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NON PAPER

on further developing the Comprehensive Approach

Over recent years, a broad consensus has been reached on the value of applying a Comprehensive 

Approach in the EU’s external relations. While all agree on the principle there are still questions as 

regards what the conceptual approach entails and how to translate it into practice, particularly in 

fragile countries and regions marked by transition, instability and conflict.

The EU finds itself uniquely equipped to promote and facilitate reform in third countries. Our 

principal strength is to respond through an array of political, security, development and financial 

tools. To live up to its full potential, and its role as a global player, the EU needs to achieve greater 

coordination, coherence and complementarity in the use of its various foreign policy instruments. 

For instance, EU development assistance targeting eradication of poverty can be strengthened by 

active use of other EU tools where relevant and vice versa. A strong and vibrant CSDP is an 

integral part of the comprehensive approach. Using all our policies and instruments in a more 

coordinated and joined-up fashion can only serve to strengthen all aspects of our impact.

The need to be comprehensive must right from the start be based on shared analysis and joint 

recommendations for EU action - involving all relevant stakeholders across the EU institutions, 

including relevant EU delegations as well as Member States - in order to strengthen ownership and 

buy-in from the actors. This shared analysis should whenever possible be based on input and 

contributions from local authorities, NGO´s, international organizations and others with first-hand 

knowledge of the issue. In crisis countries the shared analysis should extend to all phases of the 

crisis cycle – prevention, response and post conflict reconstruction. The EU’s external action should 

be driven by strategic priorities and objectives rather than by instruments - and by the circumstances 

on the ground. All instruments must continue to be on the table from the out-set. There should be no 

instrument exclusivity; the use of one should not preclude the use of others. Furthermore, the 

sequencing of the instruments is critical to avoid gaps in the EU’s consistent response.
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A truly Comprehensive Approach will, however, only come about if a cultural change takes place 

both within EU institutions and Member States. The worlds of civilians and the military are often 

far apart and need to be more closely connected. Likewise the different institutional cultures and 

mandates of various EU institutions can be an obstacle for working in an integrated way and within 

short timeframes. A strong commitment starting at the very top level to overcome these divides is 

vital for a truly and successful comprehensive approach. This applies too for work at policy level 

and in the field. Shared analysis and integrated planning are the starting point of a new way of 

operating.

With these points in mind, the upcoming Communication to be brought forward by the Commission 

and the High Representative on the work being done to further develop and implement the 

Comprehensive Approach within the EU is both important and timely. The main objective of the 

Communication should be to establish a common vision of what a Comprehensive Approach entails 

in practice, identify possible constraints for its implementation and suggest ways to overcome these.

The review of the EEAS that is envisaged for 2013 could serve as another useful opportunity to 

further improve the implementation of the Comprehensive Approach.

Building on our experience with the EU’s external action in the field, we urge for the 

Communication to address the following key issues:

• Improved EU early warning analysis will help identify those countries most at risk of 

instability or conflict. Analysis might usefully identify a list of EU priority geographic and 

thematic areas to be closely monitored and where the EU might focus its upstream conflict 

prevention activity. The costs of managing conflict once it has broken out are high – it is far 

more effective to prevent conflict from occurring in the first place.

• We should follow the principle where the EU’s action in response to a given crisis or 

conflict flows from one policy. EU action in crisis countries, or in those with a potential to 

develop into that, should be based on such a single and shared policy articulated in a 

comprehensive Joint Framework Document setting out the EU’s analysis, objectives and 

which instruments should be deployed.
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To exploit its full potential, this Document should:

- when relevant feed from the comprehensive regional strategies which take into 

account the wider perspective and the country’s specific context in the region;

- encompass all relevant aspects of the EU’s external policy and related up-dates 

(including all EU instruments and tools) and, thereby, be based on the “3D”-approach 

comprising the mutually supportive elements of Diplomacy, Defence and Development, 

so as to guarantee the best use of the wide variety of tools that the EU has as its disposal 

when addressing complex threats; 

- take into account relevant initiatives in the country taken by Member States 

bilaterally as well as by other international agents and, as appropriate, link to the work 

of Joint Programming;

- be drafted jointly by the EEAS and the Commission based on active input from the 

local EU delegations and discussed by Member States in the relevant fora. The PSC 

should have overall strategic oversight, especially for countries marked by transition, 

instability and conflict. In instances where CSDP action is appropriate a CMC should be 

developed;

- be continuously reviewed and followed up in terms of progress and results;

- considering that an integrated approach for the EU starts with the underlying policy 

documents, we strongly suggest the Commission and the EEAS to formulate one 

comprehensive paper on EU policy in fragile situations; thus combining the several 

Communications which are currently foreseen.

• The EU should ensure that the Commission, the EEAS, and the other EU institutions work 

coherently as one EU at country level liaising effectively with Member States. To enable 

this, it is crucial that a division of responsibilities is established in which the EU’s Head of 

Delegation acts as a hub and – together with the relevant Director or Head of Unit in the 

EEAS - is charged with the responsibility for implementing EU’s external policy in the 

country, while coordinating locally with Member States present. The HR/VP Ashton’s 

double hatting would thereby be mirrored on the field level, combining Commission and 

EEAS roles for comprehensive action. The EUSR should, when applicable, provide local 

political guidance. Further, to ensure the needed responsiveness, the EU delegation must be 

allowed adequate room for manoeuvre in the face of developments on the ground.
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To achieve unity at the local level, it must be ensured that:

- Local ownership is a key driver for EU engagement;

- The guidelines for local coordination are implemented properly – with appropriate 

respect for local conditions - including that relevant EU actors present engage in the 

local coordination, particularly Heads of CSDP missions and/or commanders of (CSDP) 

operations, to ensure full complementarity of CSDP-missions and operations with other 

EU activities;

- A unitary approach and a sound division of labour should be developed in cases 

when an EUSR is appointed. The appointment and tasks of EUSR’s should be closely 

linked to addressing regional dimensions and international settings requiring 

extraordinary EU presence;

- The EU delegation ensures regular and proper coordination firstly with Member 

States and secondly with other relevant international actors on the ground on all areas of 

co-operation as well as shares information with the Member States on EU activities and 

developments in the region, including with non-resident Ambassadors;

- The EU is able to deploy broader missions in the field on short notice in crisis 

situations. These could encompass CSDP, CFSP instruments and development activity 

in order to bridge the gap between initial crisis response and long term post conflict 

reconstruction. Such missions would be particularly useful in countries facing post-

authoritarian transitions.

• The EU must continue to work on its internal procedures to ensure greater responsiveness, 

especially when operating in countries and regions marked by transition, instability and 

conflict. In particular, coordination between the EU’s representation on the ground and the 

Commission, as well as the EEAS and the Commission at large, must be guaranteed in order 

to make full use of all aspects of the Commission’s available instruments in the area of 

external relations. More flexible programming must be ensured across all external financial 

instruments as well as improved procedures in order for CSDP missions and operations to 

be deployed faster.
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Steps should be taken to ensure that:

- Lessons identified in previous engagements get fed back into the planning system 

and best practices get incorporated;

- Procedures are in place to get the right people at the right time in the right place. This 

involves recruitment, training, incentives, career development etc.;

- A sufficient share of unallocated funds under each financial instrument is kept as a 

reserve for dealing with rapidly emerging needs;

- The May 2012 instructions for the programming of the EDF and the DCI, which 

enables more room for flexibility, are brought to use much sooner than for the 

programming of projects starting in 2014. Such as by retaining a flexible approach to 

programming in fragile countries, allowing interventions in support of CSDP missions 

and operations and by accelerating procedures;

- The expected possibilities of reallocations in EU’s neighbouring countries under the 

more-for-more principle should be implemented, pending final adoption of the ENI 

currently in co-decision.

• CSDP missions and operations   need to be planned in the context of wider EU objectives. 

There is a need for close coordination with other instruments so as to ensure that they 

support the CSDP missions and operations, inter alia through stronger civ-mil cooperation 

and sustainable exit strategies. It is essential to continue our work to enhance the 

effectiveness of our CSDP-missions and operations. These mechanisms should always 

include input from missions/operations, EU delegations and Member States present on the 

ground. We should develop more coherent and credible review and evaluation mechanisms, 

including by more systematic use of external partners (from UN, Think Tanks etc.) in the 

internal evaluation and review teams.
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• More careful cooperation with international agents in the field should be pursued, in 

particular with the UN, NATO and regional organisations by actively seeking better 

synergies between the different roles of international agents in the country, including by 

targeting activities to the comparative advantages of the EU. When relevant, the EU should 

allow UN or other dedicated international coordination mechanisms to function within their 

core mandate as the overall coordination forum – with the EU as an active participant. The 

EU also needs to respond to and take advantage of the growing interest from non-EU 

countries to associate themselves with our crisis response and support our missions.

__________________
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