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9 The Balkans and Turkey

Summary

In the early 1990s the EU failed to deal effectively with the break-up of the
former Yugoslavia. It had to rely on the US intervening twice to stop Serbian
aggression. The EU’s early failures and the Kosovo war spurred the EU into a
more coherent and strategic policy towards the Balkans. Gradually the EU devel-
oped a roadmap for membership agreed in Thessaloniki in 2003. The EU played
an important role in the downfall of MiloSevi¢ and brokered agreements in
Bosnia, Kosovo and Macedonia. The Balkans remains important as instability
there, whether political, economic or social, affects the stability of member states.
The next enlargement of the EU could well include the countries of the Western
Balkans and Turkey. Given the Union’s internal problems and the prevalence of
‘enlargement fatigue’, no one can predict when the next enlargement will take
place. Croatia is due to join the EU in 2013 while the negotiations with Turkey
have scarcely moved in years. Turkey is a major neighbour of the EU, and
its accession would be of a very different order of magnitude from any Balkan
country. It is also predominantly Muslim, and this causes hesitation in some
European circles.

Introduction

The Balkans has been a major testing ground of the EU’s developing interna-
tional role and in particular of the CFSP and the ESDP. Few could have imag-
ined, when the CFSP was agreed in 1991, that it would have such a baptism of
fire. In the summer of 1999, Southeastern Europe emerged from yet another
violent conflict in the region. NATO forces had just ended a bombing campaign
against the former Yugoslavia and had taken control of Kosovo. Yugoslavia was
still under international sanctions, with detrimental effects on the whole region,
especially from organised crime. Albania and Macedonia were recovering from
the refugee influx due to the Kosovo crisis, which aggravated the situation in
Macedonia to a degree that led to ethnic violence in the summer of 2001. While
fighting had ceased in Bosnia and Croatia with the Dayton agreement in 1995, the
situation resembled more an uneasy truce than good-neighbourly relations.
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Bulgaria and Romania, while on the path towards EU accession, suffered severely
from the blocked trade routes through neighbouring Yugoslavia, especially along
the river Danube.

By 2006 the situation in Southeastern Europe was very different. All the coun
tries of the region now have a clear European perspective. Bulgaria and Romani
Joined the European Union in 2007. Accession negotiations started with Turkey
and Croatia in 2005. Macedonia’s application for membership was given a mixed
appreciation by the European Commission in October 2005. It made clear that
Macedonia would have to undertake further significant reforms before accession
negotiations could begin but proposed that Macedonia be granted candidate
status. This position was then endorsed by the European Council in December
that year. The other countries are progressing under the framework of Stabilisation
and Association Agreements (SAAs). The decision by President Barroso in 2004
to make the new European Commissioner for Enlargement, Olli Rehn, responsi-
ble for all the Western Balkan countries in addition to Romania, Bulgaria and
Turkey was not just a bureaucratic measure, but also a political message that the
future of the region lies within the EU. Now the EU is widely recognised as the
most important actor in the region. It has poured huge sums of money into recon-
struction, engaged in conflict prevention and crisis management, promoted
regime change throughout Southeast Europe, and agreed a roadmap that should
lead to eventual EU membership.

A tough learning experience

With the establishment of the CFSP there were high hopes that ‘the hour of
Europe’ had arrived. This was the unfortunate phrase used by Luxembourg’s
foreign minister, Jacques Poos, who was chairing the Presidency, in 1991. Sadly
it took several more years of bitter experience, including the Kosovo conflict,
before the EU began to develop the instruments and the political will to make an
impact in the Balkans. The Balkans, however, will remain a key benchmark for
assessing the EU’s external performance. In the early 1990s the Europeans
were sharply divided in their approach to the Yugoslav crisis, particularly on the
issue of the recognition of the independence of Slovenia and Croatia, They lacked
the cohesion, determination and instruments to bring the crisis under control. The
US had been quite reluctant to become engaged as no important US security
interests were at stake. Secretary of State James Baker famously remarked: ‘We
do not have a dog in this fight’. However, as the bloodshed worsened, and in the
absence of a credible European effort, the US became more involved. In 1995
the US bombed Serbia into acceptance of a peace deal at Dayton, Ohio. During
the following years the overall division of roles between Europe and the US did
not change significantly. Europe still contributed the lion’s share of soldiers,
humanitarian assistance and international expertise, but its political influence was
not commensurate. Four years later the EU again failed to play a determining role
in the Kosovo conflict. The EU’s cohesion had improved, but it lacked the mili-
tary capabilities to end the conflict and had to watch as NATO (read America)
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bombed Serbia into submission. This second failure was to H:.o.m hoém%&
catalytic effect in pushing Europe to develop its own military omvmg.::mm. Eoﬂn
Kosovo, the EU’s Balkans policy became more coherent m.un_ proactive, and M e
US-European relationship in the Balkans shifted to the point where the US has
largely disengaged from the region and the EU has moved the Balkans from crisis
management towards the enlargement process. . . :
A number of factors were responsible for this %<&oﬁ:a§. H..:,mr the victory o
democratic forces in Croatia and then in Serbia made :.vomm&_m for the mﬂ to
move towards the development of a comprehensive policy ﬁoima.m the region.
Second, all EU member states had learned lessons from &m experiences of the
early 1990s. In the course of the intense work on Balkan issues .&Gsmwoﬁ S.m
1990s the EU had developed a common analysis and a shared interest in Em. stabi-
lisation of the region. There was now sufficient agreement on the objectives to
develop a more ambitious policy. Third, the CFSP rm.& been greatly m.qmﬁmﬂwgwa
with the appointment of Javier Solana as the EU’s High Wm?mmmawﬁ.ém in 1999.
He and Chris Patten, the European Commissioner for m.xaﬂm_ Relations, formed
a good team and devoted considerable efforts to Eo region. me .mc. m_mn.u began 8.
develop its own military commitments enshrined in the Helsinki mmm&Em Goals:
a target of deploying 60,000 troops in the field for 18 months for onma-demmm.
ment purposes. Even as these forces were being amﬁw_.owmau &o EU v.wmv.am a mmr-
ing role in managing the ethnic crisis in Macedonia and in Ea&msz.m in the
constitutional dispute between Serbia and Montenegro. A number of special repre-
sentatives were appointed to deal with Balkan issues. ,;w EU had m.Hmo begun to
develop a civilian and military operational capacity that in the mw.ﬂ Emﬂmbnm was
deployed in the Balkans. In spring 2003 the EU took over the police operation in
Bosnia from the UN. In the summer of the same year it .ﬁoow over w.ﬁ.uB NATO in
Macedonia, which in turn was followed by an EU police mission in Umnm.Eva
2003. A year later, an EU force of some 7,000 HmEm.nma the Z.>,_.O mH.uOW mission
in Bosnia. While an outright military confrontation is .&Eoﬂ Eoouom_xm@_m today,
the challenges in the area of military security are issues of .aos.bmﬂnm. over-
expanded armies without causing social disruption, converting the .EEmJ.T
industry complex to civilian use, and building confidence between armies Emﬁ. in
some cases fought each other only a few years ago. On the other rmbﬁ.mmruﬁm
organised crime still remains a formidable challenge H.o most of .Em countries, with
direct implications for the rest of Europe as well. Hu.EmEn while generally much
poorer and further handicapped by the recent oo.a&oﬁmu the Balkan states shared
many features with their eastern and northern nﬂmEuoE.m. HEommroE the 1990s
the EU had accumulated vast know-how in promoting the integration o.w the Ome..m.z
and Eastern European countries into European structures. It was logical that this
experience would strongly influence its developing approach to the Balkans.

A new approach

In 2000 the EU decided that the Western Balkans needed a moaﬁﬁ.ﬁmsmwé
new policy approach. It would continue to deploy their foreign-policy and



crisis-management instruments in order to promote the stabilisation of the
region, but it would also hold out the promise of association, of integrating the
Western Balkan countries gradually into European structures. The policy
provided for the conclusion of comprehensive treaties with each of the countrigs,
and it deployed important policy instruments, in particular in the areas of trads
and assistance. Most important, the Stabilisation and Association Process (SAP)
gave the countries the perspective of future membership of the EU. The SAA
process was also linked to conditions including cooperation with the Internationsl
Criminal Tribunal for Yugoslavia (ICTY), facilitating the return of refugees and
promoting regional cooperation. At first this commitment was expressed rather
tentatively, but it gained greater clarity in the course of the following years. A
decisive meeting was the EU-Balkans Thessaloniki summit in June 2003, which
clearly stated that the future of the Balkans would be in the EU and that progress
in this direction would depend on the fulfilment of the same conditions and
requirements that applied to other candidates. This was a reference to the
‘Copenhagen criteria’ setting down benchmarks for EU candidates relating fo
democracy, market economy and administrative capability. Moreover,
Thessaloniki also decided to put several instruments of the enlargement process
(partnerships, opening of Community programmes, administrative twinning, etc,)
at the disposal of the Western Balkan countries, thus further reducing the gap
between the SAP and the pre-accession process. The perspective of EU member-
ship linked to the step-by-step implementation of the SAP has become the major
source of the EU’s influence in the region. In its practical application the SAP
involves a series of steps, ranging from the establishment of taskforces, feasibil-
ity studies on an SAA, the beginning, conclusion and finally the ratification of the
agreement. This in turn opens the way to application for membership, launching
the candidate country on a similar process ultimately aimed at accession to the
EU. At each of the steps of the SAP, progress is made dependent on the fulfilment
of conditions formulated by the EU. The annual reports by the Commission intro-
duced in 2002 are a further way to regularly assess performance. In 2004,
European Partnerships were also concluded to commit the countries of the region
to a set of reform priorities. The assistance offered within the framework of the
Community Assistance for Reconstruction, Development and Stabilisation
(CARDS) programme, much of which is now devoted to institution building, is
also designed to support the same reform priorities.

While important foundations have been laid to improve the economic situation
in the region, economic development is probably the biggest remaining concem,
Growth rates in Southeastern Europe have risen substantially, but the rates and
sustainability of economic growth are still disquieting. This is exacerbated by
high unemployment and in parts severe lack of investment. Economic growth in
the Western Balkans has been above the EU average during the past decade but
all the countries continue to face significant structural challenges, in particular
the decline of the old industries and underdeveloped agriculture. High unemploy-
ment and severe social problems continue to overshadow an essentially positive
macro-economic picture. The EU has provided by far the lion’s share of external

finance, contributing some €9 billion to the region in the .voaoa moooL.o. With
its threefold aim of stabilising the region, enhancing regional cooperation and

supporting the region on its path towards European and Euro-Atlantic integration,

the Stability Pact, established in 1999, has supported these positive awé_ovaaam
in Southeastern Europe. With two prominent aoso.n nonmom.mdoom in 2000 and
2002, significant support could be secured for the region, particularly for upgrad-
ing the necessary infrastructure. The focus has mﬂ.cmmemmnz% moved towards
facilitating regional cooperation and promoting foreign &_”moﬂ .E<mm5..m.=ﬂ (FDI).
Attracting FDI is difficult on a purely national level, considering the size of Ea
markets, but the current network of free trade agreements Qﬁ.mrmv_ now being
transformed into a regional FTA, establishes a Emaﬁ. of 55 million consumers,
clearly more attractive for investment (see www.stabilitypact.org).

The EU now has a stronger profile in the Balkans than ever cm.moﬁ. Ten years
of the Stabilisation and Association Process have produced sufficient progress to
validate the overall policy approach, but clearly not enough to allow compla-
cency. During this time the Western Balkans has gmocvﬁ&u\ c@ooBm,Boﬁm
stable, and the EU has also become an operational actor in the area of ‘hard
security. Opening the perspective of EU BaE_um.HmEv to the countries nw the
region has had some important successes, notably in Croatia and Kmooaoﬂm, but
has not yet had its full mobilising impact in other parts of the region. It is clear
that the ‘European perspective’, while important, needs to be oogﬁ_mamnﬁa bya
more hands-on approach by the EU. The member states are not always united on

important policy aspects.

EU assessments

In February 2011, the European Commission presented its annual mmmam.mBmE of
the EU’s enlargement agenda. It outlined the current state of preparations, the
challenges ahead, and the way forward for the Western Balkans and Turkey. The
Commission proposed candidate status for Zonﬁm:mmwo“ and recommended that
accession negotiations with Montenegro and Albania mwoﬁa be om@dma once
these countries have met a number of key priorities set out in the opinions. ,ﬂa
Commission confirmed that Croatia was entering the final E.ummm of its accession
preparations. Presenting the package, Commissioner Fiile said:

As the Lisbon Treaty removes institutional bottlenecks m.Ea creates the
opportunity for the joint implementation of all foreign affairs tools (CFSP
and community tools), the enlargement agenda can move ?.wﬁ.ma.
Negotiations with Croatia have entered their final E“_m.mmu while womo:mco.bm
with Turkey advance, albeit at a slow pace. Accession u.omonmz.obm. S:.:
Iceland have been launched and Serbia’s EU EaB@onmEv.mmEHomcou is
being processed. The Commission has presented its Opinions on ”%m
membership applications of Albania and Montenegro. ._,.rm. OoB:.:wm_ow
renewed its 2009 recommendation that accession negotiations with the
former Yugoslav Republic of Macedonia should be opened, and reconfirmed
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the European perspective for Bosnia Herzegovina and for Kosovo. Refy il
efforts in the enlargement countries have already started to bring tangible
benefits to their citizens. Citizens of Albania and Bosnia and Herzegovin
will soon be able to travel visa-free to the EU. Serbia, Montenegro
former Yugoslav Republic of Macedonia have already been benefitting fi
visa-free travel for the past year. Across the enlargement region, many

the negotiations. Speaking in Skopje E mo_uE.mQ Noomu mnmmam_ﬂ wmﬂaw.o
commended Macedonia’s efforts in achieving stability and inter-ethnic reconci m
ation, but said that further reforms were necessary to meet the political an

economic criteria for EU membership. Similar messages were ﬁ.mmmma to .mE.uEm
”Eﬁmm the next six years. One of the main problems for not starting negotiations
with FYROM was the continuing dispute with Greece over the name. Greece

economies are being strengthened despite the global crisis; the protection of

for membership require a process of profound reform. Numerous challenges

remain, among which good governance, the rule of law and freedom of

expression are the most important, Full cooperation with the ICTY remaing
a key condition for the whole accession process of several countries,

Constructive diplomacy is needed to prevent bilateral issues from hampering
the overall accession process.

Croatia

On 29 October 2001, Croatia signed its SAA with the EU; it came into force.
on I February 2005. In June 2004 the European Council confirmed Qommf.
as a candidate country after the European Commission had issued a positive opin-
ion on Croatia’s application for EU membership. The opening of accession nego-
tiations was scheduled for March 2003, but was put off because of an assessmen
that Croatia was failing to cooperate fully with the ICTY. In October 2003,
following a statement of the ICTY chief prosecutor, Carla del Ponte, that Croatia
was fully cooperating, the accession negotiations were opened. Shortly after the
opening of the negotiations the Croatian general accused of war crimes, Ante
Gotovina, was delivered to the ICTY in The Hague. Negotiations were slow and
steady. The EU did not wish to rush the entry of Croatia because of the bad public-
ity surrounding the entry of Bulgaria and Romania, both countries were widely
perceived as joining before they were fully prepared. Croatia had hoped to join
the EU by 2009, but the date slipped to 2011 and finally 2013. Even after
concluding the negotiations member states demanded that the EU continue to

monitor developments in Croatia with regard to commitments undertaken prior
to membership.

Former Yugoslav Republic Of Macedonia (FYROM)

Macedonia signed its SAA with the EU on 9 April 2001; it came into force on

1 April 2004. Macedonia applied for EU membership on 22 March 2004, At
its meeting in Brussels on 15-16 December 2005, the European Council
granted candidate status to Macedonia after a positive report from the
European Commission. However, it did not agree on a date for the opening of

refused to accept the name Macedonia in case it stirred irredentist feelings in
“,aoH.EaE Greece. In April 2011 Commissioner Fuele congratulated FYROM on
U,.En fair and peaceful parliamentary m_mozonmw vE warned Emﬁ ?n:.ma. H.mwoddw
were required regarding reform of the _.cnrﬁwd\ _.&a public maEEMQWQOP
Continuing the fight against corruption and improving the rule of law reforms
were equally important.

Albania

On 31 January 2003 negotiations for an SAA between the EU and Albania

were officially launched, but progress was very mwné. The November 2005
Progress Report on Albania registered improvement in a number o.m areas, E:
-~ called for better results in fighting organised crime and corruption, and in

enhanced media freedom, further electoral reform and swifter property R&E-
tion. The Commission report noted that the Albanian economy was working

according to the principles of a market economy ‘only to a certain extent’ and that

extra efforts were required to align Albania (.Ew EU w.ﬂmaawaw in several w_mEm
including free movement of capital, noEnmcnou.u agriculture E.a ﬁrm.m=<._mcn-
ment. On 18 February 2006 the SAA with Albania was finally Emdma in Hﬁbm
by Commissioner Olli Rehn and Albanian Foreign Minister Besnik Mustafaj. In

 the past five years Albania has made some progress in the social and economic

fields but political conflicts have :uade.bma. the country’s aim of a mSOOMH
rapprochement with the EU. In 2011 OoBmemHon.mH Fuele gavea welcome to the
Action Plan but pointed to continuing ammo_muo_w,m RmmaEm. the rule om law.
According to the Commission there were .m.cvmﬂmuzﬁ mroqn.onuumm _.mmm:.&nm a_wm
independence, transparency and accountability of the E&m_& system’. The mw t
against corruption, organised crime, freedom of the media and property rights
were other areas singled out where Albania nmnmm.m to make more progress. The
economic situation was positive but the country had to H.omo.?m its political prob-
lems. He noted that the political situation had further .aﬂm:owmﬁma mﬂﬂ. the EB\
municipal elections and suggested that outside help might be useful in preparing
and monitoring elections.

Bosnia and Herzegovina

The European Commission approved on 18 Zowmacm.n 2003 a m@mﬂg.:a.\ mEMu\
assessing the readiness of Bosnia and Herzegovina Aw:.c B start negotiations for
an SAA with the EU. The study concluded that aomnsmﬁ_oum should start once
BiH had addressed 16 key priorities. Following significant progress by BiH in
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addressing these priorities the Council authorised the start of SAA negotiations,
which were formally opened in Sarajevo on 25 November 2005 during a visit by
President Barroso. The Commission report of November 2005 was critical of the
many obstacles impeding political and economic reform. The functioning of the
central institutions was handicapped by complex structures, fragmented decision-
making power and lack of resources. The country had to make serious efforts t
improve its executive and legislative bodies. The report noted some progress in
the economy but drew attention to the lack of market structures and the inability
to transform the EU acquis into local laws in many key areas. Further annual
reports by the Commission painted a similar picture of a failure to establish genu-
ine national institutions. In April 2011 Fuele wamed that it was now urgent to
establish a state-level government and to tackle reforms. The EU agenda should
lie at the centre of the government’s programme. The Constitution needed to be
brought into compliance with the European Convention on Human Rights, and

state-level state aid law adopted. Both were necessary for a credible membership .

application.

Serbia

On 3 October 2005 the Council authorised the Commission to begin negotiations
for an SAA with Serbia. During his tour of the region in February 2006,
Barroso reminded Belgrade of its duty to cooperate fully with the ICTY and
deliver the suspected war criminals Radko Mladic and Radovan Karadzic to The
Hague. Karadzic was captured in 2009 and Mladic in 2011; both were sent to
the Hague for trial. The 2011 Commission report noted that there was still not
full respect for the constitution in Serbia and insufficient democratic control
of the armed forces. The Commission also stated that it expected Belgrade to
adopt a constructive approach towards Kosovo. In its assessment of the
economy, the Commission drew a mixed picture. It was more critical of the
failure to achieve progress in visas (with Montenegro), asylum, migration and
border controls.

Montenegro

In May 2006 a small majority voted in a referendum for an independent
Montenegro separate from Serbia. The secession took place peacefully and
Montenegro began its own preparations for an SAA and membership. In the past
five years Montenegro has made steady progress but in the April 2011 EU report
there were some tough messages. The government was asked to redouble its
reform efforts and make sure that all actions undertaken were solid, coherent and
sustainable. Particular attention should be given to the timetable for the adoption
of the election law, as well as the adoption of judicial reforms. Regarding the
fight against corruption and organised crime, further efforts were needed to build
a track record — and to adopt sound legislative amendments in the areas of conflict
of interest and political party financing. On displaced persons, efforts needed to
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be stepped up to provide them with legal status and to ensure respect of their
economic and social rights.

Open questions

There are also several open questions in Southeastern Europe that :wma to ._um
addressed before the region can reasonably become a part of the EU. This mv.mrmm
not only to Kosovo but also to Montenegro. It is also impossible 8. envisage
Bosnia joining the Union while still under the authority of an EU/UN Emr. repre-
sentative. Of course, the question of when all of Southeastern Europe will be a
part of the EU is still very unclear and will probably remain so for several years.
The EU has come a long way in outlining a roadmap for the region, but the time-
line is of course dependent on a multitude of factors including the ability of
countries of the region to continue with their reforms and the willingness of the
EU to continue with the enlargement process. The two no votes in France and the
Netherlands were regarded as indications of enlargement fatigue among mEnwmmn
citizens. A further complication is the heated discussion on Turkey’s accession to
the EU. With the accession of Romania and Bulgaria in 2007 the Western
Balkans have become an island within the European Union. The EU therefore has
a clear interest in ensuring that these outstanding problems are addressed and that
Southeastern Europe continues on its current path of stabilisation. In this respect,
the clear perspective of European integration is likely to continue to be the key
reform incentive in the region. Nevertheless, the necessary steps can only be
taken by the governments in Southeastern Europe themselves. The timetable for
accession is therefore largely in their own hands. .

It is something of a paradox that, whereas the overall risk of conflict in ﬂ.rm
Western Balkans has greatly diminished, the EU’s involvement in hard security
issues in the region has steadily expanded. The paradox is, however, easily
explained by the fact that the development of the ESDP really began only at the
end of the Balkan wars, and EU military and police operations only became
possible at the end of 2002. In view of the important European security interests
at stake in the Balkans, it was the logical theatre in which to undertake the first
ESDP operations. While the EU may be a latecomer as an operational actor in
security policy in the Balkans, there remains much to do. The era ow.HE.mo-momjm
conflict might be over but, in parts of the region, the potential for inter-ethnic
tensions and confrontation persists. As of late 2011 there are still concerns about
the stability of Bosnia. In terms of consolidating the state structures and the return
of refugees, progress over the past years has been H.oBmemEm..moigmﬁ Em
reform efforts are not yet self-sustaining, and a significant security presence is
still necessary to maintain the commitment to the Dayton agreement. In .Hﬁomosuw
there is still no sign of an agreement between Serbia and its former province that
would lead to a new relationship. The third post-conflict area where the EU
remains strongly engaged, Macedonia, has developed mmooﬁmmgm@.oéa the
past years. There has been important progress in implementing the Ohrid m..mEm-
work agreement, which ended a brief period of ethnic conflict, and the ethnically
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mixed government appears committed to multi-ethnicity and to progress towards

parties pay lip-service to the objective of EU membership, the European idea
EU membership. The residual risks in Macedonia are mostly related to the danger

clearly does not as yet have the powerful uniting force that it did in HOmEHm_
: . iti i i ionalist past
of a spill-over of a renewed crisis in Kosovo. There has also been no progress o Europe. All too often the political mm.mnam is aoddbmwoﬂ%% Mﬁmwﬁawﬂ_mmn Embﬁ&o
the name issue — Greece refuses to recognise the name Macedonia because ; rather than by the European future, with the settling of old scor
northern province is also called Macedonia and it fears irredentist calls should jt tackling of concrete challenges.

The EU’s promises

Despite the varying degrees of enthusiasm m.um SE.Emjomm to ES tough %9-
sions, it is important that the EU should remain credible in Wa.mﬁﬁm the promises
set out at Thessaloniki in 2003. At the same aEmu. the perspective of mG.Bo.B‘cmH-
ship, although a powerful motor for reform, will not work .,SEoE EmEmomﬂ
institutional and financial engagement. This may mean a change in ﬂrm approac :
to funding for the region. The original idea of EHEm the status of .mmmon_mﬂw
(following the conclusion of an SAA) into an attractive longer term option ﬁo: M
countries of the region has clearly not worked out as vamﬂoa. Both Qom.am an
Macedonia submitted their applications for EmB@oEE.@ not long after .&.m: SAA
came into force. The other countries of the region are likely to follow their exam-
ple. An SAA is not seen as an objective in its own right, but merely as a stepping
stone towards pre-accession status. This view is perfectly :baawmm.sn_mgn, since
EU accession remains the ultimate objective and every country wishes to Bomm
towards the next stage as quickly as possible. But it is also nmﬁwoaoma E\.a.a EU’s
funding policy, which made pre-accession status more attractive m:mnm_m:% .Ewc
the CARDS assistance open to SAP countries. This led to an indefensible m:.cm-
tion in which the most developed countries enjoyed the most generous EU assist-
ance. The Commission has moved to change this, and since mooq. there Wmm. been
no difference in funding between candidates and non-candidates in the region.

Organised crime

While the EU remains deeply involved in seeking to resolve these open questions
a new security threat has emerged in the region. As the risk of major conflict has
receded, the focus has shifted from the military to the policing aspect. Organised
crime, in particular trafficking in humans, drugs and weapons, is today the mogt
pressing security issue, with a clear impact also on EU member states. Widespread
poverty, weak state institutions and endemic corruption provide a fertile ground
for criminal networks, which exploit the traditional transit role of the Balkans
into Western Europe. Combating organised crime and bringing war criminals o
justice are therefore essential elements of the efforts to consolidate democracy in
the Western Balkans. The EU’s approach to tackling these problems is multid-
mensional. It ranges from strict conditionality regarding cooperation with the
ICTY in The Hague, to visa bans against individuals supporting war criminalg
and crime figures linked with extremist political groups, to police operations in
Bosnia and Macedonia, to many CARDS programmes in the areas of rule of law
and border security. This is complemented by activities of Europol and
EU-sponsored activities within the Stability Pact. The multiplicity of projects and
activities, which are complemented by bilateral measures by individual EU
member states, cannot hide the fact that the overall record in this field is not alto-
gether encouraging. Not only is there a distinct deficit in coordination among the
various actors in this field, but also the resources and the manpower deployed are
$o far no match for the well financed and smooth international and inter-ethnic
cooperation of criminal networks. Case study 9.1: Kosovo
Until 1999, Kosovo was part of the former %ﬁmo&mﬁm. From 1974 to Gmw“
Kosovo enjoyed autonomy as a province of mm.wgmu.m status Emﬂ gave it
almost the same rights as Yugoslavia’s six republics. The majority of
- Kosovo’s population is Albanian, but various other minorities live in the
= province, the largest of which are the Serbs. The conflict between Kosovo-
- Albanians and Kosovo-Serbs has a long history. The Gwo.m saw &m. gdm.w.
up of Yugoslavia, formerly held together by communist rule, into its
constituent republics. The Dayton Peace Agreement of 1995 marked the
end of the war in Bosnia-Herzegovina, which had lasted m.o.B G.mw to 1995.
The internationally negotiated agreement settled the relationship between

Uneven progress

Overall progress in the Balkans is very uneven. By far the most advanced country
1s Croatia, with Albania lagging far behind. There are several explanations for
the marked differences in progress. Historical factors, differences in capacity,
constitutional issues and political commitment all play a role. The success of the
accession process in Central Europe rested to a considerable degree on the fact
that the political elite in candidate countries was largely united in its commitment
to European integration. Whatever the political complexion of the government,
the EU always found a partner willing to take the necessary tough decisions and
to move forward on the accession agenda. This is not yet the situation in the
Western Balkans. The legacy of the wars and structural weaknesses make the
political landscape even more volatile and unstable. While almost all political

(continued)
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the Republic of Bosnia and Herzegovina, the Republic of Croatia, and the
Federal Republic of Yugoslavia (consisting of Serbia and Montenegro).
Kosovo continued to be part of this rump state. The failure of the Dayton
talks to address the already pressing tensions in Kosovo later turned out to
be a crucial mistake. .

When Milo$evi¢ reached the top of the Serbian Communist Party, he
substantially cut the autonomy rights of the province. He pursued an
increasingly nationalist Serbian course and purged all state institutions of
Kosovo-Albanians. In 1989 he lifted the autonomy status. This angered
Kosovo-Albanians, who declared their separation from Serbia and estab-
lished parallel institutions. They pursued their idea of an independent
republic by peaceful means until the mid-1990s, when the Kosovo
Liberation Army (KLA) began a guerrilla war against Serbian rule.
Belgrade responded with repressive actions, also against the civilian popu-
lation. The situation escalated in February and March 1998 when the
conflict caused many Kosovo-Albanians to flee from the province.

The EU’s efforts to put pressure on Belgrade yielded no result as it
lacked the military means to back up its diplomacy. In early 1999 the
Rambouillet peace conference, in which the US participated, ended in fail-
ure. On 24 March 1999 it was NATO that launched a bombing campaign
to stop the attacks of Serbian forces in Kosovo. The air strikes lasted
until June and finally forced MiloSevi¢ to withdraw his troops. In June
1999, UNSC Resolution 1244 was adopted, turning Kosovo into a UN
protectorate administered by the United Nations Interim Administration
Mission in Kosovo (UNMIK). UNMIK comprises four pillars: Pillars I
(Police and Justice) and II (Civil Administration) are led by the United
Nations themselves, Pillar III (Democratisation and Institution Building) is
administered by the Organisation for Security and Co-operation in Europe
(OSCE), and Pillar IV (Reconstruction and Economic Development) is in
the hands of the EU. The EU has made a substantial political, technical and
economic contribution, especially through the European Agency for
Reconstruction, which implements Pillar IV of UNMIK, but not without
some criticism.

In October 2005 the UN Special Envoy Kai Eide in his ‘Comprehensive
Review of the Situation in Kosovo’ recommended the opening of negotia-
tions to resolve the question of Kosovo’s final status. The Security Council
gave the go-ahead for them to begin, and the former Finnish President
Martti Ahtisaari was nominated to lead the talks as the UN’s Special
Envoy. The EU also nominated the Austrian diplomat Stefan Lehne as the
EU representative to the future-status process of Kosovo. The key question
was whether Serbia would accept the independence of Kosovo. When
Kosovo gained its independence in 2009 a number of EU member states
(as well as Russia and China) refused to recognise it as they were concerned
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W * at the precedent it could set. It has been a struggle to ensure even a mini-

mum of relations between Kosovo and Serbia. s

. In April 2011, the Commission proposed Kosovo’s participation 1n a
" number of EU programmes. Fuele said that he was oou.nwaaa about ﬂ_....m

long-term sustainability of the budget and the vno&oﬁmgw.a‘ of economic

policy. There were serious shortcomings as Hommam.vzwro procurement,

state aids and implementation of intellectual property rights. Kosovo needed

to continue reintegration efforts to move towards the visa dialogue.

TR

m

Overall reform efforts in the Western Balkan countries rm<.m been mixed.
Reform and visa freedom seem to go hand in hand. Croatia, m.ﬂ.gm_ Zowmo.nnmao
and FYROM have been granted visa freedom with Albania and mcmﬂm and
Herzegovina still in the waiting room. Fuele said E.mﬁ most economies had
been strengthened despite the global crisis, the protection of _H.EEE._ rights mba
fundamental freedoms were moving closer to EU levels and regional ooovm&son
was making significant advances. Peace and stability have been consolidated,
benefitting not only the region itself, but Europe as a whole. Numerous chal-
lenges remained, among which good governance, H.:m ﬁE.m of law and mﬁaoa.o_s of
expression were the most important. Full cooperation with the H.ij HoBmEmm a
key condition for the whole accession process of several countries. Constructive
diplomacy was needed to prevent bilateral issues mS.B amﬁwo.asm the overall
accession process. The Commissioner underlined that in the period 200713 the
EU had allocated 11.5 billion Euros for institution building, human resources
development, and regional and rural development of cross-border cooperation.

Turkey

The EU’s relations with Turkey pose two inter-related challenges. The first is
enlargement: is the EU ready to accept Turkey as a member state? The second
stems from Turkey’s strategic relevance as a regional power, and as an energy
route to Europe. Turkey, which was granted candidate status in 1999, is not just
another enlargement. With a population of nearly 80 million in 2011 (and .mmﬁ to
reach 100 million by 2035), Turkey would be the largest member state in the
EU, with all the consequences for the institutions. It sﬂcE also be the m:.m.ﬁ
predominantly Islamic state to be a member (assuming it joined before .>EmE»
or Bosnia) — an issue that frightens some people and gﬁgmﬂ others as it AEEE
disprove assertions that the EU was a ‘Christian club’. Millions of people in the
Middle East, North Africa and the Balkans are watching closely the progress of
Turkey towards accession. More than 40 years ago the mC agreed that ,._,E.H.Sw
was eligible for membership. Only in the last few years, with the anaﬂﬁumuo.u
of the Erdogan government to push through long-overdue Hmmonamq. wm.w this
become a realistic prospect. But just as Turkey has shown its determination to



Lbo  fhe Laikans and Turkey

the Islamic world would seem rather short-sighted. A democratic, Prosperous
Turkey anchored in a predominantly Christian EU would be a tremendous asset
for reformers throughout the Muslim world. The hesitation on the EU’s side

has led to a slowdown in Turkey’s internal reforms and a continued impasse on

the Cyprus issue.

Turkey is an important regional power with interests in the Mediterranean, the
Middle East, the Caucasus, Central Asia and the Balkans. All these areas are

characterised by instability and pose potential security problems for the EU.

Although there may be some differences, overall the EU and Turkey have similar.

interests in seeking to promote peace, prosperity and stability in these regions.

Turkey has a number of outstanding problems with its neighbours, including:
Greece (the Aegean, Cyprus), Syria (the border, water) and Armenia (history), It

has the largest armed forces (790,000) and spends proportionately more op
defence (4.8 per cent of GDP) than any other European member of NATO. It thus
has an important capacity to support ESDP operations, something that it js
already doing as a candidate country. Turkey is regarded as a key ally of the Us,
but the run up to the US-led invasion of Iraq revealed that Turkey was willing to
go against the wishes of Washington when its own interests were at stake. It has
generally been supportive of the EU developing its own defence capability and
structures while underlining the continuing importance of the Atlantic alliance, [t
hosted the 2004 NATO summit in Istanbul. The future of Turkish foreign policy

will be influenced by a number of factors, both external and internal. The external

factors include terrorism, developments in the Middle East, and the future of
US and EU foreign policy. The internal factors include political stability, the
willingness of the armed forces to remain under civilian control and resolution of
the Kurdish issue.

Turkey is situated in a volatile region characterised by numerous conflicts,
Turkey’s accession would mean that the EU’s new neighbours would include
Iraq, Iran and Syria (plus Armenia, Azerbaijan and Georgia). The first Turkish
priority is territorial integrity — hence Turkey’s preoccupation with the Kurdish
issue. There are some 13 million Kurds in Turkey plus a large diaspora through-
out Europe. Turkey will be vigilant regarding future developments in Iraq given
the large degree of autonomy enjoyed by the Kurds in northern Iraq. There are

also significant Kurdish minorities in Iran (c. 6 million) and Syria (c. 1 million),

Turkey should have a shared interest with the EU in helping to rebuild Iraq and
ensure that it develops some political and economic stability. Like most member
states, Turkey is suspicious of Iran’s nuclear ambitions and of the political
control of the clerics. But there are strong economic ties, especially in the energy
sector. Turkish relations with Syria have improved in recent years as both sides
have sought compromises on minority and water-management issues. There has
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been much speculation about Turkey’s role as a model for oﬁ.rmﬂ Muslim oo:.Ed..mm
.E the wider Middle East and Turkey’s potential contribution to a resolution of
the Arab—Israeli dispute. Turkey does not perceive itself as a role model and has
shown no inclination to export its values, including secular %8838.: to other
countries. Similarly Turkey has been reluctant to be drawn into the Middle East
peace process. If there were a settlement at some future %8.“ and the EU was
‘_E&ﬁ& to play a role in economic assistance and/or peacekeeping, Turkey would
most likely be willing to play a full role.

Turning to the southern Caucasus, Turkey has a troubled a&mm.ozwg.v with
Armenia as a result of continuing disputes over the alleged mgo..uao of Gﬂ.
There are no major problems with Georgia and Azerbaijan. H_iam.r economic
influence has been growing in the Caucasus and in Central Asia, which could be

useful for enhancing EU interests. There are also strong energy :EG»EEH anew
pipeline bringing oil from the Caspian Sea to the Turkish coast. During the past

decade, Turkey has played a constructive role in the Balkans, often s.oa.an.m with
the EU in peacekeeping missions and in promoting investment. ,:Ho. EmEmomE
Muslim communities in the Balkans (Albania, Kosovo, Macedonia, Bosnia)

- would welcome a decision to open accession negotiations with Turkey. There
- may be a friendly race between Turkey and other Balkan countries to see who

joins the EU first. Turkish-Russian relations have traditionally been cool, if not
hostile, each fearing the ambitions of the other in the Caucasus and .sza.m_ Asia.
A strong increase in trade, however, has helped to improve HnE.:c:m _umgmms
Moscow and Ankara. Both are members of the Black Sea Economic Ooovm__mjou
(BSEC). Although it has few achievements to its name, the WwMO could receive
aboost from Turkish membership of the EU (along with Romania and wEmmev.
Ukraine would likely increase its efforts to become a candidate country following
a decision to open accession negotiations with Turkey.

The regular political consultations between the EU and ,_,E,w.m% over the past
decade have revealed few differences. Turkey has played a prominent role m%onm-
side EU forces in peacekeeping operations in the Balkans and in >wmwm=wm§s.
Ankara has ratified all major international agreements on arms o.oE.nor prolifera-
tion and the UN conventions on terrorism. Its export-control policy is regarded as
satisfactory. During the Convention on the Future of Europe, Turkey was broadly
supportive of proposals to strengthen the CFSP/ESDP. It no<on.ro_omm favoured
a reference to the NATO obligations of certain member wﬁmﬂmm in the final ax.ﬁ
Turkey has a good record in aligning itself with EU %am.amzosmv common posi-
tions and joint actions, although there have been some Bm..mmnm:o.mm over human
rights and Middle East issues. Turkish accession could Eda_aw a significant boost
to economic and trade links between the EU and Turkey’s neighbours. ,_,Esmﬁon
links should be improved in the Balkans and to the Caucasus and Central Asia,
thus facilitating trade and increasing Turkey’s importance as a w.Eu. Zmbu\. of
Turkey’s neighbours have significant energy reserves, and Turkish accession
could help secure access to these resources, possibly aided E.\ the no:mmEnﬁo:
of new pipelines. Turkey will also play an important B.F in E.o EU’s fight
against terrorism and illegal immigration. At some stage it will likely seek to
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Join Schengen. At the same time construction of new dams in southeast Tur
is causing problems for Syria and Iraq. If not properly managed, these coul
become EU problems as well.

Turkey’s membership of the EU should not in itself pose any major new pro
lems for the EU’s external relations. But the Union will inevitably be dra
closer to several regions of continuing political and economic instability. Turki
membership could, however, be an asset for the EU in seeking to promote j
interests in these regions. Whether the EU emerges as a global actor will depend
more on the political will of all member states and the readiness to make maxi-
mum use of the new treaty provisions than on the addition of any one new state,
even one as large and important as Turkey. Turkey is the seventeenth-larges
economy in the world and has enjoyed high growth rates in the past decade. Ifit
were to continue with these growth rates, by 2014, the target date for accession,
it would not be too far from the EU average in terms of GDP per head. By
Turkey has a long road to travel and will have to maintain the pace of reforms
introduced by the Erdogan government in 2003. It continues to infuriate even ifs
best friends in Europe by regular lapses in human rights, such as the attempted
prosecution of the leading author Panuk for writing about the massacre of
Armenians by the Turks in 1915, stili a taboo subject in Turkey. Another very
sensitive subject is Cyprus. According to the Greeks, Turkey invaded Cyprusin
1974 and engaged in ethnic cleansing. According to the Turks, they moved forces
to Cyprus to protect Turkish Cypriots who were in danger of being killed by
Greek Cypriots after a military coup.

Turkey’s EU membership negotiations in mid-2011 were in dire straits,
Problems over Cyprus, opposition from a number of member states, and Ankara’s
growing disillusionment over what it considers to be an insincere EU approach,
is affecting relations. Each side is blaming the other for refusing to move. Since
negotiations began in October 2005 only 13 of the 35 chapters have been opened
with just one provisionally closed. Eighteen chapters are frozen due to vetoes by
Cyprus, France or the European Council as a whole, with only three chapters
remaining — competition policy, social policy and employment, and public
procurement. While the French block a handful for political reasons the majority
are blocked due to Turkey’s failure to meet its customs union obligations fully
vis-a-vis Cyprus. Until now Turkey has refused to do this, until the EU delivers
on its own ‘promises’, in line with the unanimous decision of the EU Council of
26 April 2004, to the Turkish Cypriots. This was made following the 2004 UN
Annan Plan Referendum for the reunification of Cyprus, when Turkish Cypriots
voted ‘yes’ while Greek Cypriots voted ‘no’, only for Cyprus to become an EU
member a week later. As something of a consolation prize the EU offered the
Turkish Cypriots an economic package including a Direct Trade Regulation,

However, the regulation has never materialised due to Greek Cypriot opposition,
The Greek Cypriots view it as a step towards recognition of the Turkish Cypriot
administration. As a result, confidence in the EU has decreased amongst Turks,

While the opposition of key member states, France and Germany, the economic
crisis, and the fact that is has almost become socially acceptable to be

anti-Muslim, are serious problems, they are longer term wm.,msmm. Leaders and
circumstances change and with Turkey’s possible Ema_u@ﬁm?_o at least ten years
way nobody can predict the future today. Hwouomop.n.u these ssues m.roEn__ not Um
Qﬁﬁmmﬁ@ blown up and used as an .mxm:mm to hide behind. It is also So_.“..ﬁ
w«&:ﬁm that Turkey is the recipient of significant support from several oﬂwwﬂ ig
‘member states. However, without a solution to the am.omamw old Cyprus problem,
waﬁwaw cannot join the EU. Contrary to some Turkish statements Em.“ country
needs the EU to continue the reform process and to attract MOH..»» solution to the
Cyprus problem would open the path for Turkey. However, s&:m Some progress
‘has been made in the peace talks, there are mE_.BmB\ mmﬁm..ﬁo be bridged. mgmﬁﬁ
issues such as property, power-sharing, security and territory are mma. from g:.ﬁ
agreed. However, if no progress is made on Cyprus, the membership talks @:
eventually stop. With this outcome the EU will E.mma to find a way of Wooﬁsm
 Ankara anchored in the EU orbit beyond the accession process % Turkey is not to
‘slip away’. If the EU and Turkey were able to work oozmq.cozad@ Emﬂwﬂ in
other areas such as energy, foreign policy, trade and me.EJr ovam.Eob Eme
slowly diminish. Speeding up Turkey’s process towards 4 Smm-m.mm regime wou H
also signal that the EU is ready to embrace Turkey, which is, after all, a crucia

economic and political partner.

Cyprus

The unresolved problem of Cyprus may be viewed as one mzq the biggest failures
of EU policy over many years. In 1961, Oﬁ.zdm became E.amv.omama from the
colonial power, the UK, which nevertheless insisted on BmEﬁEEw.m two sover-
eign military bases on the island. The island had two principal a”BEo oogﬁﬂ-
ties, roughly 75 per cent Greek Cypriots and 25 per cent AE.E.m: Ouﬁnoﬂm.. w
1974, after a period of internal unrest and fears of a plot to unite OuﬂEm wit
Greece, Turkey invaded the island in an effort to A@Hoﬁo.ﬁ. HEE.mr Cypriots m:m.m-
edly under threat from the Greek Cypriots. The Eﬁamzos&. noaﬁﬁﬁw\
condemned the Turkish move; no state, apart from Turkey, recognised the se f-
proclaimed Turkish Republic of Northern Cyprus .AHWZQ. The mc.,\mdnsmﬁ in
Nicosia was regarded as the only legitimate authority, wép.&ocmw it was not in
control of the northern part of the island. Cyprus remains divided today, despite
i ble attempts to find a solution. . .
EDHMJM_WP Ouﬁ_‘c%%@:ma to join the EU and was given a qualified green light
by the European Commission. The EU ooEE.mRm that Cyprus should not
be denied membership because of the intransigence .ow the TRNC leader,
Mr Denktash. It was not thought that the Greek Cypriots would oppose any
reasonable proposal to reunite the island. OSuEm.éwm thus m:oio.m to proceed
through all stages of the accession negotiations Snroﬁ. any ooBHEa.dm.E not Hm
oppose a UN-brokered deal. In 2004, after Bosapm .ow difficult negotiations, an
after the departure of Mr Denktash from the ﬁo._:_n& scene, the UN maQ,QMQ
general, Kofi Annan, put his proposals to both manm.. .mmmmE_mE he proposed a
package deal whereby there would be a confederal political structure, an exchange
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of territory, a settlement of property issues, and Turkey would also withdraw s when, if ever, the various oozu.me .§= be Rm&\ wom. anmmzww. HMMMM:MMM MMM
troops from the island. In April 2004, in separate referendums, the north voteg be quite a mouthful 8. chew, but .: is the .n:mmﬁoa ow ur ow ﬁoéw& i
65 per cent in favour of the Annan plan, but it was rejected by 76 per cent of the ship that Hﬂw :w&ﬂ Ho_mﬂﬂm the MM %&MMMNM%M Mr”w MW M_MM MHM_mmm b
. . ere should be no ;s
Greek Cypriots. The EU had campaigned hard for a yes vote and was left lookige 3 %MMWEnB@oEE@ has become highly sensitive in many member sates; e
m.u rance, for one, has promised a referendum if and when the negotiations are
completed. At present it is difficult to see how the Tduo_u.voo% would endorse
Turkish accession. Perhaps a settlement of the O%E..cm 9%:8. 40:5 go some
‘way to calming fears about Turkey. But 30 years of failed negotiations offer little

encouragement.

helpless. EU Commissioner Verheugen said he felt betrayed by the negative vg e
in the south. But, despite the no vote, Cyprus acceded to the EU on 1 May 2004,
There was no attempt to Qu.: Cypriot membership on hold until the island ws
reunited — the long-term goal of the Union, After May 2004 the EU promised the
north improved trade and a financial package, but both measures were blocke
by Nicosia. Eventually, in February 2006, the Council agreed a package of
€139 million for northern Cyprus. The Cypriot attitude greatly annoyed several
member states. The former British foreign secretary, Jack Straw, was perhaps the
most outspoken when he declared in January 2006, after a disputed v
the north of the island, that:

Key questions

How did the EU perform in the Balkans during the 1990s?
What are the main difficulties facing the Western Balkans? .
Is the EU ready, willing and able to accept the Western Balkan countries

the British government nor most European governments would have touched as member states? . -

the idea of allowing a divided Cyprus into the EU. We want to see a unified 4. What are the prospects for regional cooperation’ -
Cyprus, but the current approach of the government of Cyprus does not iy 5. What are the pros and cons of Turkish EU members ﬁ.p. ,
any way represent movement toward a united Cyprus and objectively is 6. How would Turkish accession impact on EU foreign policy?

Cyprus was a major failure of EU foreign policy. Discuss.

Conclusion - Further reading

Owen (1995), Holbrooke (1998) and Bildt (1998) oﬁ..wmn differing accounts of the
Balkan quagmire in the 1990s. Hannay (2004) E,oSnom a masterful summary of
the fruitless efforts to find a solution in Cyprus, while Goulard (2004) offers a
powerful polemic against Turkish membership of the EU.

Throughout the 1990s the Western Balkans were nearly always the top priority
of EU foreign ministers. Today the Middle East, North Africa, Afghanistan, the
struggle against terrorism and WMD proliferation sometimes have an equal or
higher priority on the agenda. Competition for the attention of decision makers,
but also for the administrative and financial resources of the EU, has become
fierce. Yet there can be no doubt that because of its geographical proximity and
the EU’s massive involvement over the past decade, the Western Balkans remain
a central challenge for the EU’s external relations. The stability of the region is
intrinsically linked to that of the EU, and the EU’s credibility as an international
actor thus depends to a large extent on its success in the Balkans. Unlike in 1991,
the EU today has the experience, the instruments and the appropriate strategic
concept to help the Western Balkan countries meet the challenges at hand,
What is now required, first and foremost, is the determination and staying power
to build on the progress achieved and to bring — in close co-operation with its
partners in the region — the ‘Europeanisation of the Balkans® to a successful
conclusion.

The EU’s performance in the Balkans during the 1990s left much to be desired,
But the difficult learning experience led to progress in the defence field and a new
resolve to offer the countries of the region a roadmap towards future EU member-
ship. But the region has a very negative image with European public opinion;
and, given the undoubted enlargement fatigue in the Union, no one can predict



