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Preface

After sixty years of existence, the Atlantic Alliance remains the most
reliable security organization for Euro-Atlantic security. NATO represents,
both for the United States and its European allies, the chief institutional
framework to handle security and defence issues. Such a role could not
have been taken for granted twenty years ago, when the Soviet Union
disintegration and Warsaw Pact dissolution seemed to call into question the
Alliance’s raison d’étre. On the contrary, since the end of the Cold War,
NATO has succeeded in adapting itself to the new international scenario,
providing a credible response to the new security and political challenges.
Indeed, starting from the ‘90s, NATO has undergone a deep evolution, both
in quantitative and qualitative terms.

Over the course of the last decade, the Alliance concluded the admission of
twelve new members and developed a series of mechanisms to foster
relationships with aspirants and partners. Thus, the enlargement, from
being an occasional choice, during the last fifteen years has turned out to be
an enduring open door policy. It emerged as an instrument to ease the
European transition toward a new geopolitical order and, at the same time,
it redefined the boundaries of the Euro-Atlantic security space. On the other
hand, the Alliance transformation consisted, first of all, in the update of
strategic goals resulting in the endorsement of two new Strategic Concepts
in 1991 and 1999. The new strategic posture paved the way for new crisis
management tasks and for the NATO stabilization role, even beyond its
borders. In turn, changes in the Alliance’s strategic priorities entailed the
development of new military means, a new Command Structure and new
partnership frameworks.

As a result, NATQO’s evolution ended up in a shift from a traditional
military pact to a new cooperative organization, moving from a defensive
posture to a new expeditionary role. The depth of these processes entailed a
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reconsideration of NATO identity, rising new political and security
challenges both in the out of area projection and in the internal debate. The
first military missions in its history — in Bosnia, in Kosovo and in
Afghanistan — have represented at the same time the outcome and test-cases
for NATO’s transformation. In this regard, the Balkans experience
substantiated the effectiveness of the Alliance role in crisis management
and post-conflict stabilization, while the intervention in Afghanistan still
represents a challenge to NATO’s efficacy and credibility.

The magnitude of NATO’s enlargement and transformation generated
setbacks in internal cohesion regarding the changing strategic posture and
the commitment to out of area operations. As a matter of fact, NATO’s
evolution inevitably implied a degree of heterogeneity within the Alliance -
the deeper the process has gone, the higher the differences among Allies’
national perspectives have surfaced. The starting point of this book is
precisely the need to investigate the relationship between evolution and
internal cohesion.

In this view, the book offers not a traditional standpoint on the recent
history of NATO, but several national perspectives on its evolution. Instead
of choosing one single point of view, it provides a multidimensional
analysis on NATO’s enlargement and transformation. In other words, the
Alliance’s evolution is investigated through the lenses of different member
countries and partners, taking into account the different positions they have
had vis a vis the Alliance as old members, new members or partners.

The following essays reveal both common features and dissimilarities in
the national perceptions on NATQO’s enlargement and transformation. On
the one hand, since the end of the Cold War, Allies and partners have
shared a common view about the necessity of transforming and opening the
Alliance to new members. On the other hand, differences have emerged
regarding the width and the scope of Alliance’s enlargement and
transformation. The uncertainty and unpredictability characterizing the
post-bipolar security scenario have deeply affected the security perceptions
of the Allies and partners. New and old security demands have blurred
complicating the common understanding of NATO’s role and nature.
Different security concerns — depending on national strategic priorities —
have brought about dissimilar views on what transformation and
enlargement concretely mean and how should be handled.

In this context, the US played the leading role fostering the shift towards a
new NATO with a broader external projection and capable of dealing with
the new security threats. The US overall interest, even in the post-Cold War
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scenario, has remained that of preserving its special relationship with
Europe while engaging Central and Eastern European countries. At the
same breath, US encouraged a new NATO geopolitical stance, more
consistent with the global dimension of the new security threats. In doing
so, the US urged a move from an exclusively European-centred alliance to
an expeditionary NATO with a flexible notion of out of area operations —
which, over the course of few years, broadened from South-East Europe to
Central Asia.

The old members have been, in general, more cautious facing NATQO’s
post-bipolar evolution. The main interest of old members seemed to be the
safeguarding of their security priorities. Hence, they looked at NATO’s
evolution mainly through the of their security concerns. Sometimes their
interests and strategic priorities overlapped with lenses the American ones,
sometimes the national perspectives differed. Chapters devoted to Italy,
France and Turkey show how all three countries have been similar in the
reaffirmation of their Atlantic commitment, intending NATO evolution in a
way similar to the US expectations. However, during the last twenty years,
they have constantly balanced their engagements in NATO’s evolution with
their national main concerns. For Italy and France such concerns were
primarily linked to the development of the EU defence and foreign policies.
Instead, in the case of Turkey, it was the geographical proximity to major
crisis areas which shaped its national perspective on NATO’s enlargement
and transformation.

While old members seemed to share the basic understanding of NATO’s
evolution as a way to handle post-Cold War security threats, new members
and partners perception has been relatively different. As a matter of fact,
the containment of the Russian influence represented their main security
concern and the main drive behind their cooperation with NATO. Moreover,
cooperation with NATO played for these countries an important role in
identity terms as well as in anchoring the post-communist transition and
state-building process to Euro-Atlantic frameworks. Such a goal, fully
achieved by the countries that joined the Alliance after 1999, is still an
open issue for Ukraine and Georgia, which risk to find themselves
entrapped in a “grey zone” between the enlarging Alliance and the
traditional Russian sphere of influence. In the end, the “Russian factor” is
one of the most important issue the Alliance has to tackle in order to
substantiate its post-bipolar role. As highlighted in chapter 11, Russia is
both a necessary and sui generis partner. Its relations with NATO have
been ambivalent, oscillating from a close cooperation to the rhetoric of the
Cold War. Indeed, NATO’s enlargement has been perceived by Moscow as
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a direct threat but, on the other hand, the Alliance has successfully played a
role in interfacing between Russia and the West, engaging Russia in a
dialogue on security, military and political issues.

This book is the result of a research project funded by the Institute for
International Political Studies (ISPI). It was carried out in the first half of
2009 involving experts from the analyzed countries. The analysis focuses
on three different levels - old members, new members and partners — in
order to provide an appraisal of convergences and divergences on NATO’s
recent evolution. Accordingly, the book is structured in four parts. The first
one offers an overview of NATO post-Cold War evolution, providing an
assessment of enlargement and transformation processes (Chapter 1) and an
appraisal of challenges for the Alliance in the crucial area of the Wider
Black Sea (Chapter 2). The second part deals with national perspectives of
old member countries, focusing on the US, Italy, France and Turkey
(Chapters 3 to 6). Similarly, the third and fourth parts respectively analyse
the national perspectives of Poland and Romania as new member states
(Chapters 7 and 8) and Ukraine, Georgia and Russia as partners (Chapters 9
to 11).

A.C.CF.

16



1. Transformation and Enlargement:
Costs of NATO’s Survival

by Andrea Carati

1. NATO: an Alliance sui generis

As any alliance, NATO is based on a promise of mutual military
assistance. Indeed, despite the different forms an alliance can assume, none
can avoid producing reciprocal expectations of security among its
members®. From this point of view, NATO is not an exception.

The North Atlantic Treaty, signed on 4th April 1949, is similar to other
alliances for the type of reason which had produced it. At the origins of an
alliance there is always a threat to the security of its members, and it is far
too evident the role the Soviet threat played in the North-Atlantic
Alliance’s establishment?. Taking a broader view, Paul Schroeder observed
that behind any alliance there are three sorts of rationales: (a) the
opposition to an external threat; (b) the accommodation of a threat through
a “pact of restraint”; or (c) a great power policy over weaker states®. The
North Atlantic Treaty met all these demands: it offered security guarantees
against the Soviet Union; it reduced the likelihood of intra-bloc conflicts in
the Western world; and it provided the institutional framework through
which the United States could deal with its European counterparts.

In addition, NATO has been characterized by another alliance’s
traditional feature: it has been a military organization. Indeed, it is the

! Colombo A., La lunga alleanza. La Nato tra consolidamento, supremazia e crisi,
Milano, FrancoAngeli, 2001; Walt S.M., The Origins of Alliances, Cornell University Press,
Ithaca, NY and London, 1987; Wolfers A. (ed.), Alliance Policy in the Cold War, Hopkins
Press, Baltimore, 1959.

2 Clementi M., La Nato, dal mondo diviso in due alla minaccia del terrorismo globale, 11
Mulino, Bologna, 2002; Frydrych E.K., The Debate on NATO Expansion, «Connections», 7,
2008, pp. 1-41; Walt S.M., The Origins of Alliance, cit., pp. 149.

3 Schroeder P.W., Alliances, 1815-1945: Weapons of Power and Tools of Management,
in Knorr K. (ed.), Historical Dimensions of National Security Problems, University Press of
Kansas, Lawrence, 1976, pp. 227-262.
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military dimension which makes a distinction between an alliance and other
international organizations in which the cooperation’s purpose is economic,
political, humanitarian or cultural, but not military*. Even today, while
NATQ’s tasks are profoundly changed and encompass civilian activities, its
military capability remains essential®. This is proved not only by the main
military interventions of the last fifteen years, but also by the significance
attributed to the process of transforming the military means, and by the
debatg on the capability gap between the United States and European
allies”.

However, beyond its most traditional features, NATO has some
peculiarities which distinguish it from other alliances. Among them three
are particularly significant for the role they have played for NATO’s
evolution in the post-Cold War scenario: (a) its exceptional longevity; (b)
its high level of institutionalization; and (c) its ideological nature.

Alliances are usually based on temporary agreements, seldom do they
outlast their victory or their defeat, and even more rarely do they have the
chance to survive a radical change in the structure of the international
system. NATO, on the contrary, has shown an atypical persistence in time
and a good ability to adapt. And, most important, NATO outlived its
victory and the shift from the bipolar to the unipolar system - in other
words, it outlived the collapse of the system which was its raison d’étre’.
Furthermore, in the post-bipolar scenario, NATO has avoided the risk of
becoming a marginal or pointless alliance, but it has kept its stance as the
most reliable multilateral organization for Euro-Atlantic security.

The second and most evident peculiarity of the Atlantic Alliance is its
extraordinary institutional development. Since the early 1950s the North
Atlantic Treaty has been integrated with a permanent organization ®.
Therefore, beyond the promise of mutual military assistance, member
countries have provided the Alliance with executive committees, integrated

4 Colombo A, La lunga alleanza..., cit., pp. 30-33.

% In the Strategic Concept approved immediately after the end of the Cold War is written:
«[t]he political approach to security will [...] become increasingly important. Nonetheless,
the military dimension remains essential»  (http://www.nato.int/docu/comm/49-
95/c911107a.htm, Part 111, § 30).

® Edmunds T., NATO and its New Members, «Survival», 45, 2003, pp. 145-166; A.A
Michta A.A., What Next for NATO?, «Orbis», Winter 2007, pp. 155-164.

"It is worth noting that the shift from the bipolar to the unipolar system brought about
an overall reshape of international alignments and alliances (Santoro C.M., Il sistema di
guerra. Studi sul bipolarismo, FrancoAngeli, Milano 1988).

% Indeed, NATO was born in 1951, after the North Atlantic Treaty, as the organizational
side of the Alliance (Clementi, M., La Nato..., cit., pp. 27-29).

18



forces, and a structure of command®. The high degree of institutionalization
may be an essential advantage for the persistence in time of an alliance.
Indeed, this is one of the most relevant factors which contributed to
NATO’s endurance after the end of the Cold War™. In particular, the
development of supranational institutional bodies has created ambiguities
about the role of NATO in the post-bipolar world: as an alliance, NATO
has continued to offer security guarantees against someone or something;
as an international organization, instead, NATO has pursued inclusive
objectives, with a potential universalistic approach, and with a more
political — rather than military — character”.

Finally, the Atlantic Alliance has been different from the main part of
alliances for its ideological nature. The ideological rivalry during the Cold
War, the longstanding democratic tradition of the United States, and the
triumph of democracy as a principle of international legitimacy, have all
contributed to identify NATO as a league of democracies™?. Cultural and
political homogeneity have strengthened the cohesion attained by pure
strategic interests. In fact, the end of the bipolar system has not brought
about the end of NATO, also because member countries shared — and still
share — a common ideology which went beyond the only strategic concern
of containing the Soviet Union. Furthermore, compared with other
ideologies, democratic values have provided a unifying and open attitude
based on liberal solidarity — this has created the conditions for survival
rather than mere national interests™.

These peculiarities — NATO’s long life, its institutionalization and its
doctrinal character — have had several effects on the post-Cold War
NATOQO’s evolution. Not only because they determined the Alliance’s
endurance, but also because they have affected the transformation and
enlargement processes.

NATO’s long history has been a history of crises and adjustments in
which the Alliance has developed adaptation and transformation capacities.
Even though the drastic change occurring in 1989-1991 is not comparable
with previous international changes, considering NATO during the Cold

° See NATO official website: http://www.nato.int/structur/structure.htm.

0 Walt S.M., Why Alliances Endure or Collapse, «Survival», 39, 1997, pp. 156-179.

1 Michta A.A., What Next..., cit.

12 The Alliance democratic principles has been evident since its origins. In the Preamble
of the North-Atlantic Treaty is stated that: «The Parties to this Treaty [...] are determined to
safeguard the freedom, common heritage and civilisation of their peoples, founded on the
principles of democracy, individual liberty and the rule of law» (http://www.nato.int/
docu/basictxt/treaty.htm).

¥ Walt S.M., The Origins of Alliances, cit., pp. 35-37.
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