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                    imperative of ‘concertation’ is vividly evident from the interaction within political 
 co-operation”.72  


Even though the EU is far from being a nation-state, member states have indeed made 
 serious efforts during the last ten years to streamline and make the foreign policies of the 
 EU more effective. Even though the institutional aspect of ESDP was toned down in the 
 early debate on European security and defence, it soon became clear that institutions 
 indeed matter.73 In fact, one of the deepest insights derived from the social constructivist 
 approach is that institutions act as socialising actors and that discourse can change state 
 preferences through what neo-functionalists label “learning processes”.74  


Jolyon Howorth, a leading expert on ESDP, underlines that policy framers to an 


increasing extent will resist interagency-battles and stresses the importance of coherence, 
 coordination and increasing synergies among EU actors.75 Nevertheless, he points out 
 that: “However strongly ministers word their exhortations on synergies and coherence, 
 the existing institutional mechanisms of the Commission and the Council constitutes so 
 many fundamental obstacles to the implementation of those precepts”.76  


Moreover, despite signs of increased proactivism in EU foreign policy, the EU still lacks 
 anything resembling a strategic approach to intervention. Hence, there is a need to take 
 proactivism to its next stage and try to identify the types of situations and circumstances 
 where the EU might act prevently in a strategic fashion. It is here one of the challenges to 
 EU foreign and security policies are found. And it is within this setting, that we must 
 assess the recent debate on Civil-Military Cooperation (CIMIC) and Civil-Military 
 Coordination (CMCO), including the need for comprehensive planning.  


2.4  Civil-Military Cooperation (CIMIC) and Civil-Military Coordination (CMCO) 
 A wide range of concepts and new approaches have been developed to deal with the complex 
 challenges of current crises. “Civil-military cooperation”, “security and development”, 


72 Ibid. (2004), p. 155. 


73According to Gilles Andréani institutions matter for the EU in a unique way since the process of 
 European integration is a joint exercise in norm setting and institution building. Institutions are 
 supposed to provide for fairness and predictability and inspire EU countries with a set of purpose 
 and belonging: “Since the 1980s, each new step in European integration, each new common 
 policy, has brought along its own set of institutional requirements... Defence will inevitably do 
 the same, all the more so because EU is currently devoid of any defence culture: only in a 


specialised institutional setting will such a culture hopefully be imported into it, and solidify”. The 
 development of institutional wiring-diagrams, common procedures, and plans for the conduct of 
 civilian and military missions, will therefore have great impact on the EU’s actor capability in 
 security and defence affairs. A description of the concepts and plans for how the EU approaches 
 security challenges and risks will therefore explain what kind of actor the EU is in this policy-area. 


See Andréani (2000).  


74 Sæter (1998). See also footnote 28 on how social constructivism subsumes neo-functionalism especially 
 regarding political community formation. 


75 Jolyon Howorth (2007): Security and Defence in the European Union; Palgrave & Macmillan: London. 


76 Ibid, p. 132. 


24 FFI-rapport 2008/01463 


      


“comprehensive approach”, “integrated missions”, “whole-of-government approach”, and 
 “effect-based approach to operations” (EBAO), are all current concepts being applied in the debate on 
 EU peace operations. As underlined by Cedric de Coning, this has first of all to do with the fact 
 that international conflict management is increasingly shifting from peacekeeping, which was 
 about maintaining the status quo, to peace building, which has to do with managing transitions. 


With the development from peacekeeping to peace building, civilian dimensions were added to 
 traditional military peacekeeping mandates. De Coning explains that: “These new dimensions 
 were aimed at assisting the host country to sustain the momentum of the peace process by: 


supporting transitional arrangements; establishing new or reforming existing national institutions 
 such as the defence force, police service, and the judiciary; assisting with the organising of 
 elections; supporting constitution drafting processes; and facilitating restorative justice 
 initiatives”.77  


This description reflects the gradual development from the early 1990’s, as for example 
 envisaged in the UN report “An Agenda for Peace” from 1992, which underlined the increased 
 complexities in peace operations.78 This is also reflected in the views presented by the first 
 Chairman of the EUMC, the Finnish general Gustav Hägglund when he underlined the following 
 at a conference in Helsinki in 2002: 


“.... Whenever military forces are tasked to take part in the resolution of a specific crisis, 
 their involvement will extend in most cases beyond the traditional separation of warring 
 parties, for which they are trained for. Indeed, the military operations has become more 
 and more multi-functional and is carried out alongside a wide range of civilian actions.... 


All this has highlighted the need for a systematic approach for the operation and 
 co-ordination between the military and civilian actors involved in the resolution of a specific 
 emergency situation and the EU’s first crisis management exercise, ..., has underlined the 
 need to take the issue forward as a matter of urgency. The EU civil-military co-ordination 
 must ensure an effective response to a crisis by employing all necessary instruments from 
 the full range of civilian and military instruments that are available within the EU in a 
 comprehensive, coherent and co-ordinated manner”.79


The EU has adopted several documents on civil-military cooperation and coordination. This 
 section takes a closer look at the CIMIC Concept for EU-led Crisis Management Operations 
 (2002), the GAERC’s Action Plan (2002), and its follow up documents and the concept on 
 Civil-Military Coordination of 2006.  


One of the first documents was the “CIMIC Concept for EU-led Crisis Management Operations” 


which the EU issued in 2002.80 The EU definition of the term CIMIC is “Co-ordination and 


co-77 De Coning (2007), p. 20. 


78 See http://www.un.org/docs/SG/agpeace.html  


79 Intervention of General Gustav Hägglund, Chairman European Union Military Committee, at the 
 Seminar on Crisis Management and Information Technology, Helsinki, 30 September 2002: “EU’s 
 challenge to guarantee civil-military co-ordination in its future field operations”.  


80 CIMIC Concept for EU-led Crisis Management Operations, Council Doc. 7106/02, 18 March 2002. 
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operation, in support of the mission, between military components of EU Crisis Management 
 Operations and civil role-players (external to the EU), including national population and local 
 authorities, as well as international, national and non-governmental organisations and agencies”. 


Jari Mustonen points out that this EU concept borrows heavily from the NATO-concept, but is 
 more extensive and highlights the selection of civilian and military instruments at its disposal in 
 crisis management operations.81 The similarities are revealed in NATO’s CIMIC concept which 
 describes CIMIC as “The co-ordination and co-operation, in support of the mission, between the 
 NATO Commander and civil actors, including national population and local authorities, as well 
 as international, national and non-governmental organisations and agencies”.82 The EU CIMIC 
 approach reflects the EU’s ambition to be a more comprehensive security actor. As part of 
 enhancing the EU’s role in both civilian and military crisis management operations, the EU 
 therefore elaborated on the CMCO concept as an internal measure for closer cooperation and 
 coordination between different EU actors.  


Figure 2.4  Most ESDP operations to date have been civilian crisis management operations. © 
 O. A. Brekke 2004 HR 


As an integral part of this effort, the “Action plan for further strengthening of civil-military 
 co-ordination in EU crisis management” was issued by GAERC in November 2002.83 This document 
 constitutes a check-list of practical measures to be pursued in order to further strengthen 
 civil-military coordination in EU crisis management. It proposes a refinement of the Crisis 


       


81 Jari Mustonen (2008): Coordination and Cooperation on Tactical and Operational Levels. Studying 
 EU-ESDP Crisis Management Instruments in Bosnia and Herzegovina. CMC Finland Civilian Crisis 


Management Studies. Volume 1: Number 1/2008. See page 5. 


82 The new version of NATO’s CIMIC concept is described in MC 411/1 (p. 1-2) and the Allied Joint 
 Publication (AJP)-9. Quoted in Ehrhart & Quille (2007), p. 13. 


83 Action plan for further strengthening of civil-military co-ordination in EU crisis management; Council 
 Doc. 13480/02, 29 October 2002. 
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Management Concept (CMC) template, the development of a clearer and mutual understanding of 
 the role (what), the composition (who) and the working methods (how) of the Crisis Response 
 Co-ordinating Teams (CRCT), its working teams, other inter-pillar teams (including the 


Information Strategy Team (IST)) including clarification of their relationship with the Presidency. 


The document also includes recommendations on training issues like aspects focusing upon 
 civil-civil and civil-civil-military coordination in EU exercises and exercise related activities and on the 
 establishment of a civil-military coordination training programme that encompasses civilian and 
 military actors at both the political-strategic and operational-tactical level. This programme 
 should according to the Action Plan include an element of joint military/police/civilian 
 mission-specific pre-deployment training.  


At the overarching institutional level, the Action Plan also underlines the necessity of improving 
 the institutional coordination in Brussels. It recalls the Nice Treaty, and proposes that a 


“pragmatic solution ensuring this [the Commission’s integration into CFSP] should be sought”. It 
 further considers whether the existing modalities for ensuring appropriate advice on humanitarian 
 issues to the Council Secretariat are sufficient. The aim is to strengthen the contacts between the 
 military and civilian actors of the Council Secretariat and the Commission. This should start with 
 staff-staff contacts and visits aiming to achieve routine and systematic liaison and better working 
 level contacts between respective military/police/other civilian planning teams. According to such 
 a comprehensive approach within a CMCO-framework, the Council also underlines the need for 
 strengthening the planning and coordination capabilities. In this case it considers the need for and 
 identifies the specific skills and expertise required for possible short-term secondments to the 
 Council Secretariat or the Commission during the conduct of a crisis management operation with 
 a view to enhance their planning capabilities. The Action Plan also advocates a joint approach to 
 the preparation of ESDP documents which is an integral part of the Council planning procedures. 


It encourages closer cooperation between the DG E and the EUMS in preparation and 


presentation of military and civil papers to the PSC. Additionally, it underlines the necessity of 
 closer co-operation between the Council Secretariat and the Commission in areas of mutual 
 interests. This includes areas like joint fact-finding mission reports and Crisis Management 
 Concepts.  


Two follow-up documents complemented this Action Plan. The first resulted in the development 
 of a template for an EU Crisis Management Concept identifying both EU political objectives and 
 a comprehensive course of action in a given crisis. The second document presented a pragmatic 
 solution for participation of the Commission in the work of the EUMC thus granting its full 
 association as envisaged at Nice.84 This last document outlines how the Commission in a 


“pragmatic” manner should be associated with the work of the EUMC. This includes sharing of 
 information and participation in meetings. It emphasises that “.... In order to enable the full 
 association of the Commission, the distribution of all EUMC agendas and those documents 
 related to agenda items in which it would participate could be envisaged”. However, the 
 Commission would not participate in the EUMC for agenda items of a purely military nature. 


84 Follow-up the Action Plan for further strengthening of civil-military co-ordination in EU 
 Crisis-Management:Participation of the Commission in EUMC Meetings, Council Doc. 15407/02.  
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Representation by the Commission would initially be ad hoc and low profile in nature and the 
 Commission would not participate with the representatives of the non-EU European 
 NATO-members and other countries, which are candidates for accession to the EU, or with the NATO 
 Military Committee.   


All these planning documents aim at developing procedures and a culture for cooperation and 
 coordination between the different EU actors. Additionally, different national approaches to 
 civil-military relations of EU member states (as for example British, French, German, and 


Scandinavian) further complicate the creation of a common model for civil-military coordination 
 at the EU-level.85 However, even though different types of cultures exist, Sven Biscop 


emphasises that the following concepts binds these different cultures together: integration, 
 prevention, global scope, multilateralism, and a “new definition” of power.86 These different 
 concepts can be related to the content of the ESS 2003 where e.g. the integration aspect r
 the conscious mobilization of an entire panoply of policy instruments in a coordinated who
 where this approach lies at the heart of the EU’s approach to civilian crisis management. Even 
 though the very concept “power” is not found in the ESS 2003, the EU could, according to Ian 
 Manners, be labelled a “normative power” which in turn forms the basis for the EU’s forthcomi
 strategic cu


In 2006, the Council adopted a framework document on Civil-Military Coordination (CMCO) 
 which outlines possible solutions for the management of EU crisis management operations. It 
 states that “effective co-ordination of all instruments the EU has at its disposal is necessary for 
 the EU to achieve maximum impact and exert maximum political leverage through its crisis 
 management operations”.88 CMCO in the context of CFSP and ESDP addresses “... the need for 
 effective co-ordination of the actions of all relevant EU actors involved in the planning and 
 subsequent implementation of the EU’s response to the crisis”.89 In this respect, the EU regards 
 CMCO as synonymous with the comprehensive approach90 and comprehensive planning is an 
 integral part of CMCO. It is suitable for all types of possible EU-led operations involving more 
 than one EU instrument, including fully integrated operations (civil-civil or civil-military), 
 parallel operations, civilian operations with military support and/or protection, and missions 
 transitioning from military to civilian elements. In the draft EU Council Document on 


comprehensive planning, it is underlined that this planning approach is applicable to all phases of 
 crisis management including conflict prevention and post-conflict activities, and the full range of 
 tasks foreseen in Article 17 of the Nice Treaty. 91 These tasks comprise the so-called Petersberg 


85 Khol (2006), p. 127. 


86 Sven Biscop (2005): The European Security Strategy: A Global Agenda for Positive Power. Aldershot: 


Ashgate.  


87 Ian Manners (2002): “Normative Power Europe: A Contradiction in Terms?”; Journal of Common 
 Market Studies, 40(1): 45-60. 


88 Civil-Military Co-ordination: Framework paper of possible solutions for the management of EU Crisis 
 Management Operations. Council Doc. 8926/06, 2 May 2006, para. 1.1, p. 2. 


89 Civil-Military Co-ordination (CMCO), Council Doc. 14457/03, 7 November 2003, para. 1. 


90 Interview in the European Commission (RELEX), 14 November 2007. 


91 Draft Concept for Comprehensive Planning, Council Document 13983/05, Brussels, 3 November 2005. 
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missions which include human and rescue tasks and tasks of combat forces in crisis management, 
 including peacemaking.  


Comprehensive planning relates to the EU’s ability to address complex crisis in a coherent 
 manner. Jolyon Howorth underlines that the stress on coherence, coordination and synergies is a 
 welcome sign that inter-agency battles will be strongly resisted by policy-framers.92 The Council 
 defines comprehensive planning as a systematic approach designed to address the need for 
 effective intra-pillar and inter-pillar coordination of activity by all relevant EU actors in crisis 
 management planning.93 It furthermore contributes to the development and delivery of 


coordinated and coherent response to a crisis based on an all-inclusive analysis of the situation, in 
 particular where more than one EU instrument is engaged. It includes identification and 


consideration of interdependencies, priorities, and sequence of activities, and aims to harness 
 resources in an effective and efficient manner through a coherent framework that permits review 
 progress to be made. According to this document, the Council and the Commission will work 
 together to this end. Therefore, CMCO serves primarily as an EU internal function facilitating 
 successful planning and implementation of the EU’s response to a specific crisis. Its aim is to 
 encourage and ensure coordination among relevant EU actors in all phases of the operation. 


However, as Catriona Gourlay has underlined on several occasions, the different ESDP missions 
 embarked on to date have all revealed serious problems of inter-agency rivalry. In particular, she 
 argues that, the lack of any significant agreement on a natural division of labour between the 
 Commission’s many responsibilities for civil crisis management (CCM) and those recently 
 embraced by the Council remains an obvious failure which demands urgent attention. 


As underlined by Radek Khol, it is important to make a clear distinction between CMCO on the 
 one hand and civil-military cooperation (CIMIC) on the other. CIMIC relates to cooperation 
 between actors in the field at the operational and tactical level. CMCO on the other hand looks 
 beyond the operational and tactical level issues dealt with by CIMIC and takes into account the 
 unique features of the EU at the political-strategic level. CMCO should accordingly be regarded 
 as an intra-pillar and inter-pillar tool within a single EU institutional framework.94 Even though 
 CIMIC is confined to the operational and tactical level, it is important to note that in current EU 
 thinking CIMIC should also be regarded as conceptually integrated in the overall CMCO 
 approach. CIMIC, within such a perspective, has to perform three different core-functions to be 
 executed at all levels: Civil-military liaison (CML); support to the civil environment (SCE); and 
 support to the military force (STF).95   


Neither CIMIC nor CMCO are confined to the immediate conflict and post-conflict situation 
 only. A study elaborated for the European Parliament (EP), emphasises that there is also “... a 
 mid- and long-term need to combine military and civilian skills, instruments and concepts, 


92 Howorth (2007); p. 132. 


93 Draft EU Concept for Comprehensive Planning; Council of the European Union, 13983/05, Brussels, 3 
 November 2005.  


94 Khol (2006), p. 123. 


95 Ehrhart & Quille (2007), p. 13. They are also referring to EU Military C2 Concept, p. 21, Council Doc. 


11096/03. 
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especially in the realm of security sector reform (SSR)”.96 In such a setting, it becomes even more 
important to develop what is labelled in the CMCO as “a culture of co-ordination”.97 Such a 
culture is more important to develop than detailed structures and procedures. CMCO as a culture 
of co-ordination is an essential element in ensuring overall coherence in the EU’s response to a 
crisis. The Council’s aim is therefore to encourage and to ensure the coordination in the actions of 
relevant EU actors in all phases of an operation. This CMCO culture needs to be “built into” the 
EU’s response to a crisis at the earliest possible stage and for the whole duration of the operation, 
rather than being “bolted on” at a later stage. The Council’s CMCO-document further underlines 
that “....This culture of co-ordination is based on continued co-operation and shared political 
objectives, and relies to a very large extent on detailed preparations at working level involving 
relevant Council General Secretariat/Commission services. Working closely together is an 
essential element also during the “routine” phase of EU crisis management (i.e. prior to the 
identification of a crisis) as evidenced for example in the global overview/watchlist exercise”.98  
The CMCO and the comprehensive planning concepts are one way of gauging how effective the 
EU has become in combining the different tools it has at its disposal. The extent to which the 
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