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Abstract 
This paper seeks to evaluate the EU foreign policy performance towards its 'near abroad' as it 
is addressed in the framework of the European Neighbourhood Policy (ENP) focussing in 
particular on the aspect of policy appropriateness. The Barroso Communication on 'Greater 
Coherence, Effectiveness and Visibility' released in June 2006 builds the analytical starting 
point, equally indicating the "suitability of policy instruments to the task at hand" as one of 
the decisive factors for the overall success of EU external action. Employing a historical 
institutionalist perspective, the paper intends to show to what extent path dependencies 
might reduce this appropriateness in the case of the ENP. It focuses on the policy solutions 
produced in the ENP framework, trying to identify and conceptualise their quality and nature 
as well as their performative power in view of the policy�s self-proclaimed objectives and with 
regard to the expectations from outside. By trying to relate the analysis to the wider 
framework of EU external action, the paper seeks to come to major conclusions about the 
general credibility and effectiveness of the EU as a foreign political actor. 
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Introduction 
The history of European integration has been one of permanent expansion.1 Enlargement has 
proved to be a strong policy tool to enhance stability, peace and prosperity on the European 
continent. Recently, the European project has entered a crucial stage. The enlargements in 
2004 and 2007 have not only brought the EU into direct contact with new areas of strategic 
interest; they have also shifted the EU borders to the very eastern � and probably ultimate � 
limits of Europe, leaving outside a number of states that are unlikely to ever become 
candidates for formal membership. Seeking to avoid the emergence of new dividing lines, in 
2003, the European Commission introduced the concept of a 'Wider Europe', a vision set out 
to establish a 'ring of friends' in the European neighbourhood (COM(2003) 104). The fact 
that official declaratory statements like the European Security Strategy (ESS) mention the 
stabilisation of the 'near abroad' as one of the first priorities on the foreign and security 
political working agenda makes clear that "building security in our neighbourhood" is the 
most exigent geopolitical challenge the Union will have to face in the near future (ESS 2003: 
7). Adding up the objectives of the respective policy framework, the European 
Neighbourhood Policy (ENP) appears to stand for one of the most ambitious plans of 
"governance export" the European project has envisaged so far (Magen 2006: 383). The ENP 
is aiming high in both normative and physical terms. The catchment area it seeks to address 
is larger than the EU territory itself.2 Since the overall success of the policy is likely to have 
major repercussions on the way the Union is seen globally, the ENP must be perceived as a 
showcase for a general assessment of the EU's foreign political actorness.  

This paper seeks to assess EU actorness towards its 'near abroad' by looking closely at the 
policy solutions produced in the ENP framework. This assessment focuses on the particular 
aspect of policy appropriateness, meaning the suitability of the ENP in view of its self-
proclaimed objectives and with regard to the expectations from outside.3 It mainly tries to 
answer the question whether and to what extent the ENP offers the appropriate institutional 
equipment for the EU to meet the declared intent of establishing a ring of friends in its 
eastern and southern peripheries, and thereby, to become a more credible and effective 
foreign political actor. The analysis is not limited to the evaluation of existing institutional 
outputs; it also touches upon the question of what the ENP actually should produce in this 
respect. The scope of this study will not allow for an extensive discussion of structural 
alternatives. However, by trying to identify the weak points in the current policy construct it 
seeks to provide a reference point for further reasoning about improvement potentials.  
The paper starts with a short introduction to the establishment and development of the ENP 
(section I), trying to delineate the most important stages in the course of the respective 
policy-making and implementation process. In a second step, the paper will give a brief 
policy outline, before it proceeds with the presentation of the conceptual and theoretical 
framework (section II). This should provide a solid basis for the then following analytical 
section of the paper (section III).  

I. The European Neighbourhood Policy – Introduction and Overview 

Establishment process and first steps of implementation 
The idea of establishing a specific policy framework for the European neighbourhood entered 
the official EU working agenda in early 2002, while the negotiations for the 2004 
enlargements were moving towards conclusion. In April 2002, the General Affairs and 
External Relations Council (GAERC) posed a request to Chris Patten, then External Relations 
Commissioner, and the High Representative for the Common Foreign and Security Policy 
(CFSP), Javier Solana, to elaborate ideas and suggestions for the EU policy towards its post-
enlargement neighbourhood.4 The letter resulting from this inquiry was presented at an 
informal meeting of the EU foreign ministers in September 2002, but however, did not get 
much political attention (Wallace 2003: 2).  
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The European Council of Copenhagen (December 2002) first endorsed the political ambition 
to "take forward relations with neighbouring countries based on shared political and 
economic values, [...] to avoid new dividing lines in Europe and to promote stability and 
prosperity within and beyond the new borders of the Union." It also reaffirmed that 
enlargement would serve to strengthen the EU relationship to Russia and called for enhanced 
relations with Ukraine, Moldova, Belarus and the Southern Mediterranean countries 
(European Council 2002: pt. 22-23).  
In March 2003, the European Commission then launched its 'Wider Europe' Communication 
which laid the ground for the neighbourhood policy framework, introducing its major 
rationale and the general methodological approach that the new policy should be based upon. 
In this context, the intention was expressed "to prevent new dividing lines between the 
enlarged Union and its neighbours" by sharing "the benefits of enlargement in strengthening 
stability, security and well-being" (COM(2003) 104).  
This 'Wider Europe' Communication was followed by a lively debate among the EU Member 
States. In the course of 2003, drawing on the proposals that resulted from these discussions, 
a neighbourhood policy instrument was developed, destined to serve the implementation of 
the ENP in the field of regional cooperation. The Communication "Paving the way for a New 
Neighbourhood Instrument" released in July 2003, addressed the issue of enhanced trans-
border cooperation with partner states in the EU neighbourhood pointing at the coordination 
problems caused by the range and variety of financial programmes (COM(2003) 393). In 
October 2003, the Commission was mandated to prepare proposals for country-specific 
Action Plans (APs) to be implemented by the end of June 2004. This practical step was 
followed by the launch of a broader conceptual input, the ENP Strategy Paper (COM(2004) 
373) published in May 2004, which intended to complete and elaborate the foundations of 
the ENP as laid out in the 'Wider Europe' Communication. In late 2004, the first seven APs 
were proposed for Israel, Jordan, Moldova, Morocco, the Palestinian Authority, Tunisia and 
Ukraine. In 2005, the Commission started to prepare further five, including Armenia, 
Azerbaijan, Egypt, Georgia and Lebanon.5 In late 2006, the Commission launched another 
significant communication on the "General approach to enable ENP partner countries to 
participate in Community agencies and Community programmes" (COM(2006) 724). 

Policy outline 

The consideration lying at the core of the neighbourhood policy initiative was that "over the 
coming decade and beyond, the Union's capacity to provide security, stability and sustainable 
development to its citizens will no longer be distinguishable from its interest in close 
cooperation with the neighbours" (COM(2003) 104: 3). The ENP addresses  
! all neighbouring countries of the EU  
! that do not have a mid-term perspective for full membership. 
Therefore, it does not involve current candidate countries, such as Turkey and Croatia (and 
until recently, Romania and Bulgaria) or the Western Balkans. Today, the ENP covers sixteen 
countries including Algeria, Armenia, Azerbaijan, Belarus, Egypt, Georgia, Israel, Jordan, 
Lebanon, Libya, Moldova, Morocco, the Palestinian Authority, Syria, Tunisia, and Ukraine.6 
The ENP aims to turn this vast geographical area into a "zone of prosperity � a 'ring of 
friends' � with whom the EU enjoys close, peaceful and co-operative relations." These 
ambitious prospects are thought to be achieved "by way of enhancing social cohesion and 
economic dynamism in the post enlargement setting" (COM(2003) 104: 3). In analogy to the 
enlargement model, the way the EU seeks to address its new neighbourhood is largely based 
on the principle of conditionality, meaning that political, economic and social change in those 
countries is sought to be achieved by way of setting out incentives in return for reforms and 
achievements that comply with the basic values of the European project. These common 
values include "strengthening democracy and the rule of law, the reform of the judiciary and 
the fight against corruption and organized crime; respect of human rights and fundamental 
freedoms, including freedom of media and expression, rights of minorities and children, 
gender equality, trade union rights and other core labour standards, and fight against the 
practice of torture and prevention of ill-treatment" (COM(2004) 373: 13).  
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The ENP builds on existing Partnership and Cooperation Agreements (PCAs) as well as on 
the institutional framework of the Barcelona process, which covers the Southern 
Mediterranean area.  

"The new neighbourhood policy should not override the existing framework for EU 
relations with Russia and the countries of the Western NIS [Newly Independent States � 
Ukraine, Moldova and Belarus], and the Southern Mediterranean. Instead, it would 
supplement and build on existing policies and arrangements (COM(2003) 104: 15)." 

This construction implies that the bilateral character of cooperation is largely maintained in 
the form of a differentiated approach. The main working instruments are APs agreed jointly 
between the EU and each of the ENP partner countries. Each AP identifies specific priorities 
for action over a three to five year period, taking into account the individual stage of 
economic, social and political development of the respective country. The monitoring process 
is conducted by the institutions which are provided for in the relevant association or 
cooperation agreement. The formal responsibility for the implementation of the policy was 
assigned to the External Relations Commissioner Benita Ferrero-Waldner whose title has 
consequently been amended to 'Commissioner for External Relations and European 
Neighbourhood Policy.' 

II. Conceptual and Analytical Framework 

The concept of policy appropriateness  
The pivotal issue of policy appropriateness recently appeared in Barroso's seminal 
communication on 'Greater Coherence, Effectiveness and Visibility' as one out of three 
decisive factors conditioning the overall success of EU external action. According to the 
official Commission statement, this success is very likely to depend on: 

- "political agreement among the Member States on the goals to be achieved through the EU," 
- "the role and responsibility of the EU institutions and the legal environment," 
- "whether the available policy instruments are suited to the task at hand, are backed with the 

necessary resources, and present clear advantages" (COM(2006) 278: 6).  
While conditions like the availability of necessary resources or political agreement among the 
Member States are rather practical in nature, the notion of suitability in terms of policy 
appropriateness adds a more judgmental element to this set of guidelines. What actually 
accounts for the appropriateness of a policy? What renders a certain policy (in)appropriate to 
the task at hand? As Moravcsik (1999) pointed out, albeit in another context, there are 
different reasons for perceiving a policy as (in)appropriate. 

"In the interaction with the political world, policies may be perceived to fail, meaning that 
they may be perceived as inappropriate to the social circumstances. This 
inappropriateness may be perceived for instrumental reasons (the policies do not 
generate appropriate outcomes) or more sociological reasons (independent of substantive 
consequences, the policies are not those which other actors expect or appreciate) (671)."  

The instrumental dimension of (in)appropriateness is more solid in terms of empirical 
measurability. Its assessment involves critical investigation of technical factors like cost 
efficiency or operational prudence. This sort of policy evaluation is conducted ex post since it 
mainly centres on factual policy outcomes and tangible results. The second dimension of 
(in)appropriateness focuses on the social long-term reception of a policy. It touches on 
complex sociological issues like external expectations, adaptation pressure and relative 
compliance. How can this sort of policy appropriateness be operationalised? The notion of a 
policy being appropriate to the social circumstances has two direct implications:  

- the assessment of this sort of appropriateness has to go beyond the scope of the policy 
itself, and has to consider all elements of the respective policy system;7 

- as social circumstances are subject to constant change, policy appropriateness must be 
perceived a dynamic  and continuous challenge entailing substantial innovation pressure. 
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This again indicates the elements that the respective operationalising framework will have to 
take into account. Hence, it must consider  

- the wider policy context that frames the EU's approach towards its neighbours; 
- the aspect of time and social change, paying particular attention to the ability and power 

of innovation.  

Considering these conceptual presumptions, it becomes clear that a rigid set of indicators 
against which the ENP could be tested on its (sociological) appropriateness is difficult to 
come by. In the first place, raising the question of appropriateness already implies that the 
respective analysis will mainly have to focus on what is potentially inappropriate about the 
policy and what factors reduce its degree of appropriateness. According to this negative 
pattern of argumentation, one could pose the research question as follows: what is likely to 
impair the appropriateness of the ENP in the long run?  

Path dependency and institutional choices  

The theoretical concept of path dependency is based on a similar line of thought. It also 
builds on a negative pattern of argumentation in that assessing path dependent processes 
could equally be described as 'the analytical act of trying to examine institutional change by 
way of identifying the causes of institutional standstill.'  
Many studies analysing EU post enlargement policies avail themselves of the argument of 
path dependency and more generally, build on the broader argumentative framework of 
historical institutionalism (e.g. Kelley 2006; Magen 2006). What is it exactly that qualifies a 
policy for an (historical) institutionalist analysis? The theoretical choice underlying such an 
approach builds on an extensive definition of "institutions", not merely equating them with 
"organisations" but including all sets of rules, norms, routines, formal procedures and 
informal conventions that are embedded in the organisational structure of a polity (North 
1990: 95; Hall/Taylor 1996: 938; Goodin 1996: 22). Accordingly, Pierson (1993) pointed out 
that "major public policies also constitute important rules of the game" (596), and thus, may 
be categorised as institutions in the wider sense of the term (March/Olsen 1989; Peters 1999; 
Pierson 2000). 
Building on the overall intuition that 'history matters', historical institutionalism seeks to 
provide an explanatory model for the way institutions develop over time. It is based on the 
general assumption that the present structural orientation and nature of institutions is 
significantly influenced by the course of past institutional developments, and thus, also by 
past political choices (Pierson 1993: 597). Institutions are perceived to be 'path dependent' 
meaning in the first place that their materialisation and functioning can only be understood if 
embedded in a historical perspective (Kay 2005: 555).  
Adding a more substantial claim, the historical institutionalist perspective mainly argues that 
path dependency causes constrained change, meaning that it locks the flow of institutional 
change by establishing tracks of structural continuity over time. Ongoing institutional choices 
are perceived to be dependent on (and thus, bound by) past developments and past choices. 
Hence, path dependent mechanisms may be defined as "self-reinforcing feedback processes" 
grounded in a "dynamic of increasing returns" (Pierson 2000: 251).  
The view on the role and function of institutions underlying these assumptions runs contrary 
to the rational institutionalist perspective in that the latter perceives institutions as 
instrumental products political agents employ in order to structure their choices (Pierson 
1998: 34). Historical institutionalism in turn regards institutions as the historical outcomes 
of previous structured choices rather than as deliberately established in terms of 
instrumental and rationally chosen structures (Blyth 2002: 300). Applying this terminology 
and argumentation to the specific case assessed herein, the strategic choices taken during the 
policy making process of the ENP as well as in the course of the following implementation 
could be regarded as the 'structured outcomes of previously performed (and equally 
structured) choices in the wider field of external action towards the European 
neighbourhood.' 
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To what extent can this argumentative strategy of tracing institutional developments over 
time offer a helpful analytical toolkit for the assessment of policy appropriateness? Path 
dependencies are thought to impact on the overall policy development in two different ways: 
on the one hand, they directly influence current policy choices, on the other, they also change 
the costs and benefits associated with alternative political strategies (Pierson 1993: 596). 
Therefore, path dependency could also be seen as a "way to narrow conceptually the choice 
set and link decision-making through time" (North 1990: 99). Policy making is regarded as a 
"process all about sequenced choices" (Kay 2005: 556) � choices about action or inaction, 
and between different policy instruments and procedural methodologies. As North (1990) 
put it � "at every step along the way there are choices that provide [...] real alternatives" (98). 
Path dependent sequences can be said to constrain the strategic view on these alternatives by 
impacting on (and potentially constraining) future choice sets. 

"Each step along a particular path produces consequences which make that path more 
attractive for the next round. As such effects begin to accumulate, they generate a 
powerful virtuous (or vicious) cycle of self-reinforcing activity (Pierson 1990: 253)." 

The potential 'viciousness' that Pierson is alluding to lies in the then increasing probability of 
"suboptimal policy outcomes" (Kay 2005: 554); in other words, the persistence of path 
dependent mechanisms over time is expected to impair the degree of appropriateness a 
policy originally had or could have achieved under 'neutral' circumstances. Accordingly, the 
ENP could be seen as the outcome of a sequence of institutional choices that is likely to be 
locked in a certain (and in view of the political challenges currently faced, potentially 
unfavourable) path. Perceived as this sort of locked-in outcome, the ENP � and with it, the 
wider policy system of EU external action � might in the long run be expected to generate 
"lower pay-offs than the unbiased alternatives" (Arthur 1994: 113). 

The path dependent 'stickiness' of the ENP – more than speculation  
Analysts have found numerous different ways of describing the ENP's alleged path 
dependency asserting for example that the Commission shows a "strongly mimetic 
behaviour" in the ENP context, that the ENP "suffers from almost reflexive reliance on prior 
models" (Magen 2006: 402), that it features "significant mechanical borrowing from the 
enlargement strategies" or that there is "strong evidence for a policy transfer from 
enlargement" (Kelley 2006: 32). Generally, the conclusion that the ENP shows strong path 
dependent traits in respect to the enlargement and association policies is not new. Nor does it 
take major analytical ingenuity to find practical evidence for this claim. In fact, it could even 
be maintained that one of the main specificities of the ENP development is arguably, that it 
has been overtly path dependent from the beginning. An important (albeit less formally 
binding) source in this context is a speech held in late 2002 by Romano Prodi, then President 
of the Commission, on the issue of a new "Proximity Policy" for the EU.  

"Let me try to explain what model we should follow. I admit that many of the elements 
which come to my mind are taken from the enlargement process (Prodi 2002)." 

In the 'Wider Europe' Communication (COM(2004) 104) as well as in the ENP Strategy 
Paper (COM(2004) 373), there can also be found recurrent references to the "successful 
foreign policy instrument" of enlargement and most significantly, to the strategic objective of 
"expanding the benefits of enlargement" to other neighbouring countries.8 Even though the 
documents insist that the "response to the practical issues posed by proximity and 
neighbourhood" will have to be seen "as separate from the question of EU accession," there is 
a strong if not obvious reliance on the institutional design of the classic enlargement model 
present to the framework documents and the various directions they give for the 
operationalisation of the policy. In the key concepts and mechanical routines employed in the 
course of implementation this (arguably) overt path dependency is even more salient 
(Lavenex/Schimmelfennig 2006: 143). Kelley (2006) provides an impressive example of how 
obvious the inherent institutional 'stickiness' of the ENP could get, reporting that in very 
early in-house drafts on the policy, "the name of a recent candidate would sometimes 
accidentally appear" (33).  
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The claim here is not that the policy instruments developed in the ENP framework should 
simply be reduced to a set of copy-pasted templates filled in with current data. The way policy 
solutions were transferred from the enlargement to the ENP 'pot' certainly differed among 
the various sub-sectors of the policy framework, eventually also allowing for a number of 
significant structural and conceptual adaptations. In the meantime, the writing style in the 
ENP framework has also been significantly modified. Nevertheless, the imitation of 
enlargement templates remains evident. 
From a historical institutionalist perspective, the formative power of the past is relevant to 
any process of policy making with only the degree and pattern of path dependent 'stickiness' 
varying from case to case on the basis of specific circumstances. Hence, the major research 
puzzle does not directly emerge from the question whether the ENP has been (and is) subject 
to a path dependent institutional development or not. Having asserted that there actually is 
significant evidence for this sort of institutional linkedness through time, the aim is rather (1) 
to identify the pattern and extent to which the ENP's institutional design has been shaped by 
the past, and equally, to take stock of the innovative elements,9 then, (2) to turn back to the 
question of how this specific consistency of the policy can be related to the question of 
appropriateness, and in an ultimate step, (3) to link this to the broader framework of EU 
foreign policy and the issue of external actorness, credibility and foreign political 
effectiveness.  

III. Assessing EU Actorness Towards its 'Near Abroad' 

The ENP's institutional design – tracing path dependent patterns 
The institutional design of the ENP generally evokes the action strategies and policy 
instruments that have been employed in other contexts of integration and governance export. 
In more concrete terms, the ENP can be said to rely on institutional concepts developed 
within two prior policy strains: 
! the pre-accession policies towards the Central and Eastern European Countries (CEEC)  

(Bulgaria, the Czech Republic, Estonia, Hungary, Latvia, Lithuania, Poland, Romania, 
Slovakia, and Slovenia); 
! the EU Stabilization and Association process (SAp) addressing the Balkans (Croatia, Rep. of 

Macedonia, Albania, Bosnia and Herzegovina, Serbia, and Montenegro).10 

Mechanical borrowing from prior policy models, and most prominently, the enlargement 
policy, is evident in the following areas: 
- strategic level/action strategy 
o the principle of conditionality (the quid pro quo principle) constitutes one of the major 

elements of policy transfer from the enlargement 'camp', meaning that any re-evaluation 
of the bilateral relationship is tied to progress in the agreed priority areas;  

o the principle of socialization, which is close to the concept of soft diplomacy, has also 
been a guiding element during enlargement; it seeks to effect change by way of creating 
reputational pressure; it involves tactical measures like shaming, persuasion or support of 
reform-minded forces in order to trigger change from within (Johnston 2001: 488). 

- operational level/concrete instruments 
o action plans; early issues were modelled directly on the association agreements used in 

the CEEC pre-accession context; in some cases, there were even explicit references to the 
Copenhagen criteria (Vahl 2005: 15); 

o monitoring and evaluation tools: the unilateral EU reports ('regular country reports') 
produced within the ENP are very similar to the 'progress reports' of enlargement;11  

More practical moves in the course of this 'policy transfer' occurred at the level of human 
resources: "major parts of the Commission's personnel resources were shifted from the 
enlargement to the ENP corner" (Kelley 2006: 32). Several key officials now working in the 
field of the ENP have a distinct enlargement related background.12  
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Policy adaptation, institutional learning and innovation 
To a very large extent, the ENP has been modelled directly on the enlargement policy, 
undergoing only marginal modifications that were obviously meant to adapt the methodology 
to the new practical circumstances in the post enlargement setting. However, there are a few 
substantial moves that could be interpreted as instances of institutional learning and policy 
innovation.13  
The principle of differentiation introduced in the ENP framework constitutes an important 
innovative element in comparison to the enlargement model. It has been introduced in order 
to customise the single actions and measures to be taken in the course of implementation. 
Both the 'Wider Europe' Communication and the ENP Strategy Paper promote the principle 
of differentiation as a practicable solution for the coordination problems that might arise 
from the different starting points and objectives of each ENP partner country.  

"It is clear that a new EU approach cannot be a one-size-fits-all policy. Different stages of 
reform and economic development also mean that different rates of progress can be 
expected from the neighbouring countries over the coming decade (COM(2003) 104: 6)." 

During the early enlargement procedures, negotiations were still conducted in waves and 
according to negotiation chapters instead of considering the individual scale of development 
as well as the specific background of each case or candidate. Only later on, in 1999, the so-
called 'regatta principle' was introduced in order to allow a multi-speed process and a more 
flexible course of negotiations (Ellison 2006: 159).  
Kelley (2006) made another important remark on how the ENP policy makers have 
apparently learned from the difficulties of the past, i.e. the problems faced in the enlargement 
context. Since the early drafts of the ENP, the language of conditionality has been 
significantly toned down (36). Initially, the Commission sought to employ a strict form of 
conditionality, using words like "benchmarks" or "targets" that were to be met as "necessary 
preconditions" for specific rewards and efforts (COM(2003) 104: 16). The 'Wider Europe' 
Communication stated that "engagement should be conditional [�], setting clear and public 
objectives and benchmarks" (17). The following communication then clearly tried to avoid the 
hard elements of conditionality and rather employed terms like "incentives", "ambitions" or 
the "degree of commitment." The new official policy of conditionality was then that "the level 
of ambition of the EU's relationships with its neighbours will take into account the extent to 
which these values are effectively shared" (COM(2004) 373: 3). Accordingly, also the rhetoric 
applied in the ENP APs was remarkably 'softer', as for instance in the case of Ukraine, where 
the Commission emphasised that "the pace of progress of the relationship will acknowledge 
fully Ukraine's efforts and concrete achievements in meeting commitments to common 
values" (Ukraine Action Plan: 1). The debate preceding these changes may be seen as a good 
evidence of a learning process within the Commission working bodies.14 

A genuine innovation has been achieved in the field of regional and intra-regional 
cooperation where the introduction of a new financial instrument revolutionised the funding 
procedures for regional cooperation programmes. In July 2003, the Commission formally 
launched the concept of a New Neighbourhood Instrument trying to enhance coordination 
and transparency in the field and seeking to solve the problems caused by the variety of 
financial programmes at hand (COM(2003) 393). The Commission suggested a two-stage 
approach for the gradual reorganisation of EU external assistance within the catchment area 
of the ENP. After a transitional phase (2004-6) involving the launch of combined 
"Neighbourhood Programmes", in January 2007, the European Neighbourhood and 
Partnership Instrument (ENPI) was put into place in order to bring convergence to the set of 
existing cross-border funding schemes.15 The advantages resulting from the ENPI have 
already become evident during the first phase of implementation, they are expected to 
become even more salient once all programmes have been consistently merged under the 
ENPI umbrella (Copsey/Mayhew 2005: 15). 
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The Union's "New Offer" – what is "new" about it? 
In its 'Wider Europe' Communication, the Commission promotes a "New Vision and a New 
Offer" for the post-enlargement neighbourhood. As pointed out above, the ENP system is � 
just as the enlargement policy used to be � fundamentally based on the principle of 
conditionality and thus, on the conditional use of incentives. Hence, this "New Offer" is of 
central importance since it contains the core of the conditionality method: the incentives for 
compliance with the EU values, and thus, those parts of the acquis communautaire that 
ought to be shared in the ENP framework (Bonvicini 2006: 26). The incentives offered "in 
return for concrete progress demonstrating shared values and effective implementation of 
political, economic and institutional reforms" include (COM(2003) 104): 
- extension of the internal market and of regulatory structures (with a perspective of 

moving beyond cooperation to a significant degree of integration; including preferential 
trading relations, market opening and reduction of trade barriers); 

- perspectives for lawful migration and movement of persons (ensuring the new external 
border is not becoming a barrier to trade, social and cultural interchange or regional 
cooperation, e.g. through wider application of visa free regimes);  

- intensified cooperation to prevent and combat common security threats (prioritising 
issues like terrorism, trans-national organised crime, customs and taxation fraud, nuclear 
and environmental hazards and communicable diseases; including cooperation on 
judicial and police cooperation and the development of mutual legal assistance); 

- greater political involvement of the EU in conflict prevention and crisis management in 
the neighbouring countries (including prevention, crisis management, post-conflict 
internal security arrangement plus additional funding for post-conflict reconstruction and 
development); 

- greater efforts to promote human rights, further cultural cooperation and enhance mutual 
understanding (dialogue and free exchange of ideas, contributions to the development of 
a flourishing civil society, establishment of student and professional exchange 
programmes, governance and human right trainings, twinning opportunities); 

- integration into transport, energy and telecommunications networks and the European 
research area (including new regional dimensions for existing programmes like Galileo or 
Trans-European Networks); 

- new instruments for investment promotion and protection (aiming at the enhancement of 
a more stable and stronger climate for domestic and foreign investment; continued fight 
against corruption, strengthening of the rule of law and the independence of the 
judiciary); 

- support for integration into the global trading system (with WTO membership as an 
integral part of a positive economic agenda); 

- new sources of finance (offered by international financial institutions); 
- additional incentives are to be expected from the broad implementation of the ENPI, 

since its coming into force in early 2007 does not only simplify the procedures and 
enhance transparency and coordination; it is also likely to entail a substantial increase in 
funding towards the ENP countries (Copsey/Mayhew 2005: 15). 

The set of incentives the ENP's "New Offer" contains, forms in some parts a continuation of 
already existing systems of cooperation, and again, evokes substantial elements of the well-
established model of enlargement. What is then actually "new" about the offer? Kelley (2006) 
collected a series of very critical answers to this question given by Commission officials: 
according to one official's point of view "there is nothing new in the ENP except packaging;" 
another one claimed that "the ENP is nothing more than a diluted version of enlargement 
policy" (41). The most obvious, and at the same time, the most significant change or 
innovation is that the membership perspective is clearly ruled out 'at this stage of the game' 
(Prodi 2002). A country that is willing and able to comply with the common values may 
"come as close to the Union as it can without being a member" (COM(2003) 104: 10).  
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1957 1957 

Lavenex and Schimmelfennig (2006) found a very positive description for the significance of 
the new set of incentives: 

"The ENP does indeed promote enlargement � albeit only at the level of selected policy 
areas and without access to the core decision-making bodies of the EU (143)." 

There has been an extensive debate both within the Commission and in academia, whether, 
in the context of this 'New Offer', the "carrot" for the new neighbours was only "smaller" than 
in the pre-accession context, or whether the "carrot was missing" altogether (Kelley 2006: 
36). Accession conditionality has been extremely successful in "locking in democratic 
transformation and in ensuring the adoption of the acquis communautaire in the New 
Member States" (Lavenex/Schimmelfennig 2006: 138). Is the 'New Offer' of "more than 
partnership and less than membership" (Prodi 2002) really able to compensate the power of 
the incentives that the membership perspective once used to provide? Prodi himself posed a 
similar (albeit rhetorical) question at an early stage, obviously trying to avoid calling the 
membership prospect an 'incentive' per se, and terming it a 'goal' instead:  

"The goal of accession is certainly the most powerful stimulus for reform we can think of. 
But why should a less ambitious goal not have some effect? A substantive and workable 
concept of proximity would have a positive effect [original emphases]." 

Prodi did not offer a convincing answer to support the viability of his ambition to "extend the 
area of stability without immediate enlargement of the Union" (ibid.). However, the 
substantial power of the membership incentive was then also emphasised in the 'Wider 
Europe' Communication (COM(2003) 104):  

"The incentive for reform created by the membership prospect has proved to be strong. 
Enlargement has unarguably been the EU's most successful foreign policy instrument (5)." 

At a later stage, this sort of clear statement vanished from the ENP documents and the 
political declarations by the Commission � yet the evidence of a heavy conceptual reliance on 
the model itself remained.  

The continuum of approaches and the challenge of change 
Since 1989, the history of the European project has been one of permanent territorial 
expansion. It largely consisted in the progressive extension of an established zone of peace, 
prosperity and security across central and central Eastern Europe, "through the promise of 
enlargement linked to the fulfilment of political, economic and administrative conditions" 

(Wallace 2003: 1). During the last one or two decades, 
enlargement has almost been the raison d'être of EU 
external action on the European continent, with the 
vision of re-unification being the key driver of 
integration.16 Recently, the European integration 
process has reached a crucial stage. In the first place, 
it has become clear that the focus of the project is 
actually limited. In many cases, the limits of the 
project, in terms of ultimate borders, have become 
manifest for the first time. Since then, the EU faces 
the unprecedented challenge of having to institute and 
govern neighbourhood relations across ultimate 
borders (Lavenex 2004: 681). Before, every 
enlargement round had also brought new neighbours, 
which then, however, mostly ended up as candidates 
for accession themselves; this turned 'neighbourhood' 
into a sort of intermediate status with given outcomes. 
By contrast, the idea of ultimate limits (and ultimate 

neighbours respectively) evokes notions of a "fortress Europe", and inevitably, adds an air of 
exclusion to any formal act the EU aims to perform towards the 'outside world'. 
 

Extension of the EU system of governance 
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On the basis of the path dependent sequence of policies laid out above, the way the EC/EU 
has chosen to encounter its adjacent areas could be described as a �continuum of approaches� 
aiming at the projection of EU rules, norms and values beyond the external border. All 
approaches on this continuum stand for domain-expanding policies that combine 
socialization and conditionality strategies. All avail themselves of these influence 
mechanisms designed to "empower the Union to impact governance in adjacent non-member 
countries in accordance with its values, notably democracy, rule of law, human rights, and 
market economy" (Magen 2006: 388). In analogy to the pre-accession strategy, the ENP aims 
at the progressive integration of third countries into the EU as a "regional governance 
system" with broad extra-territorial reach (402).  
The classic model of enlargement has clearly passed the test in its original context, where in 
fact, it has proved to be a strong tool for the sustainable enhancement of stability, peace and 
prosperity on the European continent. When looking at the institutional development 
underlying the then emerging continuation of the policy model, it becomes clear that early 
choices have remarkably influenced choices taken at a later stage of the continuum, and thus, 
in a different territorial and social context. The mechanisms by which it is tried to project EU 
rules beyond external borders have largely been preserved even though  
o the social circumstances have changed considerably both in domestic and in external terms 

(enlargement fatigue poses a big political challenge from within, while factors like 
migration, or rising expectations (neighbours and other) exert pressure from outside);17 

o the nature of the relationship has changed (the ENP partners and the EU share a very 
different history of cooperation compared to the situation in the context of enlargement. 
Before launching the policy, the EU already had a decade long active economic relationship 
with these countries. What sounds like an asset could equally be seen as a bad legacy in that 
until now, these efforts have largely been ineffective.)18 

o the recipients of external action towards the adjacent areas have also changed in both 
quantitative and qualitative terms (the bilateral relationships have a lower starting point 
due to the stage of maturity of the ENP partners in respect to the 'values' promoted by the 
policy. They partly face new challenges like e.g. the problem of Islamic fundamentalist 
pressure hampering democratic development. Moreover, there is a clear lack of positive 
competition among the diverse group of ENP countries; competitive dynamism used to 
constitute an important factor in the CEEC enlargement context). 

Hence, what appears inherent to the practical orientation of the ENP is a strong dependence 
on the belief that despite very different circumstances the 'enlargement formula' may be 
replicated to the largest possible extent. Coming back to the issue of social change in terms of 
a continuous challenge to the performative power of any public policy, sensitivity to change 
has to be regarded a key quality, with major significance for the suitability or 
appropriateness of the respective policy to the current social circumstances. Evidence for 
this sort of sensitivity is likely to be found in the timeliness of policy choices and in the 
general flexibility of the policy framework (as embedded in the respective continuum of 
approaches). In the case of the ENP, the strategic conclusions drawn from the enormous 
challenges to be faced in the post enlargement setting have resulted in a strongly path 
dependent recourse to prior institutional models, with only minor elements of genuine 
innovation. Most significantly, it seems as if too little difference has been made between the 
ambition of projecting EU norms and values  
- beyond future outside borders, and their projection  
- beyond given ultimate borders.  
And all this in spite of the fact that the logic of exclusion which 'integration without 
enlargement' inevitably entails must be expected to have major repercussions on the way the 
Union will by seen by the ones left 'outside', and consequently, on their readiness to comply 
with a set of rules that � at best � may lead them to 'everything but institutions'. It becomes 
obvious that this sort of institutional conservatism runs the risk of missing the target. 
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EU external actorness and the credibility complex  
In the years following the 'Balkan lesson', EU external action has gradually turned into one of 
the most dynamic and fast-moving policy areas in the history of the European project. The 
Union's level of ambition in the field of international engagement and global performance 
has progressively increased, which could, not least, be observed in the way the Union defined 
itself in strategic declarations and statements. The formal launch of declaratory statements 
by both the Member States and the Commission built important steps in the course of the 
Union's foreign political identification process (Christiansen 2005: 25). They reflect the 
Union's perception of its own global role, its strategic ambitions, and thus, indicate the way 
the EU intends to be perceived once the set of strategic ambitions has (hopefully) been 
materialised and turned into substantive outcomes: 

"Europe should be ready to share in the responsibility for global security and in 
building a better world (ESS 2003: 1)." 
"The EU has a duty, not only towards its citizens and those of the new member 
states, but also towards its present and future neighbours to ensure continuing 
social cohesion and economic dynamism. The EU should take the opportunity 
offered by enlargement to enhance relations with its neighbours [...], to avoid 
drawing new dividing lines in Europe and to promote stability and prosperity 
within and beyond the new borders of the Union (COM(2003) 104)." 
"The EU model is a pole of attraction for countries in our neighbourhood and 
beyond. To punch its weight, Europe needs to make the most of its combined 
resources (COM(2006) 278)." 

With its new neighbourhood strategy, the Union aspires to expand its zone of normative 
influence to an extent that strongly challenges its foreign political profile. The creation of an 
umbrella policy to address both its newly gained neighbourhood in the East and the group of 
Mediterranean partners has considerably raised the visibility of EU external action, and as a 
result, made its performative power subject to increased critical examination from outside. 
The promotion of high geopolitical ambitions, as in the ENP context, is likely to have a direct 
impact on the way the Union is seen globally (Lavenex 2004: 682), and most importantly, on 
the virtual role it is assigned to by its major strategic partners (such as the USA); and it will 
probably also generate new expectations, fuel existing ones, and influence the prospects of 
the partner countries for their bilateral relationship with the EU. The long-term success and 
effectiveness of the ENP will, not least, have major influence on the international credibility 
of the EU as a global actor. Credibility and effectiveness have also appeared in the ESS 
(2003) as the key qualities for enhanced external action (1) entailing  
- a distinct quest for internal convergence in order to back the image of a Europe 'speaking 

with one voice', and  

- a clear demand for the practical ability of the Union to tackle complex challenges with 
appropriate policy instruments. 

The ENP may be regarded as an instance of regional implementation of the ESS 
(Cremona/Hillion 2006: 22), thus reflecting the Union's global ambition of becoming a 
"more credible and effective actor" with the ability to contribute to "building a better world" 
(ESS 2003: 1). The credibility issue evokes earlier discussions about the capability-
expectations gap in the context of the EU's (or then, the EC's) foreign political actorness (Hill 
1993). While in the early 1990s, this 'gap' largely resulted from the outside 'load' (often 
irrationally) imposed onto the Community "following the Single Market and the 
Intergovernmental Conferences of 1991" (315), the Union now appears to be in a situation 
where external expectations and self-proclaimed ambitions � to an equal extent � produce 
enormous pressure on the EU to perform credibly and effectively on the global scene. The 
European project is not only expected to generate appropriate outputs that 'expand the 
benefits of integration to the world', and thereby, to conform its given normative and 
economic power; to a very large extent, the EU has also 'talked itself up' into this exposed 
situation.  
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The ENP has been harshly (and in most cases, rightly) criticised for  
- its lacking performative power in conflict resolution, most significantly, in 

the context of border conflicts in the European neighbourhood (Tocci 
2004; Cameron 2006; Gillespie 2006), 

- its weak performance in respect to the exertion of influence on autocratic 
regimes (Poselsky 2004; Cremona/Hillion 2006),  

- its oscillation between normative priorities and obvious strategic interests 
(Lavenex/Schimmelfennig 2006), 

- budgetary constraints and competing regional priorities within the policy 
framework (Missiroli 2007),  

- and most importantly, for the structural weakness of its system of 
conditionality, given the absence of the "membership carrot" (Kelley 2006).  

In fact, looking at the policy tools produced in the ENP context, and taking stock of their 
potential effectiveness in view of the challenges faced (the alleged 'task at hand'), one could 
say that the European project has again � and probably more than ever � reached a "point 
where it is not capable of fulfilling the expectations held of it" (Hill 1993: 315), and most 
significantly, where the expectations it has recently encouraged by way of florid declarations 
and affirmative statements largely exceed its current performance capability.  
What one could hold against this criticism is the aspect of timing. In fact, the ENP could 
certainly be regarded as � just what it is � a policy with a distinct long-term orientation, 
implying that the material gains are not yet conceivable but are to be expected in the long 
run. However, what should be discussed more openly is the genuine appropriateness of the 
approach itself. Has the immediate post enlargement reflex and intuition led to a viable set of 
policy solutions? Has the Union taken appropriate account of the new geopolitical 
circumstances while constructing the new policy? Are the available policy tools capable of 
balancing the ENP's inherent logic of exclusion? By way of conclusion, this paper seeks to 
bring up a set of inferential considerations that might stimulate further discussion and 
research interest in these respects.  
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Summary and Conclusions  

How does path dependent 'stickiness' then influence appropriateness? 

The assessment of the policy instruments developed in the framework of the ENP has shown 
that there has been a strong reliance on the well-established model of enlargement. In many 
different respects, the ENP has been modelled directly on the pre-accession procedures 
employed in the CEEC context. Hence, the ENP may be said to stand for a sort of diluted 
policy variation, a wannabe "ersatz enlargement" (Vahl 2005: 9). It is a direct result of the 
continuation and persistence of an institutional path over time. It is the material outcome of 
the attempt to replicate the prominent policy formula of 'eliciting compliant transformation 
in adjacent areas by way of conditionality and socialization', and to continue the path through 
various stages of decisive political change (or rather, notwithstanding this change). It is not 
the specific path that should be perceived as 'wrong' or 'unfavourable'; it is more the 
structural conservatism itself that risks reducing the effectiveness and success of the policy in 
the long run. This consideration is supported by the claim that the structural adaptations and 
the single instances of innovation and institutional learning are largely disproportional and 
inappropriate in respect to the factual requirements posed by the current geostrategic setting. 
Innovation in terms of "appropriate adaptation" (Knill/Lenschow 1998) necessitates 
structural sensitivity to change. Path dependency is perceived to reduce the Union's ability as 
a foreign political actor to react sensitively to change. The sequence of 'sticky' choices taken 
along the continuum of approaches towards its neighbourhood areas must be expected to 
lead to suboptimal outcomes. Moreover, the path dependent boundedness inherent to the 
ENP must also be thought to affect the overall ability of the Union to live up to outside 
expectations since lacking sensitivity to change might equally lead to the misinterpretation of 
broad political developments in the immediate neighbourhood or of potential signals of 
disappointment and vexation coming from the 'outsiders'.   

Critical remarks on the use of path dependency in policy analysis 

One of the major empirical difficulties about the use of path dependencies in policy analysis 
lies in the problem of identifying and proving that lacking policy innovation is to be 
attributed to a path dependent mechanism, and thus, in the difficulty of achieving answers 
that are able to challenge or even defeat alternative explanations. The argument of path 
dependency has been (rightfully) criticised for having only little explanatory power in cases of 
complex policy development, and for being an 'empirical category as just any other' rather 
than a fully-fledged theoretical model per se. Neither is the mere observation that a change 
has been limited over a period of time sufficient to infer a path dependent process (Kay 2005: 
554) nor can the alleged evidence of a path dependent process allow the analyst to assume a 
continuous chain of self-reinforcing action similar to a "story of inevitability in which the past 
neatly predicts the future" (North 1990: 99).  
Long-term appropriateness is a question of enduring and sustainable success, which implies 
that the assessment of this sort of appropriateness has to be conducted from an ex ante 
perspective. This means that a considerable part of the analysis focuses on the long-term 
prospects, and thus, on future development potential. Does historical institutionalism 
provide appropriate analytical tools for this kind of assessment? To what extent is the 
argument of path dependency able to predict the future, or in this case, to tell whether the 
ENP will be successful or not? In fact, the explanatory model of path dependency cannot 
predict the specific outcomes that a path dependent sequence of institutional choices will 
lead to. Another criticism is related to the model's distinct focus on procedural continuity 
while it neglects the multi-faceted dynamics of change (Peters 2001: 68). As an analytical 
approach that seeks to 'examine institutional change by way of identifying the causes of 
institutional standstill', path dependency is inherently ambivalent, and indeed, it does not 
appear to be equipped for the explanation of complex institutional change. However, tracing 
path dependent patterns might help to evaluate the intrinsic degree of innovation of a policy. 
It can inform about whether and to what extent a recently established policy construct is 
'new' indeed, in the sense of 'innovative and potentially appropriate to the (changing) social 
circumstances.'  
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The ENP between path dependency and change 
With its neighbourhood policy, the Union intends to address and affect a geographical area 
that exceeds the scope of any other policy generated within the above-mentioned continuum 
of approaches. The international exposedness resulting from the normative claims and overt 
ambitions voiced in the ENP context, calls increasing attention to the Union's actual foreign 
political performance, and thereby, generates additional pressure for policy appropriateness, 
and not least, for structural innovativeness and flexibility. The success of foreign political 
action is indeed highly dependent upon the suitability of the policy tools 'to the task at hand' 
since the degree of appropriateness not only determines the practical success of a specific 
policy, it also provides the key for international credibility, which again, is the condition sine 
qua non for foreign political effectiveness at a larger scale.  

What arguments support the distinct optimism that the 'enlargement formula' is expansible 
to any other strategic context, and most significantly, to a context where a very different 
material outcome is given? Can conditionality be expected to work if the membership 
incentive is absent? The ENP partners might not be motivated to undertake domestic reforms 
if the prospect of accession is ruled out from the very beginning. The obvious reliance on the 
persistence and continuation of previous trajectories has indeed no consistent foundation. 
The ENP offers a set of weak tools, a softened and diluted version of the enlargement model, 
while the nature and level of challenges to be tackled in the European neighbourhood have 
reached an all-time high in terms of complexity and geopolitical disruption.  

The ENP implementation process has recently entered its third year; in its first two years, the 
institutional construct has been improved in some respects; however, the general 
inexpedience of the concept has remained. There is no evidence for any efforts within the 
Commission to revise the global approach of the policy or to recalibrate it altogether. While 
the Commission machinery is conducting implementation business as usual, the whole 
undertaking risks sliding into a grand scale failure. A failing neighbourhood policy would 
have decisive impact on the credibility of the EU as a global strategic actor and significantly 
compromise its international standing and acceptance. And the Union does neither have any 
sort of 'depository' of international legitimacy, nor does the course of global developments (in 
the European neighbourhood and elsewhere) appear to be moving into a clearly favourable 
direction, and thus, to provide a window of opportunity for the Union to catch up with the 
challenges. As Joschka Fischer (2007), ex-German foreign minister, pointed out in a recent 
statement, "the rest of the world will not wait for Europe while it bickers over institutional 
reform and external policy issues." 
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Notes 

 
1 The author would like to thank Geoffrey Edwards, Ettore Greco, Christopher Hill, Christophe Hillion, 
Sonia Piedrafita, Johanna Öttel, and Sarada Das for comments on a previous draft of this paper. 
2 The ENP catchment area amounts to approx. 7.1 million km2 excluding Russia (EU territory: 4.4 
million km2) and involves a population of about 280 million (including Russia: 422 million). 
3 Despite the terminological resemblance, the main topic of the paper is not related to the question of 
appropriate human action as it has been addressed most significantly by March and Olsen (2004). 
The concept of a "logic of appropriateness", which they introduced as a direct criticism of the idea of 
rational consequentialist action, centres on the factors determining action in different social and 
institutional contexts. (For a critical discussion, see Goldmann 2005). These theoretical contributions 
concentrate mainly on the course of individual action and the concrete act of taking choices (Sending 
2002: 450), while the analysis performed hereinafter rather aims at evaluating the appropriateness of 
institutional outcomes.  
4 According to exclusive sources cited by Mureşan (2005), the letter was based on a British initiative 
with seminal contributions coming from Anna Lindh, then Swedish Minister of Foreign Affairs (15).  
5 For a detailed documentation, see http://ec.europa.eu/world/enp/documents_en.htm. 
6 The ENP was originally also directed towards Russia. However, in May 2003, the EU and Russia 
agreed on the creation of four common spaces (a common economic space/a common space of 
freedom, security and justice/a space of cooperation in the field of external security/as well as a space 
of research and education, including cultural aspects) in the framework of the Partnership and 
Cooperation Agreement. For a critical discussion, see Emerson (2005).  
7 The notion of a 'policy system' refers to the superordinate framework of a specific policy. A policy 
system embraces a set of policy subsystems (Baumgartner/Jones 2002: 14). In line with this 
definition, the ENP is seen to be embedded in the wider system of EU foreign policy, including all 
external dimensions of Union and Community action.  
8 Another institutional reference was mentioned as a guiding model for the future design of the ENP: 
the EU Northern Dimension (EU ND). Its significance was emphasised in the context of the promotion 
of regional and intra-regional cooperation in the ENP framework.  

"The Northern Dimension currently provides the only regional framework in which the EU 
participates with its Eastern partners to address trans-national and cross-border issues. [�] New 
initiatives to encourage regional cooperation between Russia and the Western NIS [Newly 
Independent States � Ukraine, Moldova and Belarus] might also be considered. These could draw 
upon the Northern Dimension concept to take a broader and more inclusive approach to dealing 
with neighbourhood issues (COM(2003) 104: 8)."  

Another instance where the EU ND was explicitly mentioned as an exemplary model was the combat of 
environmental threats in the ENP framework.  

"Efforts to combat trans-boundary pollution � air, sea, water or land � should be modelled on the 
collaborative approach taken by the Northern Dimension Environmental Partnership (ENDP) 
(COM(2003) 104: 12)." 

For a critical discussion on the structural references to the EU ND model, see Vahl (2005). 
9 At this point, the paper does not intend to offer an exhaustive discussion of all path dependent 
elements present to the ENP framework. The objective is rather to identify the nature and extent of 
path dependency in order to conceptualize the institutional design of the policy and place its distinct 
composition in the context of policy appropriateness. The same applies to the discussion of innovative 
elements. 
10 The institutional design of the SAp was equally built on the institutional model of enlargement 
towards the CEEC (Friis/Murphy 2000: 778; Magen 2006: 390). 
11 Just as in the enlargement context, these annual reports are also employed for the purpose of 
socialization, using them e.g. in order to praise progress or to shame countries for lacking reform or 
violation of human rights in order to create competitiveness among the countries (Kelley 2006: 39). 
See also the comments on the above-mentioned principle of socialization. 
12 Kelley (2006) gives several concrete examples such as the case of Michael Leigh, head of the ENP 
Task Force and former chief negotiator with the Czech Republic (32).  



 18

 
13 Due to the limited scope of the paper and its distinct focus on the path dependency tool, the concept 
of institutional learning will not be discussed in further detail. The analysis is based on the definition 
given by Watts et al. (2003): 

"Institutional learning is a process which can change behaviour and improve performance by 
reflecting on and reframing the lessons learned. It is driven by the premise that improved 
performance requires a spirit of deliberate and critical self-awareness and an open culture of 
reflective learning within organisations, a culture that encourages the identification of less 
successful paths to help direct changes in objectives, strategies and methods (3)."  

14 Even though this alleged learning process appears to have occurred only in the course of the ENP 
development process � in concrete terms somewhere in between the first and the second 
communication of the Commission � it must be assumed that previous experiences in the enlargement 
context have been an important reference in this debate. In more abstract terms, the learning process 
is spanning across the whole range of policies towards the Union's adjacent areas. See the concept of a 
'continuum of approaches' introduced later on in the study. 
15 Since 1 January 2007, the ENPI replaces all existing programmes, including INTERREG, PHARE, 
CARDS as well as Tacis and Meda. The official name of the new financial instrument has been changed 
from "New Neighbourhood Instrument" (NNI) into "European Neighbourhood and Partnership 
Instrument" (ENPI) in order to mark the inclusion of Russia. Even though Russia decided not to be 
part of the overall ENP, and instead to opt for the formally different, but practically similar Strategic 
Partnership with the EU, the ENPI has been extended to Russian partners as well. See also note 6. 
16 Even the EU's operational commitment on the Balkans must be seen as part of this sequence of 
strategic action towards the European neighbourhood. Albeit not directly aiming at immediate full-
scale integration, the Union's engagement in peace-keeping and post-conflict peace-building was still 
devoid of significant material interests, it was rather driven by a normative conviction and belief 
(Youngs 2004: 417; Neumann 2001: 150). "What was at stake was no more � but also no less � than 
the identity of twenty-first century Europe (Pond 1999: 79)." 
17 For an extensive discussion of these twin challenges, see Rehn (2006). 
18 Kelley (2006) mentions a few episodes that show how poorly successful the cooperation efforts have 
been, e.g. in the Mediterranean context. In November 2005, eight out of ten partner countries failed to 
send their official representatives to the Euro-Mediterranean summit hosted by UK Prime Minister 
Blair and Spanish Prime Minister Rodriguez (50).  
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