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ABSTRACT  

This dissertations aims to examine the EU Foreign Policy, and more precisely map the High 

Representative (HR) and his impact on the Common Foreign and Security Policy (CFSP) in the 

EU. Using two theoretical frameworks, leadership theory and institutional theory, the study tests 

the explanatory power of these theories to explain the HR and his impact on the CFSP. The study 

is limited to a period of time, from November 2002 until December 2003, when several different 

events took place within the framework of the CFSP. The conclusion indicates that both 

leadership theory and institutional theory can help explain the development and outcomes of the 

CFSP.  

Keywords: EU foreign policy, Common Foreign and Security Policy, High Representative of the 

CFSP, European Security and Defence Policy, Iraq war, European Security Strategy 
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1. INTRODUCTION    

Who do I call if I want to call Europe? - Henry Kissinger ( Henry Kissinger quotes )  

The European Union recently celebrated 50 years, based on the Treaty of Rome from 1957. The 

development of closer cooperation between the countries of Europe and the gradual enlargement 

of the EU are important matters in political science, especially since the EU many times is 

referred to as a quite unique political project. The EU and its development affects both the 

member states, candidate states but also many other political actors, states as well as international 

organizations and companies.   

Even though the EU public opinion is not overwhelmingly positive to the development and 

further integration at a European level, expressed quite clearly in for example the Dutch and 

French public no to the EU constitution, the integration of common policies has gradually 

moved further during these past 50 years.  

One of the political areas that have evolved most rapidly is by many scholars considered to be the 

Common Foreign and Security Policy (CFSP) under EU s second pillar. Despite member state 

sovereignty and disagreement over specific international political events and crisis, the 

development of a more integrated and common foreign policy has emerged over time.1 The above 

quote by Henry Kissinger from the 1970s shows a political pressure not only from within the 

member states, but also from external players to coordinate EU foreign policy matters. Hence the 

development of CFSP is central for the EU, but also for the surrounding world. More 

coordination and common positions will help the EU in international political situations, but still 

faces obstacles such as the sovereignty of the nation-state and the fact that foreign policy has 

traditionally been a national matter. Also the EU faces the political impact of historical political 

                                                

 

1 As argued by for example Maria Strömvik in To act as a Union: Explaining the development of the EU s collective 
foreign policy (2005). 
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ties and bilateral relations as an unavoidable part of EU s present and future foreign policy. The 

question is though: would Kissinger today have someone to call when he wanted to talk to 

Europe?  

1.1 BACKGROUND  

In order to map the EU Common Foreign and Security Policy (CFSP) one needs to be aware of 

the background of the concept. The notion of foreign policy cooperation within the EU we know 

today, originates with the Treaty of Brussels in 1948. France, the UK, Belgium, Luxembourg and 

the Netherlands joined in the development of defence cooperation, which was not included in the 

European Coal and Steel Community (ECSC). The ECSC was founded in Paris in 1951 and is the 

originator of today s EU.   

The Treaty of Brussels was expanded in 1954 to also include West Germany and Italy, and the 

formal name of the cooperation was changed to the Western European Union (WEU). The WEU 

aimed at defending each other in the event of armed attack in Europe. This security cooperation 

however came to be overshadowed by NATO (founded in 1949), and some members of NATO 

were also included in WEU. The importance and influence of the US in NATO gave it a stronger 

political weight than WEU (Tallberg, 2004:pp.73; Origins of WEU , 2007-05-08).  

During the 1960s the European Community (EC) further discussed the possibility to coordinate 

foreign policy matters, but the ambitions were different in the different European countries. The 

discussions eventually led to the founding of the European Political Cooperation (EPC), which 

held its first meeting in Munich in 1970. The then six EC member states met to discuss foreign 

policy related matters, but outside the formal EC institutional framework. The EPC was at this 

time mainly managed by the departments of foreign policy in the member states (Strömvik, 

2005:p1; Tallberg, 2004:pp73).  

The CFSP was formally included in the EU framework with the Treaty of Maastricht in 1993 as a 

second pillar in the EU three pillar framework. This was also further strengthened via the Treaty 

of Amsterdam in 1999, when a High Representative (HR) of CFSP was appointed. The problems 
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in the Balkans in the 1990s and the crisis in Kosovo in 1998-1999 gave way for a further 

developed EU crisis management, and the European Security and Defence Policy (ESDP) was 

developed under the CFSP. This gave the EU instruments to be able to deal with crisis, which 

included both civil and military means (Tallberg, 2004:75).   

The CFSP today shows a broad and institutionalised form of coordination on matters related to 

foreign and security policy in the EU. The political cooperation under the CFSP includes 

common strategies, common actions and common statements, which gives the EU several 

different ways of responding to CFSP matters. The goal with the CFSP is to be able to coordinate 

the member states foreign policy as far as possible, even if the CFSP most likely will remain 

more international than supranational for a long time to come (Tallberg, 2004:p75).   

With foreign policy in the EU foreign policy being a complex and fairly large field of study, this 

dissertation will set a limitation concerning what part of the EU foreign policy to examine. There 

has been much research on the one hand concerning theoretical approaches to the CFSP, and on 

the other hand concerning states, institutions, organisations and individuals and their role in the 

CFSP. The development of the CFSP has included several institutional changes, and one of these 

is the post of the HR, as mentioned above. The HR is according to the Amsterdam Treaty 

responsible for the CFSP and hence has a central role in the CFSP and its development. Due to 

this central role, the dissertation will focus on the HR and his impact on the CFSP.   

Before moving further on in this study, it is important to stress that it is a basic understanding in 

this dissertation that the CFSP and foreign policy cooperation in the EU has developed gradually 

over time. This is contested and many scholars would argue that there is no real common foreign 

policy in the EU today. Based on the doctoral thesis of Maria Strömvik, the author wishes to 

highlight that there has been a gradual development of the EU foreign policy. Should the reader 

not agree with this basic assumption, the author wishes that the dissertation might still be 

understood and analysed from this perspective.    

The previous research on EU foreign policy is quite extensive. Aside from Maria Strömvik, there 

are many scholars who are dedicated to this subject. Just to mention a few; Lisbeth Aggestam, 
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Christopher Hill, Brian White, Thomas Christiansen, Helene Sjursen and many others. The 

literature on EU foreign policy however tends to focus on if there has been a development of the 

CFSP, rather than determining how the development of foreign policy has progressed. The 

question of if is relevant and central but it will not be addressed in this study. The purpose of this 

study however, to map the role of the HR, has not been a focus in the general studies of the 

CFSP. Hence, this study might be a contribution to a more specific part of the CFSP and may 

also bring forward possible questions for further research.   

1.2 PURPOSE OF THE STUDY  

This study sets out to map the Common Foreign and Security Policy (CFSP) of the EU, with a 

focus on the High Representative (HR) of the CFSP. The HR was created and included in the EU 

institutional framework with the Treaty of Amsterdam in 1999 and is an example of how the 

CFSP has continued to develop further. Furthermore the study then seeks to look into both the 

person elected as the first, and so far only HR, Mr Javier Solana, looking at his personal and 

leadership qualities in shaping the CFSP and its development. The study also aims at examining 

the institutional framework affecting the HR, mapping the political weight and focus of the HR in 

the CFSP. In order to do so the study will, with the background of the two theoretical frameworks 

- leadership theory and institutional theory, look at empirical data and political events in the EU 

during a limited period of time. The time period chosen includes CFSP activity and turbulence, 

and will help map and the HR s impact on the CFSP at this time2. The central questions seeking 

an answer in this study are then:  

1. To what extent did the leadership and role of the High Representative (HR) shape the 

CFSP? 

2. To what extent did the institutional framework around the High Representative (HR) 

shape the CFSP?  

Hence the purpose of the study is to map the impact of the HR on the CFSP during a certain 

period of time. This study does not aim to provide an answer or explanation for the development 

                                                

 

2 Further discussed in chapter 4.1 
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of the CFSP in general, but rather what the HR meant to the EU at this time. When discussing the 

HR one cannot do this isolated from other EU institutions and actors, which will be addressed as 

the dissertation progresses.   

1.3 METHOD AND MATERIAL  

The main purpose in this study is to compare the two theoretical frameworks with an empirical 

material, in this case a period of time.   

The method used in this study will be theory and literature consuming. Theories of 

institutionalism and leadership will be used to explain the HR s role in the development of the 

CFSP. The method of examining the HR s impact on the development of the CFSP is also of a 

theory testing nature. The theories of leadership and institutionalism are used to test if either of 

these has influenced the HR and his role in the CFSP more than the other. These two theories will 

be tested against a case study, representing a period of time when CFSP issues intensified.   

Case studies can be used to compare and test theories in a specific context or several different 

contexts. Case studies can focus on the theory as central, then adding a case onto this theoretical 

framework. They can also focus on a case as a central element of the study, then applying a 

theory on this specific case (theory consuming) (Esaiasson et.al., 2004:p118). The method hence 

aims to look at this time period with the help of the theoretical framework to see similarities and 

differences in how the HR acted during a certain period of time. This will also help explain the 

CFSP outcomes during this period. When studying the EU and different international political 

events like these, it is hard to find regularities, since CFSP relationships and events are 

continuously changing. However these cases can say something about the HR and his impact on 

the CFSP. The study is qualitative, looking at a small part of the CFSP during a limited period of 

time. The study does not aim to quantify any general data for the CFSP in general but instead 

discuss one case in more detail.   

When looking at the HR and his statements the values of arguments in the statements also has an 

impact. This is however not a strict analysis of argumentation, but the arguments and statements 



 

11

presented by the HR do contribute to how the CFSP was managed. Different arguments will not 

be measured against each other, but the arguments and statements will be studied if they are 

consistent with general development and goals of the CFSP. Sometimes the value of an argument 

is though not only represented by what is said in an argument, but also that an argument is 

presented at a specific time in the development/debate. The qualitative approach in this study will 

be guiding in understanding the statements and arguments, both the explicit and implicit meaning 

and timing.   

The purpose of the study is also to look at the HR s observable behaviour and its effects on the 

CFSP at these times. Due to this purpose, the material in the analysis will mainly be constituted 

by information from the HR s official EU website3, such as press statements, articles and 

interviews. Literature on CFSP, on political events during this time and on the HR will also be 

used to further discuss the findings of the material. However all the material on the HR website is 

not available in English. Thereby the author of this dissertation has not been able to look at the 

complete material, but most of the material concerning Iraq and the European Security Strategy 

(ESS) has been available in English. The observable

 

behaviour and statements of the HR will be 

studied, since the informal agenda would be quite difficult to map or get insights in. Most of the 

material used comes from the HR himself and some of the other supplementing material is a 

result of EU scholars and their research. No material used in this study has been created by this 

author. The material will be further discussed in chapter 4.1.    

1.4 SCOPE OF THE STUDY  

What is left out in this study are the external relations of the Commission, albeit the 

Commissioner of External Affairs works closely with the HR. What is also left out is the foreign 

policy conducted by the individual member states on a more bilateral political level. This will be 

addressed briefly concerning Iraq, as discussed later on, but will not be a focus of this study. In 

order to understand and evaluate the findings of this study it needs to be clear that the HR does 

not conduct all foreign policy matters within the EU, but he is since 1999 responsible for the long 

                                                

 

3 http://www.consilium.europa.eu/cms3_applications/applications/solana/index.asp?lang=EN&cmsid=246

  

http://www.consilium.europa.eu/cms3_applications/applications/solana/index.asp?lang=EN&cmsid=246
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term development and coordination of the CFSP. Hence this study maps a limited part of the 

CFSP and is not to bee seen as a general analysis of the EU foreign policy and the CFSP.  

1.5 DISPOSITION  

The first chapter has provided the reader with the introduction, background and purpose of the 

study. In chapter 2 the theories used in this analysis, theories of leadership and theories of 

institutionalism will be further discussed, both separately and in relation with the development of 

the CFSP in the EU. Chapter 3 goes on to map the background of the HR and other important 

institutional changes in the CFSP affecting the position of the CFSP. Chapter 4 presents the 

material relevant for this study, along with a short discussion and analysis of the findings. 

Chapter 5 takes the discussion and analysis further, answering the two main questions outlined in 

chapter 1. Chapter 6 presents a short summary of the study, its main findings and results.   
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2. THEORETICAL FRAMEWORK    

In order to further examine the HR s role in the CFSP a relevant theoretical framework is needed. 

In this study two main theoretical baselines will be used to look closer at the CFSP; theories of 

leadership and theories of institutionalism.   

Before moving on to the main theoretical frameworks the author wishes to highlight two other 

central frameworks. To analyse a political development, such as the CFSP, one need to realize 

the importance of political communication. Especially within a complex political framework as 

the EU, every decision and relationship is affected by how the channels of political 

communication work and progress. The high level of political communication is thereby central 

for how the EU works and develops, and this is not too affected by theory of choice. Political 

communication will always be a central part of how and where political decisions (formal or 

informal) are made.   

Another central understanding that needs to be highlighted is the relationship between actor and 

structure in the political process. This is also central for the above discussion of political 

communication. As pointed out by Lennart Lundquist: It is not possible to understand actors and 

their actions without taking into account the structures, and it is not possible to understand 

structures of society if these are not viewed as created, consciously or not, by people. 4 

(Lundquist, 1993:159). The relationship between actor and structure is therefore important when 

choosing the specific theoretical framework. This dissertation will look further into this 

relationship, albeit not consistently use the terminology of actor and structure. It is an important 

understanding in this study that the actor structure perspective central in order to understand and 

study policies within CFSP.    

                                                

 

4 Quote translated from Swedish by the author of this dissertation. 
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2.1 THEORIES OF LEADERSHIP  

In order to look at political leadership one needs to have knowledge of general leadership theory. 

How one would define leadership in a study of a (political) organisation can vary, but a general 

definition of leadership involves an assumption that it involves a process whereby intentional 

influence is exerted by one person over other people to guide, structure, and facilitate activities 

and relationships in a group or organization

 

(Yukl, 2002:2). The more precise definitions of 

leadership however differ from case to case, depending on what part of leadership one wishes to 

examine closer. Yukl defines leadership in his study as the process of influencing others to 

understand and agree about what needs to be done effectively, and the process and facilitating 

individual and collective efforts to accomplish the shared objectives.

 

(Yukl, 2002:7). Attempts 

to influence through leadership has many dimensions that can be studied, such as how the 

influence process itself looks, what the purpose of the influence is and if leadership is something 

individual or a shared influence process. (Yukl, 2002:pp.2).   

In this dissertation the focus of study when it comes to leadership will be the outcomes of the 

leadership of the HR. Outcomes can however, as pointed out by Yukl, be immediate and delayed, 

which indicates a difference in when the outcome of a leadership and its guidance can be 

expected. The immediate outcomes of leadership may also be very different from the delayed 

outcomes. Another interesting aspect relevant in this study is the power 

 

influence approach. 

This approach views exercise of power as central for how the leadership is carried out, 

influencing people both within but also outside the organisation. Leadership can also be seen as a 

group process, i.e. how the leader contributes to what the group achieves (Yukl, 2002:pp.9). How 

the leader influences the group is a very interesting perspective when it comes to EU foreign 

policy, which is carried out by a group of states.   

With power being an important concept in both general political science and when discussing 

leadership, this needs further focus. Power in a general definition relates to how people influence 

each other within an organisation. Power or influence by an agent does not necessarily mean a 

single person, but the agent might also be a group or an organisation itself (Yukl, 2002:pp.142).   
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When shaping policies at EU level the discussion of leadership and influence must also be 

discussed in terms of commitment and resistance. Yukl argues that when a leader (or group of 

leaders) communicate a message or try to influence a group of people this can be received by the 

target group by either commitment, compliance or resistance (Yukl, 2002:143). When it comes to 

EU policy, especially within the CFSP, these reactions can vary between the member states and 

also depend on what type of decision or development the influence refers to. There seems to be a 

general commitment in the EU to further develop the CFSP, but it is also clear that there is some 

resistance to many of the policies.   

When studying leadership one also needs to be aware that leadership is not an object, but an 

abstraction. Due to this a common definition of leadership is hard to agree on, but in this study 

the definition by Yukl above will be used to define leadership. This definition also provides 

opportunity to view the leader as both an individual and a group. The discussion of whether 

leadership is collective or individual will not be a focus in this dissertation, since the HR of the 

CFSP can be seen both as an individual and as the institution he represents. The HR and his role 

will be further discussed in chapter 3.   

By using leadership theory as guiding in a political analysis one needs to make some basic 

assumption according to Elgie. The first assumption is that political leaders do matter. Another 

basic assumption is also that political leaders never have the complete freedom to act, but are 

always constrained in the extent to which they can act freely. These basic assumptions lead up to 

suggesting an interactionist approach when it comes to the study of leadership. The political 

system and certain factors within it, i.e. institutions, history and social structures, also define the 

space within which the leader practises leadership. However affected by the system itself and 

factors within it, the leader does still have some freedom to shape policy and practise leadership, 

as well as shape the environment in which he/she works. The political leadership is also affected 

by the ambition, personality and history of the leader. Many political leaders are policy oriented 

but this differs from leader to leader and also depends on how eager the leader is to change the 

political system.  Another important focus of study is in which ways the leaders seek to influence. 

Even if one can study leadership and determine a leader s style, focus and methods of influence, 
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it does not mean that this style of leadership is successful in another place at another time (Elgie, 

1995:pp5).   

Some integrationist approaches to leadership states that leadership is but a product of office 

holding, giving a central role to the impact of institutions. Also the concept of resources is central 

in this discussion (Elgie, 1995:pp13). This dissertation will however, as argued above focus on 

the impact of institutions setting the framework for leadership, but still with some freedom of the 

leader to act within this. The analysis of leadership also needs to include factors as historical 

baggage for the leader to address, social attitudes from the society where the leadership is 

practised and the popular demands and desires within the political system. The focus of the 

analysis is hence what freedom the leader has to act, despite his/her institutional limitations.  

Leadership theory used in this study focuses on who exercises leadership, how this is done and 

what the intention of the leadership and its (political) communication is.   

2.2 THEORIES OF INSTITUTIONALISM  

Few scholars of political science would argue that institutions do not have a major impact on 

political life. The question of institutions and the explanatory power they hold is rather a matter 

of how much they matter. The meaning and impact of institutionalism is also discussed and 

researched in other fields than political science, especially within the field of sociology.  

Institutional theory however does have many different theoretical aspects. The normative 

institutionalists focus on the norms shaped by the institutions and how these norms shape the 

behaviour of the members of the institutions. The rational choice institutionalists focus on utility 

maximising, and the basic argument is that rather than being guided by norms and values the 

institutions are more a set of rules and motivators ( carrots and sticks ). Institutions in this sense 

are then more an arena controlling the behaviour of the actors within it. The individuals however 

only try to maximise their own utilities within this system. The historical institutionalism focus 

on political choices made early in the history of the policy or governmental system. These 

choices can explain and predict certain behaviours and can help explain the logic of decisions 
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within the institutional system. The path dependence illustrated by this institutionalism is an 

example of this historical connection. The empirical institutionalists are quite close to the 

traditional institutionalism, and argue that the structure of government do affect how policies are 

shaped and what choices the government will make. International institutionalism and societal 

institutionalism are other fields within the institutional theory (Peters, 2001:p19).  

Institutionalism in general strives to examine values other than the individual, and create an 

understanding for collective choice and behaviour. Peters refers to a specific part of new 

institutionalism , the normative institutionalism, as central. The central argument of norms and 

values has according to Peters had a comeback in institutional and political theory. Political 

actors do, according to this, reflect more closely with the values of the institution they represent, 

rather than with their personal utility maximising interests. The institution hence presents logic 

of appropriateness being adaptive and based on normative structures (Peters, 2001:pp25).  

In order to further discuss the impact of institutions one also needs to define more precisely what 

an institution actually is. Being quite loosely defined in general political science, an institution 

can mean everything from a formal governmental structure to social and societal structures of for 

example social class. According to the normative institutionalism however, an institution does 

not necessarily have to be a formal structure, but rather a collection of norms, values, 

understandings and routines. Political institutions can for example be defined as collections of 

interrelated rules and routines that define appropriate action in terms of relations between roles 

and situations  (Peters, 2001:28). This and similar definitions of institutions might however need 

a discussion concerning for example what can be considered appropriate . This definition also 

highlights a general view of logic of appropriateness guiding the behaviour and work within an 

institution rather than logic of consequentiality . Hence individuals will make conscious choices, 

but these choices will be affected and somewhat regulated by the dominant institutional values 

(Peters, 2001:p28). Depending on what part of CFSP one wishes to address, the definition of 

what an institution is will be different. The formal institutions, such as the HR, are important for 

the CFSP and the EU, but the norms within the CFSP can also affect the political outcome and 

climate.   
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Other questions for institutional analysts to address are where different institutions originate 

from, and how one can view institutional change. Also the individual perspective and its action 

and reaction towards and within the institution need to be discussed. As always when discussing 

a theoretical framework there are more perspectives and different focus available in the research 

of a theoretical framework than can be discussed in this limited space. This is also true for 

institutional theory.   

Despite several different types of institutionalism, as discussed above, there are also several 

similarities. The approach to and central point of institutions is important in all of the above 

discussion. The structure - agency discussion is also central in the institutional theory, with 

individual actors working, making decisions and creating policy. All institutional theory also 

strives to explain, at least to some extent, regularities in individual social behaviour, and how 

institutions help form this. The definition of what an institution is though remains different, 

which may generates discussion and disagreement within the general theoretical field. The new 

institutionalism

 

according to Peters tend to take institutions more or less for a given, and focus 

more on the impact the institutions have on policy and political choices. Therefore it tends not to 

describe the institutions themselves in too much detail (Peters, 2001:pp142). This study will 

follow this approach, focussing more on the impact of the CFSP institutions, rather than looking 

on the institutions themselves. The definition of institution will simply be the formal institutions 

of the EU working with the CFSP, i.e. the institutions adopted via the treaties of the EU and the 

rules and the restrictions their activity is based on. To some extent there will be a discussion 

concerning norms and values, but this will not be the purpose of the study.   

Institutional change as a field of study can be examined in different ways. Strömvik outlines three 

dimensions when studying institutional change and the CFSP; principles, substances and 

procedures of the institution. The first can be defined as the direction or nature of the institution, 

which helps guide the institution and shapes the formal parts of the institution. The substance can 

be considered the rules of the institution, both in scope and specificity of these. The procedures 

are then the formal decision-making procedures within the institution, affected by how central 

and coordinated these are, but also if and how these procedures change (Strömvik, 2005:pp80). 

These three do overlap to some extent, and will be discussed in the analysis of the material.  
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2.3 WHY THESE TWO THEORIES HELP EXPLAIN THE IMPACT OF THE HR ON 

THE CFSP  

In order to analyse the impact of the HR in the EU s foreign policy the theoretical frameworks 

presented provides some tools for doing this. It has also already been noted that the actor 

 

structure perspective is central in EU policymaking and political climate.   

This dissertation will now go on to map the HR and his role in the CFSP. The leadership theory 

enables us to further look at individual characteristics and leadership style as a possible reason for 

the outcomes of certain events within the CFSP during this time. The political weight of putting a 

certain individual on a certain post must be understood as central for credibility, negotiation and 

forming of foreign policy for the EU, but also has an impact on actions later on. Leadership in 

one form or another is important when developing policy.   

The institutional theory allows us to further examine if and how the institutional framework had 

an effect on the decisions and policies made within the CFSP during the specific period of time. 

Institutions are a central part of any EU policy, and the institutional perspective is important to 

include and understand also in the EU foreign policy.   

The dissertation will discuss and use these two theoretical frameworks, both separately and 

combined to explain the findings of the case study later on.  



 

20

3. A GRADUAL DEVELOPMENT OF THE CFSP    

As argued by Maria Strömvik in her doctoral thesis from 2005, there has been a gradual 

development through EU s history concerning the CFSP. Strömvik maps how rather than if the 

CFSP has changed within the EU from 1970 (EPC) until 1999 (Strömvik, 2005:pp20). When 

analysing the CFSP there tends to be  focus on second pillar framework, which includes CFSP in 

particular, but leaves out many other foreign policy activities under the other two pillars (for 

example the Commission negotiation with the candidate countries and the matter of financial aid 

to other parts of the world).   

3.1 INSTITUTIONAL CHANGES IN THE CFSP  

The 1993 Maastricht Treaty set the formal institutional ground for the CFSP (although a 

coordinated foreign policy was in no way a new political field for the EU). The CFSP now 

included all areas of foreign and security policy

 

(Strömvik, 2005:107). The language in the 

Treaty of the European Union (TEU) was changed to give more strength to the treaty, with words 

such as Member States shall support the Union s external and security policy actively [ ] 

(Strömvik, 2005:107). The Maastricht Treaty contributed notably to the development of the 

CFSP, and helped specify and coordinate this development. The funding of the CFSP was also 

changed from ad hoc financing for certain specific activities, to be included in the community 

budget (Strömvik, 2005:pp106).   

The 1999 Amsterdam Treaty changed and developed the TEU in the sense that it further 

formulated how central the CFSP is for EU external policy. It also stressed that the CFSP was 

important for the integrity of the Union (Strömvik, 2005:112). The WEU and its tasks were 

further integrated in the EU. The ESDP was formulated more clearly and stated that this should 

include different kinds of peace-keeping and peacemaking operations to manage crisis (Strömvik, 

2005:pp111).  
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The ESDP gave the EU means of dealing with the whole spectrum of crisis management. The 

British-French summit in St-Malo 1998 led to a joint statement supporting the possibility for the 

EU to act autonomously with military means in order to respond to international crises, if 

necessary. On a summit in Cologne in June 1999 the Council further strengthened the ESDP 

establishing structures and committees in order for the ESDP to function. In December 1999 in 

Helsinki even further decisions were taken and resulted in integrating the Petersberg Tasks5 

(formed by the WEU in 1992) in the ESDP. Thereby the EU could send military personnel to 

prevent conflicts (Andersson, 2006:pp11).  

Most important of the institutional changes in the CFSP is though for this dissertation the 

establishment of the High Representative (HR) for the CFSP. This person was to be the same as 

the Secretary-General (SG) of the European Council of Ministers and was given the task to assist 

the Council in CFSP matters. The HR also had the right to, when appropriate, act on behalf of the 

Council and on request by the Presidency in political dialogue with third parties.6 In November 

1999 the first and up to today only HR, former SG of NATO, Javier Solana was appointed. 

Choosing an experienced politician as Solana for the post of HR/SG marked a changed in the 

way the Council Secretariat was managed, compared to previous SG s having a background as 

diplomats (Strömvik, 2005:pp111; Hayes-Renshaw, 2002:52,62). The creation of the post of the 

HR is argued by some to be one of the most important institutional reforms for the CFSP, and 

gives the EU s foreign policy both a voice and a face.   

3.2 WHO IS MR JAVIER SOLANA?  

Javier Solana was born in Madrid in 1942. He holds a doctorate in physics and is the author of 

many publications in the field. He became a member of the Spanish parliament in 1977 for the 

socialist party. Between 1982 and 1995 he held several different cabinet minister posts, such as 

Minister for Education and Science, Minister for Culture and Minister for Foreign Affairs. In 

December 1995 he was appointed SG of NATO and remained so until 1999. Since 18th of 

                                                

 

5 The Petersberg Tasks included humanitarian, rescue and peacekeeping tasks. It also included combat forces if 
needed for peace-keeping and crisis management.  http://europa.eu/scadplus/glossary/petersberg_tasks_en.htm

  

6 For exact wording see the Treaty of Amsterdam , Article J.16 

http://europa.eu/scadplus/glossary/petersberg_tasks_en.htm
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October 1999 he is the SG of the Council of the European Union and High Representative (HR) 

for the CFSP and he is also the SG of the WEU since November 25th 1999. In July 2004 Solana 

was appointed for a second 5-year mandate as SG of the Council of the EU and High 

Representative of the CFSP. It was also decided that Solana would be appointed EU Foreign 

Minister when the Constitutional Treaty entered into force ( Curriculum vitae of Mr Javier 

Solana Madariaga , 2007). This however is now put on hold since the constitution did not pass 

through the Dutch and French referendum.  

How come then that Solana was elected to represent the EU in foreign policy matters as HR? 

Other candidates were considered for the post, but when it became known that Solana would 

accept the HR/SG post all but a French candidate stepped back. He however also stepped back 

when it was decided that the deputy of the HR and head of the administration under the HR 

would be French. Solana s background as Secretary-general of NATO had an impact on him 

being elected HR. His good relationship with for example Jacques Chirac made sure that France 

would work more closely with the CFSP. Solana was also known to be extremely cleaver and 

articulate, which also had an impact on him being proposed as HR. Solana s high qualifications 

to manage foreign and defence policy stands clear, since he was SG of NATO during the time of 

the Kosovo bombings in 1999 and managed to keep all the NATO member states united when 

dealing with the outside world. It was clear to many that his personality certainly would have an 

impact and contribute to EU s work with CFSP. Solana also seemed well suited to introduce the 

military dimension to the up until then civilian EU (Leonard, 1999; Economist, 2000; 

Jørgensen, 2002). Solana s background as former SG of NATO also meant that he was a 

committed atlanticist. This also gave Solana a certain international status, especially with the US. 

As argued by some Americans, he was one of the less wimpish Europeans

 

(Economist, 2005; 

Dempsey, 2003-06-127).   

After his first year as HR, Solana could show for a great deal of travelling and building 

connections on many different political levels. This included countries inside and outside the EU, 

                                                

 

7 Judy Dempsey was the Financial Times correspondent in Brussels during the time period outlined in the analysis in 
this dissertation. Her articles will be used both here and in the material given her thorough knowledge of the CFSP. 
She also met with Mr Solana on several occasions, which gives her articles a more personal portrait of the HR s 
work. 
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as well as international organisations such as the UN and OSCE (Organization for Security and 

Co-operation in Europe). The extreme workload and activity of the HR during this first year 

however raised questions and worries that Solana would wear himself out too quickly (Leonard, 

2000/2001).   

When appointed Solana also had a great impact on the structures surrounding him and the 

opportunity to form his own line of approach to his work with the CFSP. It though took some 

time before the HR and the Commissioner for external relations had made clear their areas of 

responsibility and established a good working relationship (Ehrhart, 2002:pp44).  

With the background of Solana and the understanding of the political posts he holds today it 

stands clear that he is an important political heavyweight for the EU. Also it seems as if his 

personal qualifications and the leadership he showed as SG of NATO in the matter of Kosovo, 

contributed in being appointed HR. He also had experience from both the EU institutional 

framework as well as the NATO institutional framework, which would facilitate cooperation 

between these.  

3.3 CFSP INSTITUTIONS AND THE HR  

In order to facilitate the HR s work in helping the presidency shape, prepare and carry out the 

CFSP, there is a Policy Unit. This unit has the task of supporting the HR and has several CFSP 

tasks. It is to monitor the areas of importance to the CFSP, evaluate CFSP interests of the EU, 

contribute with early warning signals for political crisis etc that might have an impact on the 

CFSP, and to assist the presidency in shaping and analyzing political goals and choices. This unit 

also cooperates with the Commission to ensure uniformity in EU s external policies. The unit 

also works on initiatives from both the Commission and the member states ( Institutioner och 

organ inom GUSP , 2007). The Policy Unit consists of diplomats from the member states, each 

with their special fields of knowledge, carefully selected by Solana (Dempsey, 2003-06-12).  

A limitation in the work of the HR, and a reason why it has been argued to have a foreign 

minister in the EU in the future, is the fact that Solana has a very limited budget today (Peel, 
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2003).  The CFSP budget is included in the budget of the Commissions external policy, and the 

budget allocated to Solana for his work is distributed by the Commissioner for external relations 

(during the time period studied in this dissertation Chris Patten). While the Commissioner in this 

case has a quite large budget it is argued that the HR s share is quite marginal. It has also been 

argued that the budget distribution does not answer up to the political responsibilities of the 

Commissioner and the HR and the divided responsibility between them. While the Commissioner 

has power over the finances, the HR has the political tools and the ability to speak for and is 

answerable to the member states of the EU, while the Commissioner is answerable to the 

European Community. These are some of the reasons why a EU foreign minister has been 

suggested as necessary for a more efficient CFSP, even though the cooperation between the HR 

and the Commissioner has increased in order to keep the CFSP coherent (Dempsey, 2003-12-10; 

Dempsey, 2003-06-12).     

In addition to the Policy Unit there is also the Political Security Committee (PSC), supporting the 

HR. The committee was created in 1999, following the treaty of Amsterdam, but became a 

permanent CFSP body after the Nice European Council in 2000. PSC consists of political 

directors and officers from the member states foreign ministries and works under the Council to 

form the strategic direction and political control of crisis management for the EU. PSC also 

works closely with the HR. The PSC is an important part of the CFSP and works with both 

contributing to defining policies, monitor the international situation and the implementation of 

CFSP decisions made by the Council.  The PSC is also supported by other civil and military units 

to facilitate its work with the CFSP and the ESDP ( Political and Security Committee , 2007).   

Solana is also the head of the European Defence Agency (EDA), an organisation under the 

authority of the Council. The steering board, which includes the defence ministers of the member 

states (except Denmark) and the Commission, set up the more detailed work of coordinating 

materiel and research on the defence area in the EU. EDA aims to increase EU s military 

capabilities and defence industries as a part of the ESDP development ( EDA: Background , 

2005).   
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From an institutional theoretical perspective one can here note that there has been a gradual 

increase of institutions and components in the institutional framework in order to gradually build 

the CFSP and the HR and his office is only one part of this. This also points out how central the 

institutions are in the CFSP framework and in the EU in general. When one studies EU policy, 

institutions will be included in the discussion analysis, in one way or another.  

With the background of the above discussion of the institutional framework and Solana himself 

we will now go on and look more closely on a period of time when the CFSP was put to a test. 

The case study will discuss how the HR responded to the events and problems during this time, 

and map how the HR had an impact on the outcome of these CFSP events.   

 



 

26

4. THE CASE STUDY  CFSP ACTIVITY AND THE HR    

Based on the above discussed theoretical framework and institutional background of the HR, the 

study will now go on to looking more closely on how the HR had an impact on certain CFSP 

events. The chapter will go through relevant material to exemplify and explain the two main 

questions outlined in chapter 1.  

4.1 CHOOSING THE RELEVANT MATERIAL AND TIMELINE  

The CFSP has developed over time in the EU, but has according to some scholars developed 

more during specific periods of time. The institutional framework presented above, with the 

development of a more specific CFSP, the HR and all surrounding institutions points to a gradual 

change in the CFSP, coordinating the EU further on matters of foreign policy. However there 

have been times when the development has been uneven and unpredictable.   

When studying the CFSP, and more specifically the HR and his impact, there are indeed many 

different materials that can be used. There are also many different ways of examining the CFSP, 

such as looking at policies made or member states positions in certain matters. This dissertation 

will however look more closely on the HR, and one way of doing this is to look at the material 

available at the HR s official website, such as press releases and statements, articles and 

interviews. This limitation of material is based on that this is itself a well structured and solid 

material, mapping closely how the CFSP development at certain times has developed. It also 

shows frequency of activity, during for example the Iraq war, when activity of the HR increased. 

It should be noted that this material, or this dissertation for that matter, does not aim to provide a 

full picture of the CFSP during the time period chosen, but instead providing a picture of the HR 

and his activity during this time of intense political discussions. This material will be completed 

with material produced by scholars of CFSP, both books and articles, but the main material of the 
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study will focus on material from the HR himself. Also all this material can be accessed by 

anybody via Solana s official webpage.   

It should be noted that whatever material one chooses to study concerning the CFSP, the results 

of the study can vary and no material will provide a full picture. Using material from the HR s 

website can be considered to be biased, but being aware of this as an author and as a reader one 

can still use this material as a fairly consistent material during the timeline studied here. It should 

though be noted that another material might have displayed different results compared to this 

study. Also the doctoral thesis of Maria Strömvik being a central material in this study can be 

questioned. This material is though compared with the material from the HR s website and is 

mainly used to outline events within the CFSP during the time period studied. The author is 

aware of the limitations and possibilities of the chosen material, though hoping that the material 

presented in this study will provide the reader with a picture of the events within the CFSP during 

this time period.   

Transatlantic relations have always had an impact on the CFSP, but during the period from 

November 2002 until December 2003 these relations and the diplomatic climate grew more 

intense. The question of Iraq divided the EU member states and this of course affected the CFSP 

climate in the EU. One could also expect that the HR would be especially active during this 

period in order to limit the damage of the transatlantic quarrel. There is however a difference in 

the EU foreign policy if one examines the CFSP as a whole or if one looks closer at different 

specific events during this period of time. At the same time as the specific discussion on Iraq, 

there were major discussions within the EU on how to reform and gradually develop the CFSP 

institutions further. This included for example the constitution and a possible future EU Minister 

of Foreign Affairs, belonging both to the Commission and the Council (Strömvik, 2005:pp195).   

The timeline studied will stretch from November 2002, when the UN resolution on how to deal 

with Iraq s suspected weapons of mass destruction was adopted, until December 2003 when the 

European Security Strategy (ESS) was adopted. This might seem an arbitrary choice but this 

period of time highlights several CFSP matters of different nature and is significant for the study 

the development of the CFSP. The issue of Iraq is the first disagreement of this extent in the EU 
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since the election of the HR in 1999, and it put Solana and the CFSP progress in a tough spot. 

The different events and cases during this period of time will be further discussed as the 

dissertation progresses, but will include the main events during this period of time in order to 

give the reader and the analysis an overview of this period and something to discuss and analyse. 

This rather than going into detail on every single CFSP event during this time.   

The matter of Iraq is also closely related to the ESS, as will be discussed further in the following 

chapters. Given that the EU quarrel over Iraq and the ESS appeared the same year they are 

related and the ESS can be said to be a reaction from Solana and his Policy Unit to overbuild the 

gap in EU foreign policy cooperation. Central events and developments during the timeline 

chosen are also the ESDP missions in Macedonia and the Democratic Republic of Congo (DRC). 

It is important to note that these are not the only activities on the HR agenda during this time, but 

they can be seen as main developments and can therefore be used to illustrate the work with the 

CFSP during this period of time. This does not mean that the dissertation presents a complete 

coverage of the HR s activities, but rather to emphasize a few examples of important political 

matters central for both the HR s work and the gradual development of the CFSP.   

The ESDP and its development have been seen as a way for the EU to show its foreign policy 

muscles. The ESDP development has been gradual, but some important ESDP missions took 

place during the months of the EU disagreement over Iraq. The ESDP is an important part of the 

CFSP and has been a central way for Solana to show that the EU member states can actually 

agree enough to send military and civilian personnel to other parts of the world under the EU 

flag.   

With the timeline and material outlined above, the study will now move on to the empirical 

material gathered to map this period of time.  
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4.2 THE CFSP AND THE HR FROM NOVEMBER 2002 UNTIL DECEMBER 2003  

Many, both scholars and media representatives, would argue that the Iraq war in 2003 caused 

major disagreement among the EU member states. Some joined the coalition of the willing 

along side with the US, and others strongly opposed that the EU should in any way be part of the 

invasion of Iraq or in the rebuilding of Iraq later on. At the time around the Iraq quarrel one can 

therefore expect that the HR would have been especially active to get the member states to agree.   

4.2.1 UN resolution 1441 and differences of opinion in the EU   

On November 8th 2002 the UN Security Council adopted resolution 1441, which meant severe 

consequences for Saddam Hussein if Iraq s weapons programme was not closed and the UN 

weapons inspectors allowed full access and cooperation. The language in the resolution is strong 

and determined to get Iraq to comply with UN demands (UN Security Council Resolution 1441, 

2002). The EU as a whole did not however play any major part in the negotiating of this 

resolution since the transatlantic debate on whether or not to use military force in Iraq had 

already started prior to this. The US had for months spoken in favour of military intervention in 

Iraq. The time around the adoption of resolution 1441 has been said by some to be the time when 

Europe was more unwilling than ever to speak with one united voice (Strömvik, 2005:198).   

During the same time the EU was involved in a much broader debate on how to reform the EU as 

a whole. The discussions concerning the constitution were part of this, as was Europe s role in 

the world (Strömvik, 2005:pp196). The HR however responded to the adoption of resolution 

1441 in a press statement the same day it was adopted. This statement strongly supported the 

adoption of the resolution and reflected the conflict resolution approach from the EU; to disarm 

Iraq within the framework of the UN. Solana also expressed support for the Secretary-General of 

the UN, Mr Kofi Annan for the Chief Weapons Inspector, Mr Hans Blix and for the Director 

General of the International Atomic Energy Agency, Mr Mohamed El-Baradei. This indicates 

that the HR approach gives great hope to the UN resolution and its ability to get Iraq to comply 

with international demands (Press statement, 2002-11-08).   
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The EU, and especially Solana, was also working hard at this time on expanding the ESDP. After 

intense negotiations led by Solana, it was stated in December 2002 that the EU would take over 

NATO s peace keeping role in Macedonia and also signalled that the EU was positive to take 

over the NATO mission in Bosnia. Parallel to this ESDP development and due to the fact that no 

EU-US agreement on Iraq was near, the Council declared that the responsibility for the situation 

in Iraq depended on how Iraq responded to outside demands and resolution 1441. It seems as the 

EU member states did not have a common position on the situation in Iraq during this time, but 

Solana still pushed for further developing the ESDP. On January 1st 2003 the EU took on its first 

ever crisis management mission under the ESDP with the European Union Police Mission in 

Bosnia. This might not seem directly connected to the Iraq dispute but came at a time when the 

EU needed positive signals concerning its ability to act together in international matters 

(Strömvik, 2005:pp203). Solana expressed this as It is a strong symbol of the collective will of 

Europeans to act jointly in this key task of consolidating stability and security in our continent

 

(Press statement, 2002-12-27).   

The EU enlargement is a matter of security within the EU and at its borders, and has also been an 

important task for the HR. Even if this is not the focus of this study, it is important to note that 

the 10 new member states, planned to join the EU in January 2004, also played a role in the Iraq 

war. Some of these joined in the coalition of the willing alongside of the US and the UK. 

Solana however stated on March 7th 2003 that the new member states siding with the US on Iraq 

would not be any obstacle for their planned EU entry. The EU division over Iraq, especially 

concerning the soon to be EU member states, however enraged France and Germany. Solana 

however calmed the fears from the new member states and said that the EU enlargement was too 

important to be delayed or stopped. The signing of the Accession Treaty in Athens on April 16th 

2003 was to take place according to plans (Reuters, 2003-03-07).   

Solana also met with Hans Blix on January 16th 2003, where Solana showed a strong and 

complete support for the work of Hans Blix and the weapons inspectors. Solana also expressed 

that he believed that a war on Iraq could be avoided but that the responsibility was Saddam 

Hussein s. The EU-US gap was not directly addressed by Solana but the general political 

situation concerning Iraq was commented in an interview as At this time [ ] all the countries 
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are working together in the context of the United Nations and in the context of the Security 

Council. At this point, everybody has the same point of view.

 
(Press statement, 2003-01-16). 

This being said, the HR put great emphasis on working out a solution to the situation in Iraq 

based in international cooperation through the UN. Solana meeting with Blix shows that the HR 

had a role in how the EU managed the question of Iraq. Solana was speaking for the EU, even if 

the EU had no strong common position at the time.   

In Iraq the weapons inspectors continued to increase but this did not affect the US intention of 

possibly using military force against Iraq. France and Germany being strongly against use of 

military force made the EU-US gap continuously bigger. When Hans Blix could not show any 

findings of Iraqi weapons on a first update meeting on January 27th 2003, the international debate 

grew more intense. The EU foreign ministers were deeply divided in their view of the US policy 

on Iraq, but Solana managed to get the 15 EU foreign ministers to agree to a compromising 

statement on Iraq. In this statement the EU urged Iraq to comply with international demands and 

facilitate the work of the weapons inspectors (Press statement, 2003-01-27; Strömvik, 

2005:pp204).   

Hence the EU still supported the UN but it was quite clear that the disagreement within the EU 

had damaged the work with the CFSP to some extent. In an interview on January 17th 2003 

Solana said concerning the impact of Iraq on the CFSP that I don t think that has done any good 

and I don t think it has done tremendous damage.

 

(Press statement, 2003-01-17). However 

admitting that this was a political problem for the EU to deal with, Solana still expressed a hope 

for a common EU position on Iraq which might lead to a more peaceful solution of the problems 

in Iraq. Solana was also very careful not to make any judgements or statements against the US.  

Solana and the EU though tried to find a solution up until the very last point of negotiation. On 

February 17th a meeting was held in Brussels, called for by the Greek Presidency, in order to try 

and compromise an agreement on Iraq. The UN Secretary General Kofi Annan also attended the 

meeting. Solana still claimed war to be avoidable and he stressed that the European people 

wanted a peaceful solution to this political crisis. The opportunity for Iraq to comply with 

international political demands was once again highlighted as a solution for the problem (Press 
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statement, 2003-02-17). Despite diplomatic efforts, Solana would soon know that the EU would 

not stand together in this matter. Even if the member states managed to meet in Brussels, the 

political tensions before the meeting were close to boiling point , and the climate at the meeting 

was commented by Kofi Annan as the EU and US turning on each other rather than keeping 

focus on resolving the problems in Iraq. The common statement in the end of the meeting, to 

fully support the UN, may have been common, but one can question what impact it would 

possibly have on the development at the time (Strömvik, 2005:212). Solana did get his common 

statement which indicates leadership and sensitivity to the situation, but it seems as if he also 

tried to set the EU and the US attention on other political issues of the then near future. For 

example the road map of the Middle East was brought up, showing that the EU could agree on 

common matters, even if it seemed impossible when it came to Iraq. However it must be seen as 

an accomplishment by Solana to get the foreign ministers to agree on any common document, 

given the foreign policy situation at the time. Albeit this statement being quite general and not 

proposing any common EU solution on how to deal with the situation in Iraq and with the US 

policy. This indicates leadership from Solana, balanced with diplomacy. 

4.2.2 War in Iraq  

When it was clear that the hard work trying to solve the question of Iraq by diplomatic means had 

failed, Solana expressed frustration over the situation since it had not paid off as was hoped for. 

Solana however urged the EU member states to  work together for peace, to work together for 

meeting the different positions on the EU and to look to the future. And do it in a constructive 

manner, in such a way the Foreign and Security Policy of the EU is not a casualty of this crisis.

 

(Press statement, 2003-03-18).   

In the questions from the press, Solana expresses confidence in that the relationship between the 

EU member states leaders will be reconstructed after the disagreement over Iraq. Solana also 

stressed that both the relations and the projects within the CFSP would continue and improve. 

Furthermore he highlighted his good personal relationship with the EU leaders as an important 

part of this healing process as well as a good future relationship with the US in order to achieve 

more stability in world politics (Press statement, 2003-03-18).  
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When the war on Iraq had started in March 2003, Solana in a press statement expressed regret 

that the question of Iraq was not resolved peacefully. Solana now pushed for the Council to find 

common positions on how to act from the circumstances. Humanitarian assistance and the 

rebuilding of Iraq were already suggested as central questions. In the end of the press statement 

Solana also calls attention to other matters for the Council to address, such as the situation in the 

Balkans and in the Middle East. Solana did get a mandate from the Council to explore how the 

EU could help the Iraqi people, but this common decision was very carefully formulated, and the 

wording in the outline of this task stayed clear of mentioning war . The disagreement over Iraq 

was a sensitive matter for the EU leaders to deal with (Press statement, 2003-03-20; Dempsey, 

2003-03-21).  

In an interview on March 26th Solana expressed strong confidence in the ability of the US and the 

EU to overbuild the gap caused by the Iraq issue. Solana also expressed sadness over the fact that 

the EU was not able to speak with one voice in the UN on the matter of Iraq. There we failed. 

And this is most bitter for me, as I saw this as my task. But the EU is not a state, and it does not 

have a seat in the UN Security Council. Even if the EU did not exist, the same dispute arisen. It is 

our obligation to deal with the coordination of our foreign policies. We cannot give a success 

warranty.

 

(Tagesspiegel, 2003-03-26).   

The focus on Iraq, but also on other international CFSP matters indicates a way of leadership 

from Solana to take new steps and make the most of a politically pressured situation. His 

institutional role is clear here, he aims to keep moving the progress of a gradually developing 

CFSP despite disagreement over one specific event in the international political arena. The quote 

above indicates that Solana himself admits a lack in his ability to lead the way for the CFSP 

concerning Iraq, and that in this case the member states sovereign right to decide on foreign and 

security matters pushed the CFSP aside, if only for this specific case. The institutional framework 

and the right of member states to act alone, outside the framework of the CFSP, seems to have 

been dominating during the time of the Iraq crisis. It seems that despite Solana s diplomatic 

efforts, the situation in the EU at the time could not have resulted in a common position.   
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Solana commented on EU-US relations without any major worries in an interview in Sweden on 

April 30th 2003. Solana claimed that the EU and the US for many years have had a solid 

relationship, and despite differences of opinion they always managed to overcome these 

differences and were able to come to a solution of the problem. The same was according to 

Solana true in the fight against terrorism and to de-militarize Saddam Hussein, however the EU 

and the US did not agree completely on the means of how to do this. Solana also advocated 

leaving the experience of Iraq in the past and looking forward to future steps in world politics. 

When asked about the split in the EU over Iraq, Solana described this as a major headache and 

frustration, to not be able as HR to get the EU member states to agree on such an important 

question related to war and peace (Josefsson, 2003-04-30).   

It is hard to determine exactly what impact the HR had on the CFSP during the disagreement over 

Iraq, but a constant high flow of statements, meetings and articles during this period of time 

indicates that Solana was indeed very active, albeit not only with the question of Iraq. It seems 

that when the support to the UN weapons inspectors and diplomatic means did not pay off, the 

HR immediately focused on other matters of CFSP in EU during this time, most likely to focus 

on something that the EU member states could agree on. When going through the material it is 

clear that the HR is indeed very reserved in his statements concerning Iraq. This indicates that he 

is very much limited by the institutional framework and the member states he represents. As a 

long-time political actor Solana is well aware that it is not an option for him to push further to get 

the member states to agree when the differences of opinion were as explicit and clear as they 

were. The analysis certainly points towards Elgie s interactionist leadership approach (see page 

9), that the institutional framework constitutes the space in which the leader exercises power. The 

leader does however have some freedom to act and choose a strategy to manage the situation.   

4.2.3 ESDP goes operational   

The Iraq war did present problems for the EU and the member states ability to act through 

common positions. However the cooperation in the EU did not come to a complete halt just 

because of the disagreement over Iraq, despite what media reports indicated at the time.   
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On February 4th 2003 France and the UK met, despite their different positions concerning Iraq, to 

further discuss the St Malo initiative from 1998. This discussion mainly concerned a civilian and 

military crisis management capacity of the EU. The meeting resulted in several common 

positions and initiatives to further develop the ESDP, with concrete examples concerning the 

EU s role in Bosnia (Strömvik, 2005:p209). Even if Solana was not present at this meeting, it 

indicates that the development of the CFSP and ESDP continued even though the member states, 

in this case France and the UK, did not agree on how to deal with Saddam Hussein and the 

situation in Iraq.   

The war in Iraq did indeed have a major impact on the CFSP but according to the long term 

plans, other activities under the CFSP and ESDP continued. One major step forward when it 

came to the ESDP was when the EU on March 31st 2003 took over the NATO mission in 

Macedonia with Operation Concordia. This was a gradual shift from NATO to the EU but was 

noted as very positive for both the EU and NATO and of course also for Macedonia. However 

this was not an all-EU mission, since non-EU but NATO member states also participated. Solana 

expressed that this mission was a good mission for the EU and NATO since Today s transfer of 

authority from NATO to the EU for the field operation is an important demonstration of our 

reinforced partnership.

 

(Press statement, 2003-03-31). It should be noted that this mission was 

launched meanwhile the war in Iraq took up most of the EU foreign policy discussions.  

The ESDP development however moved along quickly and the first ESDP mission led only by 

EU personnel took place in the Democratic Republic of Congo (DRC) the same year. The civil 

war in Congo started to get out of control for the UN to handle and on May 10th Kofi Annan 

asked the international community and the UN Security Council to take appropriate measures to 

manage the situation with the conflict and the millions of displaced refugees. At the Council 

meeting on May 19th Solana informed the ministers of the situation in the DRC and was asked to 

look into the possibility of the EU to send a military operation to Congo. France had already 

showed interest of sending troop, and when the question was raised several other EU member 

states agreed to do the same. This matter was an important matter for Solana in order to show that 

the ESDP could function with an all EU operation. Solana s statements hence were quite 

optimistic when it came to getting the member states to agree on sending troops to DRC. The 
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preparations for the mission was also done quite quickly compared to previous operations 

(Strömvik, 2005:pp223).   

On June 4th Solana announced that a joint action procedure was decided upon by the PSC and 

was to be presented to the Council. The mission in the DRC was also important to show that the 

EU quite rapidly could deploy forces to avoid a humanitarian crisis. As requested by the UN, the 

EU-mission was to be carried out during a short period of time and in a limited geographical area. 

Since France early on showed interest in this operation it was soon decided that they would be 

framework nation for this mission (Press statement, 2003-06-04).   

The joint action was formally adopted by the Council on June 5th 2003. Hence Operation Artemis 

was made formal and only the planning remained. In an interview on June 12th, Solana stressed 

that the mission in DRC did not come up too fast for the EU to manage, but simply shows that the 

hard work of the EU the last few years shows a readiness to help the UN, even on a short notice. 

Since the ESDP and its operational ability had been on the HR s table since 1999, this gave 

Solana an opportunity to deliver. Artemis was also the first EU mission to be carried out without 

any help from NATO. Solana stressed that the EU did not wish to become a global police force, 

but rather a union with a global responsibility. About the EU s role in the world Solana 

concluded:  we have long been a global power. What we just have not been hitherto, however, 

is a military player. But that we must become, if we wish to defend our values. We will not 

thereby be automatically making ourselves a competitor of the United States.

 

(Die Zeit, 2003-

06-12). The ESDP is said to be one of Solana s motors for further integration of the CFSP, and 

the optimism expressed concerning the EU s capabilities in cases like this indicates that Solana is 

one of the driving forces behind this development.    

Summing up the picture after the mission in DRC ended in September 2003, Solana was pleased 

with EU s work: [ ] in retrospect, 2003 will be seen as a crucial year in the remarkably rapid 

implementation of the European Union s security and defence policy.  (Strömvik, 2005:235).   

These are only a few examples of activity within the ESDP, and it has continued to progress 

throughout this time period. Despite the disagreement on Iraq these ESDP missions took place as 
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planned, not being delayed or questioned on any large scale by the member states. This might 

indicate that the quarrel over Iraq was very specific, and did not spill over too much in the 

ESDP events at least. It might also indicate stable institutional structures around the ESDP to be 

able to work and carry out activity, even though the EU was at the time focused on discussions 

over Iraq.  

4.2.4 A European Security Strategy  

The disagreement over Iraq did clearly affect the CFSP climate and the EU learned that lessons 

from Iraq must be taken into account when dealing with the future of the CFSP. EU s future role 

in global security though needed to be highlighted in order to work out the disagreements within 

the EU and in relation to the US. Especially the EU opinion on weapons of mass destruction 

needed to be addressed in order to deal with the next matter on the US security agenda, Iran. The 

European Security Strategy (ESS) was therefore a way for the EU, and Solana, to move on after 

Iraq and look at the long term security strategy for the EU (Champion & Miller, 2003).   

Hence the work with the CFSP and ESDP continued even though EU-US relations continued to 

be a concern in both the EU and elsewhere. The EU was said to need a more long term strategic 

plan, as well as strengthened ability to speak with one voice again. On May 2nd the HR was asked 

by the Council to draw up a common EU document presenting a strategy for the CFSP and 

general security matters in the EU. A proposal of this strategy was to be presented on the Council 

meeting on June 20th in Thessaloniki by Solana. The document was called A secure Europe in a 

better world

 

but is also today referred to as the European Security Strategy (ESS). This was the 

first real CFSP strategy set up by the EU and placed long-term strategic goals on the CFSP arena. 

In some ways this strategy is similar to the US National Security Strategy from September 2002. 

ESS presented several threats for the CFSP to address such as weapons of mass destruction, 

failed states and organised crime. The strategy was not complete at this time but still it urged for 

more coherence in the EU concerning CFSP and ESDP matters. Defence spending was a central 

part here, which according to Solana needed further coordination. The important relationship 

with the US is mentioned as irreplaceable and the US is according to the ESS a necessary and 

important partner. Acting together the European Union and the United States can be a 
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formidable force for good in the world. If we build up capabilities and increase coherence, we 

will be a more credible actor and a more influential partner.

 
(Solana, 2003-06-20:15). It seems 

as if this statement aims to overbuild the political gap between the EU and the US over Iraq 

(Strömvik, 2005:p220; Solana, 2003-06-20).   

Even if the ESS presents a closer relationship with the US, it also sets out a strategy for the EU 

concerning CFSP matters. Given the time when the document was produced one must understand 

that transatlantic relations were an important issue for the HR to solve. When it comes to the HR 

and his impact on this strategy it seems as Solana more or less wrote this strategy himself assisted 

by the Policy Unit (Dempsey, 2003-06-12). It presented a way for him to exercise leadership and 

present a strategy for a new EU in the future. It also, more importantly, gave the HR an 

opportunity to overbuild the transatlantic gap by presenting several common security interests 

and ways to work together with this problem.   

The ESS not only maps multilateral approaches and soft power tools, such as diplomatic, 

political and economic pressure ( carrots and sticks ). It also shows more implicitly that the EU 

more than before wish to build up hard power tools to back up these, with for example a 

stronger focus on defence spending and increased civilian planning and consideration during and 

after crises. To pursue effective multilateralism was clearly expressed, even if the ESS also 

meant the EU being ready to use force as a last resort in conflict management (Dempsey, 2003-

06-21; Dempsey, 2003-06-20).  ESS is a unique document, pointing out real threats to the Union 

in a very explicit way. And even though there are similarities between the US strategy and the 

ESS, the ESS holds a much broader approach in general. It also stresses the need for more 

flexible military forces to meet the new security threats. The ESS was formally adopted on 

December 12th 2003, with few minor changes compared to the draft document presented by 

Solana in Thessaloniki in June the same year (Andersson, 2006:p15; Solana, 2003-12-12).  

4.2.5 A personal sacrifice for Solana?   

The period of time discussed above was indeed a critical time for the CFSP and the HR. Despite 

the institutional framework supporting the HR it seems as in reality much of the CFSP is 

managed by Solana and a small crew. In some ways one could argue that the person of Javier 



 

39

Solana is the CFSP. The matter of the limited budget of the HR and the fact that he needs 

consensus from the EU foreign ministers to act indeed limited Solana s ability to act. Despite the 

statements from the HR website before the Iraq war, it is reported by media and co-workers that 

Solana rarely gave interviews, trying to avoid the issue of Iraq in the media. When meeting with 

Solana media representatives report that he gave an impression of being depressed and his usual 

optimism and outspoken character seemed long gone. It was clear that the disagreement of Iraq 

had been hard on him personally. However, Solana stated in an interview the nature of his job 

Let me tell you something. About my job. You have to be part of the solution, not part of the 

problem.

 

(Dempsey, 2003-06-12). This indicates the never ending diplomatic strategic work of 

the HR, to work out solutions. One of these solutions was the ESS (Dempsey, 2003-06-12).  

It though seems as if this time period, and the Iraq war especially, was hard for Solana to manage 

on a more personal level. The work as HR involves a lot of travelling and long days of meetings. 

The worries expressed in the beginning of this study remains, does too much of the CFSP rest on 

the shoulders of Solana? If Solana would step back, would anyone else be able to fill his shoes? 

Even if Solana was affected on a personal level by the disagreement over Iraq, but if one is to 

look closer on the material on the HR s official website there seems to be a continuous flow of 

CFSP and ESDP activities before, during and after the Iraq war.   

The period from November 2002 until December 2003 highlights several important CFSP events 

and problems. The examples outlined above do not represent the complete CFSP activity during 

this time, but are relevant when exemplifying the HR and his work with the CFSP. With this 

discussion and with the background of the material a further analysis will now follow in chapter 

5.    
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5. DISCUSSION AND CONCLUDING REMARKS    

It is quite hard to determine more precisely how the HR influences the CFSP and how he 

represents the EU towards the rest of the world. This dissertation however sheds further light on 

the observable impact and behaviour of the HR on EU s foreign policy during a specific period of 

time. It stands clear that the HR was indeed very active in his involvement in the CFSP 

continuously during the time period studied. An important factor to remember is also that Solana 

is the first, and so far only, HR of the CFSP which makes it hard to compare with anything else. 

This post being unique in EU politics must be taken into account when studying his role.   

The role of the HR was from the very beginning elected, and with the support of the institutional 

framework gradually developed since the Treaty of Amsterdam, in order to support the whole of 

the CFSP in the EU. This institutional intention and guidelines that came with the HR s 

responsibilities also affects how one can study the HR s political behaviour during this period of 

time. This is clear when looking at the statements and political signals from the HR when it came 

to the matter of Iraq. The general CFSP development was more important than the CFSP coming 

to a halt over a disagreement on a specific point. Solana s diplomatic efforts before the war 

started were solid and he tried to get a common statement from the EU, no matter how small the 

statement. When war eventually became inevitable he quickly tried to overbuild the gap between 

the EU and the US, not in any way excluding cooperation in the future.   

The media attention and the focus on the EU-US split as well on the internal EU split, made his 

work harder. A common statement was therefore very important for Solana, and his credibility 

and the personal responsibility he claimed for not getting the EU to agree.   

Based on this discussion and the material studied, the questions outlined in chapter one will be 

further discussed and answered.   
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5.1 THE HR AND POLITICAL LEADERSHIP  

To what extent did then the leadership and role of the HR shape the CFSP?  

To answer this main question, it seems as Solana s personal leadership qualities did have an 

impact on the CFSP during this time. Even when Solana was elected HR in 1999 he showed 

leadership in forming the policy unit facilitating his work and carefully chose the people working 

within this. His leadership and personal qualities was also important in order for Solana to be 

elected HR from the beginning.8 To what extent did then the HR have an impact on the CFSP 

during time period more specifically studied? When it came to Iraq Solana worked hard, as 

outlined in previous chapter, with all diplomatic means possible. He did get a general statement 

from the EU foreign ministers in order to support the UN resolution, but unfortunately this was 

not enough to prevent military action against Iraq, and the war in Iraq was a fact. The (attempted) 

leadership for the CFSP is however clear, and it seemed that as soon as the Iraq war had started, 

Solana immediately set his focus on how the EU would help the Iraqi people, with for example 

humanitarian aid. It seems as if Solana quite early realised that the EU would not come to a 

common position on Iraq, and therefore he set his attention to other CFSP matters, where there 

was a possibility the member states would agree, such as for example the ESDP missions in 

Macedonia and the DRC. As said by Solana himself in an interview to describe the nature of his 

job - You have to be part of the solution, not part of the problem. 9 The leadership showed by 

Solana during this time period is very much focused on his role as HR, to continue to drive the 

development of the CFSP and its different components forward, and when reaching a point or 

matter of different opinion, try and work this out as smooth as possible and then move on to the 

next matter.   

To explain this study and its results with leadership theory, this has several similarities with the 

interactionist approach to leadership, i.e. the leader does have some freedom to act and shape 

policies, but is constrained by the system he/she works within. Solana s willingness to work hard 

to further develop the CFSP is though clear, and in the observable and formal communication on 

                                                

 

8 See further discussion in chapter 3.2 
9 See chapter 4.3.6 
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the HR s website he is eager to push for further integration and more common positions. His 

great enthusiasm when he during his first year set the ground for his work and connections shows 

that he was eager to improve the CFSP. What constrains the HR is however the framework he 

works within. He is depending on a mandate from the Council in order to be able to speak and 

negotiate for the EU. His leadership must therefore be carefully balanced against this mandate. If 

he would have pushed to hard for consensus on Iraq it might have had the direct opposite effect, 

and instead severely compromised the more long term development of the CFSP. This relates to 

Yukl s discussion about immediate and more long-term effects of a leader s behaviour. In the 

case of Iraq and Solana s leadership one can see a connection when Solana used the need of a 

more general security strategy to overcome the division in the EU. The immediate outcome of a 

forced stronger statement on Iraq might have been important at the time, but might have led to 

more long-term effects for the member states and their confidence in Solana s ability to run the 

CFSP development. The definition of leadership expressed by Yukl from chapter 2.1 as the 

process of influencing others to understand and agree about what needs to be done effectively, 

and the process and facilitating individual and collective efforts to accomplish the shared 

objectives.

 

This is certainly a good description of the HR and his work to facilitate and develop 

the CFSP.  

The observable impact of the HR and his leadership during this time is indicated on several 

different points, as highlighted above. It would have been very interesting to be able to map the 

more informal activity of the HR as well, to compare with this formal communication. One 

though has to realise this would be impossible to do in practise.   

5.2 THE HR AND INSTITUTIONS  

To what extent did then the institutional framework around the HR shape the CFSP?  

The new institutionalism outlined by Guy B. Peters does have some similarities with the 

integrationist approach to leadership outlined above. While the leadership theory focuses on the 

space the leader holds despite his limitations, the institutional theory would in this case rather 

focus on what limitations the leader had within a certain institutional framework. This study aims 
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to look at the formal CFSP institutions, i.e. the HR and the institutions around him, including the 

Council. As outlined in chapter 2.2 studying and institution can though mean a further 

categorisation within the formal institution with principles, substances and procedures. This study 

has mainly addressed the procedures, i.e. the formal decision-making procedures and how 

coordinated these have been and also the outcome of these decisions.   

The institutions had a great impact on the time period studied. It should also be noted that the HR 

office/policy unit is an institution itself, being a formal EU institution in the CFSP structure. 

However the HR is very depending on the institutional structures of the CFSP, most importantly 

the Council. The HR is allowed to act on behalf of the EU if requested to do so by the Council. 

Hence the Council need to reach consensus on the matter in issue before the HR can act. In the 

case of Iraq it stands quite clear that the HR was restricted in his ability to act due to the member 

states and hence the Council having very different opinions on how to deal with Saddam Hussein. 

Solana did try with diplomatic means to get common positions to solve the matter of Iraq through 

the UN and resolution 1441. The Iraq issue did not however create complete deadlock in the 

Council, even if the relationship between some of the member states was quite tense. The 

institutional framework and the more long-term CFSP planning enabled Solana to find another 

focus with the ESS. This was a way to further develop the CFSP institutions.   

Another aspect of the institutions around the HR during this time is the development of the ESDP 

and the missions in Macedonia and the DRC. The institutional framework around the ESDP 

worked quite well despite disagreement over Iraq. This exemplifies the importance of stable and 

well functioning institutions to facilitate the work of the HR and the progress of the CFSP. Even 

though the Concordia mission in Macedonia was planned and agreed upon before the discussions 

concerning Iraq came up, it was because of the institutional framework this mission could be 

carried out even though foreign policy focus in EU at the time mainly involved the transatlantic 

debate. The mission in the DRC was planned and carried out very quickly compared to other 

missions, and was a way for the EU to show a rapid reaction ability.   

To conclude this study one can say that both the leadership of the HR and the institutions around 

the HR did affect the CFSP during the time period studied in a significant way. Therefore both 
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leadership theory (especially the integrationist leadership approach) and institutional theory hold 

an explanatory power for the events in the EU and the HR activity at this time. These are 

however only two theoretical frameworks of many that could be used to examine the EU foreign 

policy, but in this case these two are relevant.   

The discussion of the EU Constitutional Treaty and the future development of this have not been 

addressed in this study, but will be briefly mentioned here. If the Constitutional Treaty would 

have been adopted Solana was already thought to take the post of EU foreign minister. This 

would have meant greater possibility for this foreign minister to coordinate EU foreign policy, 

being less limited by the institutional framework. With the Constitution on hold it is though hard 

to determine the future of the office that is today the HR.   

5.3 POSSIBLE FURTHER RESEARCH ON EU FOREIGN POLICY  

The EU foreign policy and its structures present many possible fields of future research, as this 

study has only been able to look more closely on a limited field within the CFSP. Political 

communication within the CFSP, or broader EU foreign policy, is a very interesting field of 

research. The impact of different institutions on the foreign policy can also be further examined 

than this dissertation has been able to map. The balance in the CFSP between the HR/SG and the 

Commission is also a problem that could be further addressed. The possible changes in EU 

foreign policy with a new constitution would also be an interesting subject to discuss further, 

especially with a discussion concerning the HR. The more traditional discussion of how the EU 

foreign policy has evolved and what problems this brings could also contribute to this field of 

research. Another important discussion is that of the EU foreign policy and its relationship with 

international organisations, such as the UN and NATO, is relevant to further examine. The EU 

being a quite unique project, as well as it being continuously changing and gradually evolving 

makes it a dynamic and interesting area of research. Especially in Sweden, with a public that is 

quite sceptic to the EU in general, the research concerning EU matters and its space in the public 

debate is truly important.  
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This study aimed to examine the HR s impact on the CFSP with the background of two theories. 

In order to examine this a specific time period was chosen and motivated as relevant for the 

CFSP. The theories have been used and summarised in the concluding remarks. The study has 

continuously tried to be as clear as possible with definitions and limitations in order to analyse 

what is set out in chapter one. The validity is therefore high, since what is set out in the questions 

in chapter one is answered and discussed in the analysis. The reliability is also quite high, since 

the material is mainly collected from the same source, the HR s website, and it is used in the 

same way and as far as possible the events are commented with direct quotes from the HR. The 

material is though selected by the author, and does not represent all the material from the HR s 

website, but is chosen to exemplify the events studied. Because of this the material is not 

systematically collected and because of the method chosen, reliability is not too problematic in 

this dissertation.   

The CFSP is an important part of EU politics today, and the author hopes that this dissertation 

has provided the reader with the understanding of a small part of the CFSP. Despite not being 

able to address a problem of too large magnitude, this dissertation has provided some insight and 

comments, and will hopefully be inspiring for future research within this field of study. The EU 

foreign policy is a large field of research and continuously changing, but still very fascinating for 

the field of political science to address.  
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6. SUMMARY    

This dissertations aims to examine the EU Foreign Policy, and more precisely map the High 

Representative (HR) and his impact on the Common Foreign and Security Policy (CFSP) in the 

EU. In order to further examine this subject the dissertation present two theoretical frameworks, 

leadership theory and institutional theory, and aim to test the explanatory power of these theories 

to explain the HR and his impact on the CFSP. The study of the CFSP is limited to a period of 

time, from November 2002 until December 2003, when several different events took place within 

the framework of the CFSP. Central issues discussed as the dissertation progresses are the war in 

Iraq, the European Security Strategy (ESS) and the development of the European Security and 

Defence Policy (ESDP), i.e. EU s missions in Bosnia, Macedonia and the Democratic Republic 

of Congo (DRC).   

When looking at material from the HR s website and other official material during this period of 

time, such as articles and other literature, the impact of the HR becomes clearer. The result of the 

time period studied is that the HR did indeed have a significant impact on the CFSP, and that 

both leadership theory and institutional theory can help explain the development and outcomes of 

the CFSP. In the case of Iraq, the EU member states were very divided, which limited the HR s 

possibility of working out a common position on Iraq. The HR tried to keep a common EU line 

when approaching the matter of Iraq, and highlighted the need of solving this problem within the 

framework of the UN. The Iraq war however still started, and left the HR s diplomatic efforts 

fruitless. The CFSP though recovered with the help of the HR, and short after the Iraq war both 

ESDP missions were carried out in both Macedonia and the DRC. A European Security Strategy 

was also drafted and presented by the HR, to try and overbuild the gap between the EU member 

states, but also the EU-US gap, caused by the Iraq war. Even if the HR can not be responsible for 

all of the CFSP events during this time, he did have an impact, which can be explained with both 

leadership theory and institutional theory. 
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