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T'he Emerging European

Securty Order

Hans Binnendik

THE TECTONICS of the old Euro-

pean security order have been in meta-
morphosis for two years, creating po-
litical earthquakes and new fault lines
on the Eurasian landmass. The secu-
rity institutions straddling these fis-
sures have had to undergo fundamen-
tal changes. They are either dving (the
Warsaw Pact), evolving (the Confer-
ence on Security and Cooperation in
Europe), wundergoing revitalization
(Western European Union), restruc-
turing to adjust (North Atlantic Treaty
Organization), or searching for new
missions (European Communitv).
The dramatically changing political
landscape makes this the sixth period
of fundamental transition in European
security affairs in the past two centu-
ries. The first came with the rise of
Napoleon after the French Revolu-
tion. A security alliance was eventually
formed specifically to crush him. The
second period began in 1815 when the
Concert of Europe was born in Vi-
enna. [his flexible svstem of shifting
alliances succeeded in maintaining the
balance of power in Europe until the

rise of the German empire in 1871.
Bismarck’s successors ushered in a
third svstem of more rigid alliances
that could not deal with regional insta-

bility and locked Europe into the trag-
edv of World War I. The fourth sys-
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tem, established at Versailles in 1919,
relied at least initially on loose alli-
ances and the rule of law implemented
by a fatally flawed League of Nations.
The fifth system, formed at the end
of World War II, returned to rigid al-
liances and gave us the Cold War.
The sixth system, the new Euro-
pean order, is likelv to have elements
drawn from these previous cycles of
history. As In other cases, it took a
defeat—albeit not a military defeat or
even one imposed from the outside—
of one of the major parties to change
the system. Like most preceding sys-
tems, the basic parameters of the new
order will be determined within a few
years of that defeat. It will have an
alliance system less rigid than that of
the Cold War, continuing the historical
pattern of alternating fixed and more
flexible systems. And, if history is anv
guide, the new system could last for
more than a generation. The past av-
erage has been nearly four decades.
The detailed outlines of this more
uncertain, more complex, and possibly
less stable new order may be visible
by the end of 1991. The changing na-

ture of the risks of conflict is becoming
clear. The Soviet domestic crisis cre-
ates the potential for substantial dis-
order. The first case of major ethnic
conflict in post—cold war Eastern Eu-
rope 1s unfolding in Yugoslavia. De-
fense integration among West Euro-
pean nations 1s taking uncertain turns.
And the transatlantic relationship, al-
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the enforcement deadlines set up by
the Conventional Forces in Europe
(CFE) agreement of November 1990,
Moscow has moved some 57,000
pieces of major defense equipment
east of the Urals.? A quarter of that
total will be destroyed or converted,
while the Soviets have given assur-
ances that the rest will be stored in a
way that prevents rapid deployment
westward. Redeployment of the re-
mainder westward would provide
months of warning time and would vi-
olate the CFE agreement. About
7,500 additional Soviet tanks and
9,000 armored combat vehicles will
also be incapacitated once CFE has
been ratified. The East European
armed forces that were counted
against Warsaw Pact totals in reaching
conventional parity could now be ex-
pected to fight against Soviet troops
that violate their territory. In all, the
number of potentially hostile troops in
Eastern Europe alone will decline by
about one million.

In November 1990, the Soviet gen-
eral staff calculated that the correlation
of forces in Europe had turned against
Moscow by a ratio of 1.6 to 1.* That

was before thev had seen the U.S.
militarv perform in the Gulf War
against predominantly Soviet equip-
ment and Soviet-trained troops. The
Western victorv shocked the Soviet
military, forcing Marshal Dmitri Yazov
to call publicly for a review of Soviet
air defense capabilities. The result
may be abandonment of “defensive
sufficiency,” because the U.S. offen-
sive demolished a Soviet-designed de-
fense. Return to a more offensive doc-
trine would be coupled with greater
reliance on high-tech weapons and a
more professional armv. Such a force
would warrant continued NATO at-
tention.

None of these developments affects
the Soviet nuclear threat. The Stra-
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tegic Arms Reduction Talks (START)
will leave Moscow with both a signif-
icant hard-target kill capability and a

relatively invulnerable intercontinen-
tal ballistic missile (ICBM) force. That
may not be true of the U.S. ICBM
force after START. In addition, the
pending short-range nuclear force
talks (SNF) are on hold, with Wash-
ington increasingly unwilling to nego-
tiate reductions bilaterally that it plans
to make unilaterally anyway. Moscow
may take a tougher line on future nu-

clear reductions because the Soviets
may need their own flexible response

doctrine to offset conventional force
asymmetries. Now may be the time
for Washington to develop a more ag-
gressive program for nuclear arms re-
ductons that will more clearly define
the nature of minimum deterrence,
both in European and strategic nuclear
systems.*

Conventional or nuclear threats to
the West appear much less realistic

than risks associated with Soviet do-
mestic upheaval. Economic turmoil
coupled with relatively free emigration
conjures up visions of a horde of Soviet
refugees marching westward. In addi-
tion, 1f the Soviet Union should col-
lapse, new ethnic and border clashes
might break out throughout the area.
The potential for civil war raises the
added concern that Soviet nuclear
weapons might become bargaining
chips 1n the conflict. Most nuclear
weapons have been removed from
trouble spots, but with tens of thou-

sands of warheads, not all could be
guaranteed in safe hands. A senior So-

viet general recently knocked on wood
three times after explaining Soviet nu-
clear command and control procedures
to his stunned Western audience.
These dramatic scenarios of Soviet
civil war, chaos, and a return to hard-
line rule need to be considered byv
Western security analvsts. The most
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likely outcome, however, is that So-
viet leaders will try to put off conflict
and simply muddle through.

Eastern Europe in Strategic Limbo. The
demise of the Warsaw Pact was widely
applauded throughout central and
southeastern Europe, but there is little
to take 1ts place. The Conference on
Security and Cooperation in Europe
(CSCE) was iniually regarded as a pos-
stble substitute, but its limitations
have now been recognized. The na-
trions of central Europe had also hoped
for NATO membership but they are
beginning to understand that this
would push the Soviet Union too far
and that membership is closed to them
at least for now. NATQ’s June 6, 1991,
Copenhagen declaration that “coer-
cion and intimidation” aimed at the
countries of central and southeastern
Europe would be treated as a martter
of “direct and material concern” is
probably as much of a commitment as
these countries will receive from the
West.> Associate status in the Euro-
pean Community (EC) might provide
some vague security commitments,
but full membership probably remains
vears away. Regional security has
tailed before in Eastern Europe, al-
though some regional security coop-
eration 1n areas like air defense will
prove useful. None wants Swedish-
style neutralitv.

These countries are, thus, in a stra-
tegic limbo with no obvious defense
arrangements, and they may have to
rely on a series of “negative-securitv”
pacts until NATO or EC membership

eventually opens to some or until the
CSCE matures. These pacts would

bind each countrv not to take certain
steps that might threaten the secuntv
of the other countrv. Romania has al-
ready signed such an agreement with
the Soviet Union, in which Romania

pledges not to join another alliance.

70

The countries of central Europe will
resist making similar pledges, but they
may agree that no foreign troops
should be stationed on their soil. The
Soviets would reciprocate by agreeing
not to station forces in these central
European countries in the future.® If
the West is asked to guarantee such a
no-troops pledge, however, it may in
fact be providing some degree of mil-
itary commitment to Hungary, Czech-
oslovakia, and Poland. Meanwhile,
these countries will pursue economic,
political, and cultural tes with the
West and hope that this reinforces the
deterrent effect of the “shadow of
NATO.”

Unfortunately, the region in stra-
tegic limbo is also the most unstable
part of Europe.” Its problems range
from civil war between Serbs and
Croats in Yugoslavia to the possibility
of conflict between Hungary and Ro-
mania. Most states remain politically
and economically fragile during their
transition from communism. Democ-
racy and peaceful transfer of power are
not yet the norm. If violence erupts,
the West could feel compelled to be-
come involved either to stop slaughter
or to prevent neighboring states from
intervening in favor of ethnic minori-
ties. Close U.S.—Soviet consultations
are required to avoid the dangerous
misunderstandings that are inherent in
the current situation of vague commit-
ments. The West’s ability to aid cen-
tral and southeastern Europe and to
manage conflict there could be the sin-
gle most important security task it
taces this decade.

The New Risk from the South. The Gulf
War has dramatized for most Europe-
ans that risks to their security will in-
creasingly come from the South. The
sight of ballistic missiles landing in Tel
Aviv, the threat of chemical warfare,

the nisks of nuclear proliferation, and
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the sophistication of advanced weap-
ons available to developing countries
seriously concern European decision
makers. So do terrorism and the con-

stant flow of immigrants from the
Maghreb.

The Gulf War demonstrated that
Europe alone, as it is now organized,
1s incapable of dealing with many of
the new threats. Although it was able
to help enforce the economic embargo
on Iraq through naval activities coor-
dinated by the Western European
Union (WEU), it was unable to reach
internal agreement on what to do next.
The French broke ranks with a last-
minute unilateral peace initiative. The
Belgians were unwilling to sell artillery
ammunition to the British. The Ger-
mans hesitated before honoring the
NATO commitment and sending Al-
pha jets to a threatened Turkev. And
European reliance on U.S. airlift, sea-
lift, command and control, intelli-
gence, and manpower was painfully
clear for the world to see. Europe’s
military and political gaps will not be
filled easily. So although Europe
emerged from the war impressed by
U.S. resolve and military capability
and perhaps even more reliant on
them, it also emerged with a strong
desire to find a more united and equal
voice 1n foreign and security policy.

The Gulf War has also had the ef-
fect of creating two separate categories
of what in the NATO context used to
be called “out-of-area issues.” The
first is problems on NATO’s periph-
cry. Inspired by the Iraqi threat to

Turkey, this category includes poten-
tial conflicts involving neighboring

countries that could directlv threaten
NATO countries. In these -cases,
NATO might take a more direct role.
The second category includes the
more traditional out-of-area problems
where vital interests of NATO mem-

bers are at stake. NATO officials hope

THE WASHINGTON QUARTERLY ¢ AUTUMN 1991
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to deal with these cases primarily
through joint intelligence and policy
coordination but not necessarily
through direct NATO military action.?

NATO Tries to Adjust
In the days of the Cold War, NATO's

mission was often described by using
Lord Ismay’s famous dictum that its
purpose was to keep the Soviets out,
the Americans in, and the Germans
down. Perhaps the new purpose of
European security is to pull the East
up, bring Europe together, and con-
tinue to keep the Americans in. A
more detailed list of goals would in-
clude the following:

® deter any residual Soviet threat:

® provide some collaborative structure
for Western security ties with the
Soviet Union;

® cncourage democratization in the
Soviet Union and Eastern Europe;:

® cxtend a degree of stability to East-
ern Europe through assistance, con-
flict resolution, and if necessary
peacekeeping;

® keep Germany as an integral part of
the Alliance and the European
Community;

® avoid renationalization of European
armies;

® maintain strong U.S. ties with and
influence on European defense ef-
forts; and

® organize Western responses to
crises, aggression, and arms prolif-
eration outside the NATO area.

The - institutional INnstruments
needed to accomplish these tasks are
more complex than the NATO of the

Cold War. No single organization can
do the job, and a multilayered set of
interlocking institutions is needed.
Europe’s security priority must be to

adjust exisung institutions to accom-
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plish these goals and to create new
institutions if necessary.

NATO’s role in this effort will be,
first, to hedge against a renewed So-

viet threat; second, to keep German
and other armies as part of an inte-

grated European command; and,
third, to maintain a U.S. commitment

to Europe. But staving in nearly the
same place during a period of rapid
transition has required significant
movement. NATO can accomplish the
same goals with less military capability
but perhaps at the cost of spending
more political capital to hold the Alli-
ance together. The broad outlines for

NATO’s transformation were devel-
oped in the London Declaration of

July 6, 1990, which declared that:

® the Warsaw Pact would no longer
be considered an adversary;

® conventional forces would be
smaller, highly mobile, more versa-
tile, increasingly multinational, and
more reliant on reserves and force
reconstitution; and

® nuclear forces would be trulv weap-
ons of last resort.®

Since then, a three-tier review has
been under wav to implement the

London Declaration. The reviews are
to be completed prior to the Novem-
ber 1991 NATO summit, which is ex-
pected to put the new NATO policies
in final form. At the most senior level,
the NATO Council has struggled with
fundamental political issues such as re-
defining NATOQ’s basic functions. It

has made little progress on key issues
such as extending NATO commit-
ments eastward, using NATO troops
tor peacekeeping in Eastern Europe,
and extending NATO operations out
of its area to deal with North-South
and proliferation issues. The French
have resisted anv expansion of NA-
TO'’s functions, so Europe will prob-

S - el B — — - - —_ _ - — = -— - - - -

ably have to rely on other institutions
for this purpose.

The Strategic Review Group,
chaired by Britain’s Michael Legge, is

considering alternatives to existing
NATO doctrine. Forward Defense
will be discarded in favor of a doctrine
that allows for mobility and some for-
ward positioning. Flexible response
will be recast to make it consistent
with reduced tactical nuclear force de-
ployments and the new “last resort”
policy. But NATO continues to shy
away from discussions of nuclear is-
sues. In general, Legge’s review will
recommend a broader approach to se-
curity issues in which military force is
not dominant and crisis management
1S @ more important tool. Preliminary
work on the review has been com-
pleted and negotiations are under way
with the French.!©

The most progress has been made
by the Military Committee and the
Supreme Headquarters Allied Powers
in Europe (SHAPE), although logi-
cally broad strategic parameters should
be set before militarvy details are de-
cided. On May 28, 1991, NATO an-
nounced a revamped concept that in-
cluded the following.

® A mobile immediate reaction force
numbering 5,000 capable of re-

sponding to crisis in 72 hours;

® A Rapid Reaction Corps 50,000 to
70,000 strong designed to respond
in less than one week. The corps
would be commanded by the British
and include two British divisions,
two mnultnatienal divisions, and
U.S. ground, air, and air transport
units.

® A base force of seven multinational
corps designed to defend Western
Europe. Included would be three
German corps (one in the eastern
part of Germany), one Dutch corps,
one Belgian corps, one mixed Ger-
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man and Danish corps, and one
U.S. corps. A U.S. division would
serve 1n 2 German corps and vice
versa.

® An augmentation force, made up

primarily of U.S. units, designed to
reinforce NATQO’s base force.!!

Under this concept, NATO troops

might be reduced by 350,000, of

which nearly half could be Americans.
By the mid-1990s (after Soviet troops
leave Germanv), the United States
would have in Europe a corps head-
quarters, two army divisions, and
corps support elements. This would
yield a new U.S. force level of about
half of the current 320,000 troops or
less. The position of Supreme Allied
Commander, Europe (SACEUR)
would continue to be held by an
American, at least for now. 2

The NATO reforms will change the
Institution enough to enable it to sur-
vive In the new environment. All na-
tions of Western Europe—even the
French—want NATO to remain. The

adjustments should also help Europe
in future transatlantic burden-sharing

debates. Significant progress was

made at the May 1991 meeting of

NATO defense ministers in consoli-
dating NATQ’s position, but the de-
bate over the European defense iden-
tity continues.

The European Defense Identity

The founding fathers of the European

Community had a vision of a United
States of Europe with its own inde-

pendent defense identitv. Several
cvents during the past two vears have
raised the prospect that their vision

might be achieved before the end of

this decade. Inertia following the rat-
ification of the Single European Act

and the talks on monetarv union led

to the formanion in Decen{ber 1990 of

THE WASHINGTON QUARTERLY © AUTUMN 1991
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a second Inter-Governmental Confer-
ence (IGC), which is assigned the task
of drafting a Political Union Treaty by
the end of 1991. The Germans want
political union as the price for mone-
tary union. Others want monetary
union in order to benefit from the
strength of the deutsche mark, and
coincidentally they want to anchor a
united Germany firmlv in West Euro-
pean Insticutions. The changed threat
perception with regard to the USSR
allows Europe to contemplate a more
united role, and the prospect of U.S.
troop withdrawals may compel them
to consider it. Above all, Europe’s
weak response to the Gulf crisis has
torced it to find ways to strengthen its
institutional ability to respond to fu-
ture cCrises.

The bidding was opened by the
[talian foreign minister, Gianni de
Michelis, who suggested an earlv EC-
WEU merger. The president of the
EC Commission, Jacques Delors, pro-
vided a more comprehensive approach
in an address in London on March 7,
1991, when he called for the insertion

of the mutual defense clause of the
WEU’s Article 5 into the Political

Union Treaty. With an EC mutual de-
fense commitment, the WEU would
eventually emerge as the key institu-

tion for European security. Delors also
suggested that the WEU should be a
“melting-pot for a European defense
embedded in the community.”3 The
Delors proposal is generally consid-
ered overlv ambitious.

Franco—-German collaboration has
been a drving factor in setting the

agenda for the establishment of a
Common Foreign and Security Policy

(CEFSP) within the EC. In joint state-
ments, the two countries have called
for cooperation among the 12 EC
members to present common positions
on security issues in the NATO coor-
dination process. Issues to be dis-
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cussed by the EC would range from
multilateral arms control to armaments
cooperation. They have also called for
the European Council (summits of the
Twelve) to provide guidelines to the
EC. Ultimately, after 1996, they en-
vision absorption of the WEU by the
EC." Unul that time, the WEU would
serve as what WEU Secretarv General
Wim van Eekelen has called a2 “tem-
porary bridge” between NATO and
the EC.P

The current draft of the IGC Polit-
tical Union Treaty foresees a two-stage
process. In the short run, it envisions
an organic relationship between the
WEU and the EC, the nature of which
is unclear. In the longer run, it would
set as a goal a common EC defense
policy, with a review in 1996 to recon-
sider merger of the WEU and the EC.
The British and Dutch have objected
to much of this plan. Final decisions
on these matters will be taken in the
IGC in the context of trade-offs with
ISSUES ONn monetary union.

A kev set of issues to be decided in
1991 relates to the role and orientation
of the WEU. The phoenix-like WEU
1s a nine-member European defense
organization originally designed to
hedge against postwar German rear-
mament. Its efforts to coordinate Eu-
ropean naval operations in the two re-
cent Gulf crises have made it a focal
point for the European defense iden-
titv. It has no military forces or com-
mand structure of its own, but propos-
als are being discussed to allow some
European troops dedicated to NATQO’s
new Rapid Reaction Force to be at the
same time the core of a WEU-based
force of the same name. Van Eekelen
has suggested a series of arrangements
bv which ambassadors would repre-
sent their countries in both the WEU
and NATO, and he has also promoted
coordinated WEU-European Council

meetings so that the WEU can be a

7+

bridge between NATO and the EC as

well. But transition measures do not
solve the underlying problem that the
United States and Britain want the
WEU to become the second pillar of
NATO, whereas France and to a lesser
extent Germany want it under the di-
rect control of the European Council.
The bridge i1s under pressure from
both directions. France moved aggres-
sively to push its view when it set a
precedent by calling a WEU meeting
in the middle of the Aprl 1991 EC
summit and later reportedly proposed
an EC rather than a NATO Rapid Re-
action Force.

The United States has viewed many

of these developments with alarm.
Despite years of support for a Euro-

pean pillar within NATO, the United
States 1s concerned that movement to-
ward a European defense identity will
bring about U.S. political and military
1solation within NATO and that even-
tually a new European defense orga-
nization will compete with NATO. If
developments go the wrong way, thev

could force U.S. troops out of NATO
and perhaps even destroy the Alliance.

William Taft, U.S. ambassador to
NATO, speaking in London on Feb-
ruary 9, 1991, warned that Americans
would be suspicious of those who
“mess” too much with familiar secu-
rity structures.'® A harsh U.S. diplo-
matic note to European capitals fol-
lowed on February 22, warning against
a European caucus in NATO that
might move decision making on de-
fense issues from NATO to the EC.

The United States does not mind if
the WEU presents a coordinated po-

sition in NATO councils, but it fears
that the EC has a history of reaching
agreed positions that leave little ne-
gotiating flexibility, a development
the United States would find intoler-
able in the defense area. Washington

does not want to repeat within NATO
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Hans Binnendisk

pattern of Franco-German coopera-
tion. They appear to have been par-
unally successful, because Kohl
stressed 1n Washington during his visit

of May 1991 that Germany did not
want NATO diminished or replaced
by a new European security system
and that the WEU should be NATO’s
European pillar. '

Other Europeans are also uneasy
with current plans for defense integra-
tion within the EC. In addition to
wanting to avoid transatlantic ten-
stons, the Durtch are concerned that
the larger countries will dominate the
European Council. The neutral Irish
do not want to undertake an EC de-
fense commitment. The Danes and
Greeks are in the EC but not the
WEU. The Turks feel isolated now
and would object to being excluded
from a new, stronger European de-
fense community. The Portuguese
value good transatlantic relations
above all. Even the Italians are having
second thoughts and are backing away
from an early EC-WEU merger.
NATO Secretarv General Manfred
Worner has contributed to the debate
by announcing seven principles to
guide development of Europe’s de-
fense 1dentity.?® So Europe proceeds
into the IGC Political Union talks with
determined caution.

As Europe’s caution waxes, it is pos-
sible that U.S. concerns will wane.
Guidance to the WEU by the Euro-
pean Council might not differ signifi-
cantlv from what happens now be-
cause the WEU would be taking

orders from nearly the same group of
leaders. A single European voice in

NATO would not be a disaster, as long
as rigid positions were avoided. And a
WEU structure that could command
elements of the NATO Rapid Reac-
tion Force might prove useful in cases
where U.S. involvement would be

detrimental. Convergence of transat-

lantic views on the nature of the Eu-
ropean defense identity and its rela-
tionship to NATO is entirely
possible.?!

Additional Security Arrangements
In addition to NATO and the WEU,

several other security institutions will

contribute to the new European order.
Ot these, the CSCE’s function is

perhaps most complex. Its unanimity
rule and the Soviet veto make it use-
less as a true collective security orga-
nization to replace NATO. But it
could be very useful to provide a col-
laborative structure for Soviet—West-
ern relations; promote conflict preven-
tion and perhaps peacekeeping in
Eastern Europe; and encourage de-
mocratization in the East. During the

November 1990 CSCE summit in
Pans, the organization received a sec-
retanat (in Prague), a conflict preven-
tion center (in Vienna), and a center
for democracy (in Warsaw). Progress
will be slow, as shown by the organi-
zation’s 1nability to act early in the
Yugoslav crisis. But because its 35
member states include countries from
both Eastern and Western Europe as

well as North America, the CSCE use-
fully complements the more tradi-
tional European secuntv structure.
The United Nations (UN), too,
might prove useful in Europe, as it
already has in the case of Cyprus. The
Security Council demonstrated new

eftectiveness in the Gulf War, and UN

peacekeeping forces have much ex-
perience. They might be used for con-
fict management 1n Eastern Europe,

but the UN has traditionally been cau-
tious about involvement in civil war or
in any conflict when contending par-
ttes do not agree on the UN'’s role.
The Chinese and Soviet vetoes also
remain a factor. So although the UN
might be useful when the occasion
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calls for it, it cannot be relied upon to
provide continuing security for Eu-
rope.

Regional security proposals are
springing up all over Europe to deal
with local problems and to fill gaps left
by the larger institutions. Nordic
states, which already have the Nordic
Council, muse about recreating the
medieval Hanseatic League to provide
a security framework for the Baltic re-
publics (should they get indepen-
dence). The three central European
states already cooperate on security
matters with meetings such as the one
held recently in Visegrad. Romanians
suggest that a Balkan League might
bring peace to the area. Bulgarians see
a future in a regional association with
Greece. The Italians promote the
Pentagonal group, which includes
countries of the former Austro-Hun-
garian empire, and which Poland may
soon join. The as-vet-unformed Con-
ference on Security and Cooperation
in the Mediterranean (CSCM) would
give the countries of southern Europe
a forum for discussions with the Magh-

reb countries. Franco-German mili-
tary cooperation continues despite low
initial marks for the Franco—-German
Brigade. Each of these proposals re-
sponds to local needs and fills gaps in
the existing structure.

The Road Ahead

Europe in the 1990s might be seen as
a set of concentric circles.?* At the cen-
ter are the nine nations that share
membership in the EC and the WEU.
As both institutions are strengthened,
additional functions, such as imple-
menting the Schengen agreement on
borderless immigration, will be added.
A second, wider circle would include
the neutral EC members, a group
likelv to expand as European Free
Trade Area (EFTA) countries join the

THE WASHINGTON QUARTERLY * ACTUMN 1991
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EC. A third concentric circle includes
the “hopeful three” of central Europe
(Poland, Hungary, and Czechoslova-
kia), who are eager to join all of West-
ern Europe’s institutions. This group
may be enlarged if the Baltic repub-
lics, Slovenia, Croatia, and others shed
existing bonds and turn westward. A
tourth group of states is likely to be
on the outside, looking in. These
would include the Soviet Union, the
Balkan states, and probably Turkey.
‘The United States and Canada are
tied to this European model through
NATO and an enhanced relationship
with the EC.

Movement in the Europe of the
1990s will be generallv toward the cen-
ter circle. The inner core seeks to
deepen its internal bonds. Many neu-
trals in the second group are reconsi-
dering the value of neutrality in the
new European order. Members of the
third circle wait for their reforms to
mature and for the Soviet Union to
digest its current problems before they
plunge to the center. The fourth group
may be i1solated from the rest of Eu-
rope, a situation that could cause long-
term problems.

As these developments mature dur-
ing this decade, some rules of the road
might prove useful so that transatlantic
ties remain strong and nations are not
isolated as Europe deepens its integra-

tlon process.
First, the United States should seek

to make NATO a more arttractive
home for the European security iden-

tity. The London Declaration and re-
cent NATO reorganization were steps

in this direction. Eventually NATO
will take on more characteristics of a
bilateral European—North American
alliance. The future model is a barbell

with equal weights on both sides,
rather than the current model of a

wheel with the United States at the
hub. The WEU should be activelv en-
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were reconfigured in time of crisis to
drop the U.S. component. German
and French participation would have
to be worked out in advance. U.S.

airlift, logistics, and intelligence ca-
pabilities would be needed at the out-
set to mobilize the force. Some degree
of NATO consent would be required
because troops would be pulled out of
the NATO integrated command and
the force’s actions might eventually in-
volve NATO in the conflict.

Fifth, the grey area of Western com-
mitment to central Europe will suffice
if no Soviet threat to the area re-
emerges. But should it reemerge, then
vague commitments are more danger-
ous than no commitments at all. One
need onlv remember the confusion
about commitments to Poland in 1939,
South Korea in 1950, and Kuwait in
1990 to conclude that Western inten-
tions—one way or the other—should
be made absolutely clear in the event
of a real threat.

Sixth, the West needs to consider
the tremendous costs of policy rever-
sals or disintegration in the Soviet
Union. A new world order backed up
by UN enforcement is impossible
without the Soviet Union. The Soviet
nuclear threat remains. The Soviets
are potenuallv powerful in Eastern

Europe and parts of the Third World.
Disintegration of the Union might
give the West additional geostrategic
advantages, but those advantages
would be outweighed by the spillover
risks of civil war and large-scale ethnic
strife in a nuclear power. Although the
West certainly cannot bring stabilitv to
the Soviet Union, it can help. The
Grand Bargain may be overly ambi-
tious, but a phased Western financial
plan tied to specific economic mile-
stones must be developed both to en-
courage further reforms and to ease

the Soviet Union’s transition to a free
market. The imposition of political
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conditions will be needed to make the

plan feasible in the United States.
Steps also need to be taken to assure

the increasingly nervous Soviet mili-

tary that the West will not threaten
Soviet forces and that Soviet military
institutions will benefit from improved
relations. NATO should conduct re-
lations with the Soviet Union in a
manner that will promote Soviet inte-
gration in Europe, not its continuing

segregation from it. And the CSCE
military doctrine dialogue might be in-
tensified to further expose Soviet of-
ficers to Western security policy.
Finally, NATO should reconsider
its prohibition of out-of-area opera-
tions. It would be dangerous to set up
a mechanism that reguires NATO to
make decisions on third world dis-
putes because agreement would be
difficult in most cases. Burt if agree-
ment can be reached, there is no legal
obstacle to NATOQO’s use of force be-
vond its treaty region. As the tradi-
tional threat from the Soviet Union
fades, it is precisely the instabilities to
the South that will increase in impor-
tance. By automatically taking itself
out of the picture, NATO diminishes
its overall usefulness. A place to start

might be with instabilities on NATQO’s
immediate periphery.

Conclusions

In the coming vears, the perilous cer-
tainty of the Cold War will give way
to the uncertain instability of a new

Furopean order. European securitv in-
stitutions are adjusting fairly well to

the new environment and will form a
flexible set of capabilities to meet the
new challenges. The experience of
1914, when such instabilities were
mismanaged by rigid alliance systems,
1s unlikely to be repeated.

New problems now exist for the
transatlantic partnership: how to man-
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age the Soviet decline; how to provide
security for Eastern Europe; how to
respond to future out-of-area prob-
lems; and how to handle the emerging

European defense identity. So far, an-
swers to the first three appear to lie to
a large degree beyond the purview of
NATO. The new and revived insti-
tutions like the WEU and the CSCE
may have to take up the challenge, or
NATO will have to expand its man-
date. Yet NATO, even with its exist-
ing mandate, remains crucial to Eu-
rope’s peace. Efforts spurred by the
Gulf War to develop a new European
defense identity must proceed care-
fully, using cautious rules of the road.
If the United States supports Europe’s
long-term vision of its future, and Eu-
rope 1n turn respects the U.S. fear of
1solation, adjustments can be made to
retain a healthv transatlantic relation-
ship.
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20. Based primarily on author’s interviews at nations must not be marginalized; (7) The
NATO Headquarters, Brussels, Apnl integrated military structure must be re-
1991. Wérner's principles, set out in a tained.

speech to the Atlantic Council in Washing- 21. This convergence was in evidence during

ton, D.C., on June 25, 1991, were: (1) h - : _
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tation and decision making on defense
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(:'5) [t must strengthcn. the transatlant.lc the alliance.” Riding, “NATO.” b. A=3.
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the decision-making process; (5) Comple- 22. A related model has been proposed by Ed-

“the efforts to develop a European Secu-

mentarity must be preserved; (6) NATO ward Mortimer of the Financial Times.
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