem to be complementary in the area of 
the ENP where geopolitical, economic and normative motivations are discern- 
able. When approaching EU value diffusion and the normative connotation of 
EU international identity from a theoretical angle, a rationalist perspective 
may thus say something about bargaining between material utility- 
maximizing actors and calculations by EU policy-makers on which strategy is 
the most likely to advance the EU's material interests in a given situation. 
However, this approach probably needs to be complemented with insights 
from social constructivism, which stresses the universal character of  EU val- 

ues that are inherently linked to the internal dynamics of the Union itself, and 
where EU policy-makers are asking what their particular role in a certain 
situation is and which obligations that identity prescribes for their appropriate 
b e h a v i o r  i n  t h i s  s i t u a t i o n .  4 9  

We have seen in this study that in order to be labeled a "normative 
power," instead of imposing norms by coercion, it is important to promote 
universal values, to include the addressees in the policy-making structure, as 
well as to critically analyze the expected consequences o f  value promotion for 
all parties involved and adapt EU foreign policy accordingly. It still remains 
to be seen whether the ENP is based on institutional reflexivity; the imple- 
mentation of  the ENP has recently started (in 2005). However, the values 
promoted can be seen as universal and the EU stresses their universal charac- 
ter by describing them as being "shared" with the partner states. In addition, 
the EU also refers to international instruments and commitments in order to 

underline the universality of  the human rights and democracy values involved, 
and perhaps also to make them more legitimate to promote. Among the values 
the EU is promoting in the ENP we find the five "core" values o f  the Union, 
which are rather well defined: liberty, democracy, the rule of law, and respect 
of human rights and fundamental freedoms (freedom of media, rights of mi- 

49. A. Wendt, Social Theory of International Politics (Cambridge: Cambridge Univ. Press, 
1999); B. White,"Foreign Policy Analysis and the New Europe," in Carlsnaes, Sjursen and White, 
eds., Contemporary European Foreign Policy, pp. 21-22; Sedelmeier, "Collective Identity," p. 
137. 



norities and children, gender equality, trade union rights and other core labour 
standards, and fight against the practice of torture and prevention of ill- 
treatment). In addition to those "core" values, the EU also supports the reform 
of  the judiciary and the fight against corruption and organized crime; the de- 
velopment of  civil society; co-operation with the International Criminal Court; 
the principles of  market economy, free trade and sustainable development; 
and poverty reduction. Some of  these priorities can be related to the "minor" 
EU values of  good governance, sustainable development, and to some extent 
also social solidarity. The "minor" value of anti-discrimination is also pro- 
moted. The partner states' commitments are also sought to certain essential 
aspects of the EU's external action, including, in particular, the fight against 
terrorism and the proliferation of  weapons of  mass destruction, as well as 
abidance by international law and efforts to achieve conflict resolution. De- 
spite the fact that these primarily can be seen as foreign policy priorities, this 
latter aspect also belongs to one of  the EU "core" values; that of  peaceful 
resolution to conflicts. 

Also the concepts of "joint ownership" and "partnership" denote the stress 
on the universality o f  the common values that are promoted. The concept of  
"joint ownership" also shows the inclusiveness of the ENP; the partners are 
indeed offered a role in the EU policy-making process, even if this principle 
could be more substantially developed. Despite this proposed inclusiveness, 
the political, economic and social reforms will still only be undertaken by the 
"outsider," with the overall aim to promote increased security, stability and 
prosperity, reflecting primarily the interests of  the "insider". 

The EU uses a number of  means whereby it intends to export these com- 
mon values. Through discursive practices, EU "norm entrepreneurs" try to 
persuade the partner countries to adopt the common EU values underpinning 
the ENP in various communications and key speeches. EU values are pre- 
sented both as part of  the Union's identity in the sense of "shared values," but 
also as specific EU foreign policy objectives in the framework of  the ENP. 

The EU value diffusion strategy towards the ENP partners includes a 
rather unique element in EU foreign relations, namely the EU's offer to open 
up various EU agencies, programs and policies for the participation of  the 
partner states. This is generally not offered to states that are not involved in 
the EU enlargement process (with the exception of  the EEA states). However, 
it can be explained by the fact that the EU is applying the same methodology 
as is involved in the enlargement process towards candidate and potential 
candidate states. The most significant "carrot" involved is that of  a "stake" in 
the Internal Market. 

Another element in the EU value diffusion strategy is to offer financial 
support for reforms and norm compliance by the partner countries. The ENP1 
Regulation emphasizes the common EU values and involves rather explicit 
negative conditionality as Community funds may be withdrawn from specific 
partner countries if there is a violation to the common EU values. 



A final means to diffuse values is through the institutionalization of the re- 
lationship. There are "essential elements" clauses involved in the bilateral 
agreements that currently constitute the legal basis of  the relationship. This 
will most likely also be the case if European Neighborhood Agreements are 
concluded. Here, positive conditionality is made explicit. In order to develop a 
new generation of  legal agreements in the form of European Neighborhood 
Agreements, the prerequisite is to fulfill the targets in the ENP Action Plans 
and all the provisions included in the current bilateral agreements. 

One may conclude that the means used by the EU to diffuse its values in- 
clude mainly positive conditionality: in order to be able to participate in EU 
agencies, programs and policies, to benefit from the PCA or Association 
Agreements, and to receive technical or financial support from the EU, the 
partner needs to comply with a set of common EU values, and to undertake re- 
forms in a number of  fields. Negative conditionality is, however, also in- 
cluded: financial aid may be restricted, redirected and even suspended, and the 
bilateral agreements may actually be cancelled if a partner violates the com- 
mon norms of  respect for human rights and democracy. 

Yet, the most efficient instrument in order to export common values with 
relevance for the European ENP partner states is lacking. Since the ratification 
failure of  the Constitutional Treaty in France and the Netherlands in 2005  -  
partly explained by the negative public opinion towards the scale and speed of 
the enlargement process - the Copenhagen criterion of "absorption capacity" 
is increasingly stressed in relation to ENP partners, and the debate on the lim- 
its of  Europe has become more vivid.50 As a consequence, the European 
neighbors - Ukraine, Russia, Belarus and Moldavia - have been positioned in 
a separate category of  neighbors; states that are not seen as EU candidates or 
potential candidates (like Turkey and the Western Balkan states), neither as 
definitely excluded from membership (like the non-European Mediterranean 
states). In this context, one should not forget Georgia, Armenia and Azerbai- 
j a n  -  states with primarily a Southwest Asian identity - although with a 
somewhat European inclination. Will this lack of a membership linkage affect 
the success of the ENP, which has been the case in previous initiatives? What 
are the possibilities for the ENP to be efficient in its ambitions? We have seen 
that political conditionality as a foreign policy strategy works better when 
membership is at stake. In the ENP, it still remains to be seen whether the bal- 
ance of  incentives versus obligation is sufficient to promote the partners to 
undertake reforms faster than otherwise would be the case. With the absence 

of a membership linkage, a deepened dialogue with the partner countries on 

50. See for instance Council of the European Union 14-15/12/2006; B. Ferrero-Waidner , 
"The European Neighborhood Policy: bringing our neighbors closer," at "Giving the neighbours a 
stake in the EU internal market," 10th Euro-Mediterranean Economic Transition Conference, 
SPEECH/06/346, Brussels 06/06/2006. 



the very meaning and substance of the "shared values" as well as a more con- 
crete application of the term 'joint ownership' would probably be beneficial 
for the success of  the EU value diffusion strategy involved in the ENP. 
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