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On 21 March 2022, the European Union's ministers of defence and foreign affairs adopted the 
Strategic Compass, with EU Heads of State and Government subsequently endorsing it on 
24 March 2022. The Strategic Compass is an actionable framework for the EU's security and defence 
up until 2030. It sets out concrete actions and timelines, with 51 of the 81 deliverables listed in the 
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Executive summary 

On 21 March 2022, the EU ministers of defence and foreign affairs adopted the Strategic Compass, 
an actionable framework for the EU's security and defence until 2030. The Strategic Compass 
contains practical measures and timelines to achieve them. Of the 81 deliverables listed in the 
document, 51 need to be implemented by the end of 2022. While notable progress has been made 
in several areas, challenges remain. 

The Strategic Compass 'Act' chapter, with its flagship rapid deployment capacity project, sets 
ambitious goals to increase the EU's ability to respond to crises. Challenges include the EU's decision 
making procedure, political will and lack of capabilities. At the same time, the successful use of the 
European Peace Facility to support Ukraine is a strong sign of progress in the EU's ability to act.  

The EU has made substantial commitments to increase its resilience against hybrid and cyber 
threats, an area in which it is well placed to take on a leading role. EU leaders have also committed 
to advancing EU interests in maritime security and in space and defence. Progress has already been 
made, especially in the cyber realm, but questions remain not least on the question of attribution, 
as it is an inherently political decision.  

It is on defence investments and capabilities that the EU has, by wide admission, made the most 
definite commitments. Progress has been rapid, spurred by the Russian invasion of Ukraine. EU 
Member States have inter alia announced substantial hikes in defence spending and the European 
Commission has launched important initiatives, such as the defence investment gap analysis and a 
proposed a short-term procurement instrument. Perennial challenges include finding ways to 
spend more collaboratively, sustaining political will and keeping up defence budgets despite a 
deteriorating economic situation. 

Lastly, in partnerships, deemed by many to be the least tangible chapter of the Strategic Compass, 
the first signs of progress can be seen, especially on EU-NATO cooperation, the EU-US partnership 
and EU-Indo-Pacific cooperation, especially with Japan. There continues to be no formal agreement 
on EU-United Kingdom security and defence cooperation and prospects for an agreement remain, 
in most views, bleak. 
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1. Introduction 
The result of almost 2 years of reflection and negotiation, launched during the German Council 
Presidency in the second half of 2020, European Union ministers of defence and foreign affairs 
adopted the Strategic Compass,1 an actionable framework for the EU's security and defence until 
2030, on 21 March 2022. EU leaders subsequently endorsed the framework on 24 March 2022. 
Launched with a comprehensive threat analysis, the Strategic Compass sets out a concrete plan of 
action to increase the EU's resilience, strengthen European defence investment and capabilities, 
enhance security and defence partnerships and increase the EU's ability to act and respond to crises. 
The Strategic Compass also sets out concrete action and timelines to achieve these goals, in an 
ambitious programme for EU security and defence. Of the 81 deliverables listed in the document, 
51 need to be implemented by the end of 2022. While some notable progress has already been 
made, the EU and its Member States face several challenges when implementing the Strategic 
Compass.  

                                                             
1  Council of the European Union, 'A Strategic Compass for Security and Defence', March 2022. 

https://www.eeas.europa.eu/sites/default/files/documents/strategic_compass_en3_web.pdf
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2. From Global Strategy to Strategic Compass 
It has become common to argue that the EU has made unprecedented progress2 on defence since 
the adoption of the EU Global Strategy in 2016,3 with initiatives such as Permanent Structured 
Cooperation (PESCO),4 the European Defence Fund (EDF),5 and the Coordinated Annual Review on 
Defence (CARD).6 The creation of the European Commission Directorate-General for Defence 
Industry and Space (DG DEFIS) and the advent of a 'geopolitical Commission', to quote Commission 
President Ursula von der Leyen,7 also signal the willingness of the EU's executive to step up its role 
on defence.8 European Council President Charles Michel even labelled 2022, the 'year of European 
defence'.9 All of these initiatives are ground-breaking moves towards a more sovereign Europe on 
defence, with the ultimate intention being a fully-fledged European defence union – a term now 
used openly by EU institutions.10 This concept is based on provisions in Article 42(2) of the Treaty of 
the European Union, which notes: 'The common security and defence policy shall include the 
progressive framing of a common Union defence policy. This will lead to a common defence, when 
the European Council, acting unanimously, so decides. It shall in that case recommend to the 
Member States the adoption of such a decision in accordance with their respective constitutional 
requirements.' 

                                                             
2  Paris School of International Affairs, 'Can the EU become a global actor?', 2021. 
3  Council of the European Union, Shared Vision, Common Action: A Stronger Europe: A Global Strategy for the European 

Union's Foreign and Security Policy, June 2016. 
4  See European External Action Service, Permanent Structured Cooperation - PESCO, Deepening Defence Cooperation 

among EU Member States. 
5  See European Commission, The European Defence Fund. 
6  See European Defence Agency, Coordinated Annual Review on Defence. 
7  European Commission, 'The Von der Leyen Commission: for a Union that strives for more', September 2019. 
8  See R. Csernatoni, 'The EU's Defense Ambitions: Understanding the Emergence of a European Defence Technological 

and Industrial Complex', Carnegie Europe, December 2021. 
9  European Council, Address by President Charles Michel to the European Defence Agency annual conference, 

December 2021. 
10  See for instance, European Parliament, Recommendation of 8 June 2022 to the Council and the Vice-President of the 

Commission/High Representative of the Union for Foreign Affairs and Security Policy on the EU's Foreign, Security 
and Defence Policy after the Russian war of aggression against Ukraine, 2022/2039(INI). 

https://www.sciencespo.fr/psia/content/can-eu-become-global-actor.html
https://eeas.europa.eu/archives/docs/top_stories/pdf/eugs_review_web.pdf
https://eeas.europa.eu/archives/docs/top_stories/pdf/eugs_review_web.pdf
https://www.eeas.europa.eu/sites/default/files/documents/2022-03-23-PESCO-Deepening-defence-cooperarion-NewLayout.pdf
https://www.eeas.europa.eu/sites/default/files/documents/2022-03-23-PESCO-Deepening-defence-cooperarion-NewLayout.pdf
https://defence-industry-space.ec.europa.eu/eu-defence-industry/european-defence-fund-edf_en
https://eda.europa.eu/what-we-do/EU-defence-initiatives/coordinated-annual-review-on-defence-(card)
https://ec.europa.eu/commission/presscorner/detail/en/IP_19_5542
https://carnegieeurope.eu/2021/12/06/eu-s-defense-ambitions-understanding-emergence-of-european-defense-technological-and-industrial-complex-pub-85884
https://carnegieeurope.eu/2021/12/06/eu-s-defense-ambitions-understanding-emergence-of-european-defense-technological-and-industrial-complex-pub-85884
https://www.consilium.europa.eu/de/press/press-releases/2021/12/07/address-by-president-charles-michel-to-the-european-defence-agency-annual-conference/
https://www.europarl.europa.eu/doceo/document/TA-9-2022-0235_EN.html
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Figure 1 – Major EU defence developments from the June 2016 EU Global Strategy to the 
March 2022 Strategic Compass 

 

Source: S. Chahri, EPRS, 2022; (See also footnote11 below). 

                                                             
11  For the graphic see in chronological order: (1) European External Action Service, 'Shared Vision, Common Action: A 

Stronger Europe: A Global Strategy for the European Union's Foreign and Security Policy', June 2016; (2) 'Joint 
Declaration by the President of the European Council, the President of the European Commission, and the Secretary 
General of the North Atlantic Treaty Organization', July 2016; (3) High Representative of the Union for Foreign Affairs 
and Security Policy, Vice-President of the European Commission, 'Implementation Plan on Security and Defence', 

https://www.eeas.europa.eu/sites/default/files/eugs_review_web_0.pdf
https://www.consilium.europa.eu/media/24293/signed-copy-nato-eu-declaration-8-july-en.pdf
https://www.consilium.europa.eu/media/24293/signed-copy-nato-eu-declaration-8-july-en.pdf
https://www.eeas.europa.eu/sites/default/files/eugs_implementation_plan_st14392.en16_0.pdf
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A rapidly changing geopolitical environment spurred these developments, including a rising 
China,12 an unreliable United States during the Trump Presidency,13 Russia's invasion of Crimea14 
and the proliferation of a range of threats from cyber to hybrid and the proliferation of weapons of 
mass destruction.15 It is also in this context that the process leading towards the Strategic Compass 
was launched, starting with the first ever comprehensive EU threat analysis as the basis for the 
almost two-year process towards its adoption.16 The threat analysis was compiled by the EU 
Intelligence Centre, based on inputs from the civilian and military intelligence services of the 
27 Member States. The final document is classified and not a 'joint and agreed' product, and does 
not prioritise certain threats, but rather lists them and identifies global and regional trends, etc.17 It 
found that the security environment is 'more volatile, complex and fragmented than ever'.18 It 
identified threats from state and non-state actors, and more broadly those on the global and 
regional level.19 The analysis should form the basis for the Union to develop a 'common strategic 
culture' – defined by Vice-President of the Commission/High Representative of the Union for 
Foreign Affairs and Security Policy on the EU's Foreign, Security and Defence Policy 
(HR/VP) Josep Borrell as 'a common way of looking at the world, of defining threats and challenges 
as the basis for addressing them together'.20 Experts remind us that the 2003 European security 
strategy already set out to develop a European common strategic culture,21 with some therefore 

                                                             
November 2016; (4) European Commission, 'European Defence Action Plan', COM(2016) 950, November 2016; (5) 
European Commission, 'Preparatory Action on Defence Research (PADR); (6) European External Action Service, 'The 
Military Planning and Conduct Capability (MPCC) Fact Sheet', November 2022; (7) European External Action Service, 
'Permanent Structured Cooperation - PESCO Fact Sheet', March 2022; (8) European Defence Agency, Coordinated 
Annual Review on Defence (CARD); (9) Council of the EU, 'Defence cooperation: Council launches 17 new PESCO 
projects', Press release on 19 November 2018; (10) European Defence Agency, 'Capability Development Plan'; (11) 
'Joint Declaration by the President of the European Council, the President of the European Commission, and the 
Secretary General of the North Atlantic Treaty Organization; July 2018; (12) European Commission, 'European Defence 
Industrial Development Programme (EDIDP)',(13) Council of the EU, 'Defence cooperation: Council launches 13 new 
PESCO projects', Press release on 12 November 2019; (14) Council of the EU, 'EU defence cooperation: Council sets 
conditions for third-state participation in PESCO projects', Press release on 5 November; (15) European External Action 
Service, 'MEMO: Questions and Answers: Threat Analysis - a background for the Strategic Compass', November 2020; 
(16) Council of the EU, 'Council Conclusions on the PESCO Strategic Review 2020', November 2020; (17) European 
Commission, 'The European Defence Fund (EDF)' (18) European Commission Directorate General for Defence Industry 
and Space (DG DEFIS); (19) European Commission, 'Action Plan on synergies between civil, defence and space 
industries', COM(2021) 70, February 2021; (20) European External Action Service, 'The European Peace Facility Fact 
Sheet', October 2022; (21) European Defence Agency, '14 new PESCO projects launched in boost for European 
Defence Cooperation', Press release on 16 November 2021; (22) European Commission, 'Commission contribution to 
European defence', COM (2022) 60, February 2022; (23) European Commission, 'Roadmap on critical technologies for 
security and defence', COM(2022) 61, February 2022; (24) European Council: 'Versailles Declaration', March 2022; (25) 
Council of the EU, 'A Strategic Compass for Security and Defence', March 2022 

12  Harvard Kennedy School Policy Cast, 'Graham Allison on whether China's rising global power will inevitably lead to 
superpower conflict – or something else. 

13  J. Kirchick, 'Europeans want to break up with America. They'd do so at their peril', Brookings, May 2018. 
14  S. Pifer, 'Crimea: Six years after illegal annexation', Brookings, March 2020. 
15  E. Lazarou and B. Stanicek, 'Mapping Threats to Peace and Democracy Worldwide: Normandy Index 2021', EPRS Study, 

European Parliament, July 2021. 
16  European External Action Service, 'Strategic Compass Fact Sheet', March 2022. 
17  European External Action Service, 'MEMO: Questions and answers: Threat Analysis - a background for the Strategic 

Compass'. 
18  ibid. 
19  European External Action Service, 'MEMO: Questions and answers: Threat Analysis - a background for the Strategic 

Compass', November 2021. 
20  High-Representative of the European Union for Foreign Affairs and Security Policy/Vice-President of the European 

Commission Josep Borrell, 'Europe security and defence: the way forward', A Window on the World Blog, June 2020. 
21  S. Sweeney, N. Winn, 'Understanding the Ambition in the EU's Strategic Compass: a case for optimism at last?', Defence 

Studies Vol. 22(2), February 2022, p. 195. 

https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52016DC0950&from=en
https://defence-industry-space.ec.europa.eu/eu-defence-industry/preparatory-action-defence-research-padr_en
https://www.eeas.europa.eu/sites/default/files/documents/20221115_MPCC%20Factsheet_.pdf
https://www.eeas.europa.eu/sites/default/files/documents/2022-03-23-PESCO-Deepening-defence-cooperarion-NewLayout.pdf
https://eda.europa.eu/what-we-do/EU-defence-initiatives/coordinated-annual-review-on-defence-(card)
https://eda.europa.eu/what-we-do/all-activities/activities-search/capability-development-plan
https://www.consilium.europa.eu/media/36096/nato_eu_final_eng.pdf
https://defence-industry-space.ec.europa.eu/eu-defence-industry/european-defence-industrial-development-programme-edidp_en
https://www.consilium.europa.eu/en/press/press-releases/2019/11/12/defence-cooperation-council-launches-13-new-pesco-projects/
https://www.consilium.europa.eu/en/press/press-releases/2020/11/05/eu-defence-cooperation-council-sets-conditions-for-third-state-participation-in-pesco-projects/
https://www.eeas.europa.eu/sites/default/files/2020_11_20_memo_questions_and_answers_-_threat_analsysis_-_copy.pdf
https://defence-industry-space.ec.europa.eu/eu-defence-industry/european-defence-fund-edf_en
https://ec.europa.eu/info/departments/defence-industry-and-space_en
https://commission.europa.eu/system/files/2021-03/action_plan_on_synergies_en_1.pdf
https://www.eeas.europa.eu/sites/default/files/documents/EU-peace-facility_factsheet%20OCTOBER%202022.pdf
https://eda.europa.eu/news-and-events/news/2021/11/16/14-new-pesco-projects-launched-in-boost-for-european-defence-cooperation
https://commission.europa.eu/system/files/2022-02/com_2022_60_1_en_act_contribution_european_defence.pdf
https://webapi2016.eesc.europa.eu/v1/documents/com61-2022_part1_ext_EN.docx/content
https://www.consilium.europa.eu/media/54773/20220311-versailles-declaration-en.pdf
https://www.eeas.europa.eu/sites/default/files/documents/strategic_compass_en3_web.pdf
https://www.hks.harvard.edu/more/policycast/graham-allison-whether-chinas-rising-global-power-will-inevitably-lead-superpower
https://www.brookings.edu/blog/order-from-chaos/2018/05/25/europeans-want-to-break-up-with-america-theyd-do-so-at-their-peril/
https://www.brookings.edu/blog/order-from-chaos/2020/03/17/crimea-six-years-after-illegal-annexation/
https://www.europarl.europa.eu/RegData/etudes/STUD/2021/690670/EPRS_STU(2021)690670_EN.pdf
https://www.eeas.europa.eu/sites/default/files/documents/2022-03-21_strategic_compass-factsheet.pdf
https://www.eeas.europa.eu/sites/default/files/2020_11_20_memo_questions_and_answers_-_threat_analsysis_-_copy.pdf
https://www.eeas.europa.eu/sites/default/files/2020_11_20_memo_questions_and_answers_-_threat_analsysis_-_copy.pdf
https://www.eeas.europa.eu/sites/default/files/2020_11_20_memo_questions_and_answers_-_threat_analsysis_-_copy.pdf
https://www.eeas.europa.eu/sites/default/files/2020_11_20_memo_questions_and_answers_-_threat_analsysis_-_copy.pdf
https://www.eeas.europa.eu/eeas/europe-security-and-defence-way-forward_en
https://www.tandfonline.com/doi/pdf/10.1080/14702436.2022.2036608?needAccess=true
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noting that one cannot expect the Strategic Compass to deliver on a common strategic culture by 
2030.22 However, according to one expert panel, sustained political will demonstrated through the 
implementation of the Strategic Compass could certainly move the EU closer to this goal.23 The 
increased use of the European Peace Facility (see section 4.4), most aptly demonstrated by EU 
support to Ukraine, is already a significant step towards a 'more unified EU strategic culture' 
according to a Delors Institute analyst.24 

Russia's war on Ukraine has unleashed an even stronger push to boost European defence.25 A Royal 
United Services Institute (RUSI) analyst notes that progress on European defence has advanced 
further since the start of the war than in the last three decades.26 Importantly, the Versailles 
Declaration was adopted in March 2022, in which EU leaders reiterated the EU's commitment to 
'take more responsibility for its own security', inter alia by 'investing more and better' in defence 
capabilities, strengthening the EU defence industry and increasing the EU's 'capacity to act 
autonomously', while stressing close EU-NATO cooperation as key to European security.27 Also, as 
noted above, the EU's ministers of defence and foreign affairs formally adopted the Strategic 
Compass in March 2022.28 According to some, the Strategic Compass even amounts to the 'EU's first 
defence white paper'.29 European Union Institute for Security Studies (EUISS) experts explain that 
the Strategic Compass bases its key deliverables on a novel threat analysis that set the parameters 
for the process leading towards its adoption and that it is 'part strategy, part action plan'. They note 
that 'if the Global Strategy can be likened to a "national security strategy", then the Compass can be 
seen as a sort of "White Book" on security and defence'.30 Others argue that this is not yet the case, 
as the Strategic Compass sets 'an industrial direction, but definitely not a strategic course'.31 In 
contrast to the EU Global Strategy, the Strategic Compass was a Member State-driven process from 
the start, which was adopted by the Council to avoid the problems faced in the implementation of 
the EU Global Strategy, where, according to analysts, neither the Member States nor the European 
Commission felt ownership.32 Following the Russian invasion of Ukraine, several last-minute 
changes were made to the final draft of the Strategic Compass, mostly committed to toughening 
the language on Russia.33 Notably, according to Deputy Secretary General of the EEAS Charles Fries, 
'for the first time the EU assesses Russia as "a long-term and direct threat for European security" in 

                                                             
22  N. Novaky, 'The Strategic Compass: Charting a New Course for the EU's Security and Defence Policy', Wilfred Martens 

Centre for European Studies, December 2020, p. 7. 
23  O. Sorace, 'Building a European Strategic Culture: The Pursuit of a New Security and Defence Identity of the EU', Young 

Professionals in Foreign Policy, March 2022. 
24  N. Koenig, 'Putin's war and the Strategic Compass: A quantum leap for the EU's security and defence policy?,' Hertie 

School Jacques Delors Centre Brief, April 2022. 
25  S. Biscop, 'A European Defence Summit in May 2022: From Compass to Capabilities', Egmont Policy Brief 275, 

April 2022. 
26  E. Arnold, 'An Unprecedented Week for European Security', Royal United Services Institute Commentary, March 2022. 
27  European Council, 'The Versailles Declaration', 11 March 2022. 
28  Council of the European Union, 'A Strategic Compass for a stronger EU security and defence in the next decade', Press 

release, March 2022. 
29  E. Arnold, 'An Unprecedented Week for European Security', Royal United Services Institute Commentary, March 2022. 
30  F. Fiott and G. Lindstrom, 'Strategic Compass: New bearings for EU security and defence', European Institute for Security 

Studies Chaillot Paper 171, December 2021, p. 5. 
31  N. Gnesotto, 'Strategic Compass: industry or power', Institute Jacques Delors Blog Post, p. 3. 
32  S. Biscop, 'The Lonely Strategist: Who but the High Representative and the EEAS cares about the EU Global Strategy', 

European Foreign Affairs Review, Vol. 26(1), 2021, p. 26. 
33  J. Barigazzi, C. Gijs and S. Lau, 'EU toughens language on Russia in its defense plan', Politico, March 2022. 

https://www.consilium.europa.eu/media/54773/20220311-versailles-declaration-en.pdf
https://www.europarl.europa.eu/RegData/etudes/BRIE/2022/699496/EPRS_BRI(2022)699496_EN.pdf
https://www.martenscentre.eu/wp-content/uploads/2020/12/CES_POLICY-BRIEF_TheStrategicCompass-V1.pdf
https://www.ypfp.org/building-a-european-strategic-culture-the-pursuit-for-a-new-security-and-defence-identity-of-the-eu/?utm_source=rss&utm_medium=rss&utm_campaign=building-a-european-strategic-culture-the-pursuit-for-a-new-security-and-defence-identity-of-the-eu
https://hertieschool-f4e6.kxcdn.com/fileadmin/2_Research/1_About_our_research/2_Research_centres/6_Jacques_Delors_Centre/Publications/20220428_Koenig_StrategicCompass.pdf
https://www.egmontinstitute.be/app/uploads/2022/04/Sven-Biscop_PolicyBrief275_v2.pdf?type=pdf
https://rusi.org/explore-our-research/publications/commentary/unprecedented-week-european-security
https://www.consilium.europa.eu/media/54773/20220311-versailles-declaration-en.pdf
https://www.consilium.europa.eu/en/press/press-releases/2022/03/21/a-strategic-compass-for-a-stronger-eu-security-and-defence-in-the-next-decade/
https://www.iss.europa.eu/sites/default/files/EUISSFiles/CP_171_0.pdf
https://institutdelors.eu/wp-content/uploads/2022/04/BP_220407_Strategic-Compass-industry-or-power_Gnesotto_EN.pdf
https://kluwerlawonline.com/api/Product/CitationPDFURL?file=Journals%5CEERR%5CEERR2021004.pdf
https://www.politico.eu/article/european-union-russia-strategic-compass-defense-military-ukraine-war/


EPRS | European Parliamentary Research Service 
  
 

6 

the Compass'.34It is important to note however, that the success of the Strategic Compass will 
ultimately depend on whether its 81 concrete deliverables will effectively be implemented. 

                                                             
34  C. Fries, 'War in Ukraine: Implications for the EU in the upcoming years (implementation of the Strategic Compass, 

defence capabilities etc.)', Remarks by the EEAS Deputy Secretary General Charles Fries at the European Institute for 
Security Studies, June 2022. 

https://www.eeas.europa.eu/sites/default/files/documents/DSG%20FRIES%20REMARKS%20EUISS%209.6.pdf
https://www.eeas.europa.eu/sites/default/files/documents/DSG%20FRIES%20REMARKS%20EUISS%209.6.pdf
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3. Implementing the Strategic Compass 
The Strategic Compass includes 81 concrete deliverables – 51 of which need to be implemented by 
the end of 2022 – as well as timelines to achieve them. For a detailed overview of the expected 
deliverables by the end of 2022 (including 'by 2023'), and their implementation status, see Table 1 
below. The Strategic Compass seeks to ensure political accountability through regular review and 
progress reports, scrutinised at the highest political level. Together with the Commission and 
Defence Agency, the HR/VP will deliver an annual progress report. Starting in 2022, the threat 
analysis will be regularly revisited – 'at least every three years or sooner'.35 The latter and the 
achievement of core objectives will form the basis for a proposal to revise the document in 2025.36 

                                                             
35  See Strategic Compass, p. 17. 
36  ibid.  

The European Parliament has called for the swift establishment of a European defence Union since 
November 2016, when it specifically adopted a resolution on the matter and has consistently pushed for 
stronger EU cooperation on defence and more funds for EU defence initiatives.1 In its 2021 common security 
and defence policy (CSDP) implementation report, adopted in February 2022 – a month before the Strategic 
Compass – Parliament stressed the importance of the Strategic Compass, which should be a 'major step 
towards a genuine European defence union'.2 In its recommendation of 8 June 2022 on the EU's foreign, 
security and defence policy following the Russian war against Ukraine, the European Parliament underlined 
that swift progress in establishing a defence union must be made by implementing the concrete 
deliverables committed to in the Strategic Compass. This would serve as a starting point for the 
implementation of a common EU defence in accordance with Article 42(2) TEU. A European Parliament 
recommendation of June 2022 stressed that the EU must work swiftly on the implementation of the 
Strategic Compass.3 In the draft annual CSDP report of 9 September 2022, currently under discussion in 
Parliament's Committee on Foreign Affairs (AFET), AFET welcomes the new defence initiatives, the Versailles 
Declaration and the Strategic Compass. The Committee underscores that it considers the Strategic Compass 
'a major step towards a genuine European defence union enabling the EU to act as a credible partner'. The 
committee further emphasises that the approximately 80 concrete action points should be implemented in 
a timely manner, as well as the need to update the action points and the underlying threat analysis on a 
regular basis. Lastly, AFET emphasises the importance of sustaining EU Member States and EU institutions' 
will to implement the Compass.4 

1 European Parliament resolution of 22 November 2016 on the European Defence Union (2016/2052(INI)). 
2 European Parliament resolution of 17 February 2022 on the implementation of the Common Security and Defence 

Policy – annual report 2021 (2021/2183(INI)). 
3 European Parliament recommendation of 8 June 2022 to the Council and the Vice-President of the Commission/High 

Representative of the Union for Foreign Affairs and Security Policy on the EU's Foreign, Security and Defence Policy 
after the Russian war of aggression against Ukraine (2022/2039(INI)). 

4 European Parliament Committee on Foreign Affairs, draft report of 9 September 2022, on the implementation of the 
common security and defence policy – annual report 2022 (2022/2050(INI)). 

https://www.eeas.europa.eu/sites/default/files/documents/strategic_compass_en3_web.pdf
https://op.europa.eu/en/publication-detail/-/publication/3f797a85-79d9-11e8-ac6a-01aa75ed71a1/language-en
https://www.europarl.europa.eu/doceo/document/TA-9-2022-0040_EN.html
https://www.europarl.europa.eu/doceo/document/TA-9-2022-0235_EN.html
https://www.europarl.europa.eu/doceo/document/AFET-PR-734095_EN.pdf
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Figure 2 – Crucial commitments within the Strategic Compass 

Source: EPRS 2022 
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Table 1 – Strategic Compass deliverables by end of 2022 (including by 2023) and 
implementation status 

ACT Chapter Status 

EU rapid deployment capacity operational scenarios (in 2022) Achieved 

Decide practical modalities for implementation of Article 44 TEU (by 2023) Achieved 

Adapt current military missions model to increase effectiveness on the ground (by mid-2022) Achieved 

Boost mutual support between common security and defence policy (CSDP) operations and 
European led ad-hoc operations, and links established in military theatre (by end of 2022) 

Achieved 

New maritime areas of interest to increase coordinated maritime presence (second half of 2022) Achieved 

Agree air security operations military concept (by 2023) Ongoing 

Strengthen network of human rights and gender advisers in CSDP missions and operations (by 
2023) 

Achieved 

Regular cyber exercises to increase mutual assistance in case of armed aggression (Article 
42(7) TEU – from 2022) 

Achieved 

Troop Rotation Cycle Register for CSDP military missions and operations (by 2022)  

Re-assess scope and definition of common costs to enhance solidarity and simulate participation 
in military missions (by 2023) 

 

New commitments to substantially enhance and invest in military mobility (by end 2022) Achieved 

Accelerate implementation of dual-use transport infrastructure  Achieved 

Launch analysis of the EU transport infrastructure capability (by end of 2022) Achieved 

SECURE Chapter Status 

Single Intelligence Analysis Capacity to review the EU threat analysis (by end 2022) Ongoing 

Adopt additional standards and rules to ensure cybersecurity and security of information (2022) Achieved 

Develop an EU hybrid toolbox (2022) Ongoing 

Strengthen the cyber diplomacy toolbox (2022) Ongoing 

Develop a foreign information manipulation and interference toolbox (FIMI – 2022) Achieved 

Develop, a mechanism, facilitated by a data space, to collect data on incidents to understand 
foreign information manipulation and interference (by 2023) 

 

Further develop EU cyber defence policy to deter cyberattacks (2022) Achieved 

Propose a new European cyber resilience act and continue work on the Joint Cyber Unit (2022) Achieved 

Explore use of solidarity, mutual assistance and crisis response mechanisms in case of attacks 
originating from space or threats to space-based assets (by end 2022) 

Achieved 

Take forward strategic reflection to ensure free, safe and secure European access to airspace (by 
end 2022) 
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Reinforce concrete EU actions in support of disarmament, non-proliferation and arms 
control goals (by 2023) 

 

Strengthen EEAS crisis response structures, including the Situation Room (by 2023) Achieved 

INVEST Chapter Status 

Exchange on national objectives on increased and improved defence spending to check that 
these match our security needs (by mid-2022) 

Achieved 

European Commission and European Defence Agency (EDA) to prepare analysis on defence 
investment gaps (by mid-May 2022) 

Achieved 

Revise headline goal process (by 2023)  

Develop strategic planning elements needed to adapt capability planning scenarios (by mid-
2022) 

Ongoing 

Organise annual defence ministerial meetings on EU defence initiatives addressing capability 
development (as of 2022) 

Achieved 

Facilitate defence industry access to private funding (by 2023)  

Establish a defence innovation hub within the European Defence Agency (2022) Achieved 

Identify, using the Observatory on critical technologies, further strategic dependencies in the 
defence sector. In this way EU Foreign and Direct Investment Screening framework will continue 
to be used (as of 2022) 

Achieved 

Continue to explore research, technology development and innovation to reduce strategic 
dependencies (as of 2022) 

Achieved 

PARTNER Chapter Status 

Further strengthen strategic partnership with NATO, building upon the joint declarations (from 
2022)  

Achieved 

Implement a new joint set of priorities for EU-UN cooperation (2022-2024) (starting in 2022)  Ongoing 

Hold first biennial Security and Defence Partnerships Forum (2022) Postponed 
to 2023 

Deepen political dialogue and strengthen cooperation with Association of Southeast Asian 
Nations (ASEAN – as of 2022)  

Ongoing 

Deepen political dialogue and strengthen cooperation with the Organization for Security and Co-
operation in Europe (OSCE), and develop a joint dedicated roadmap with the OSCE on conflict 
prevention and crisis management (as of 2022)  

Ongoing 

Deepen political dialogue and strengthen cooperation with the African Union (AU). and renew 
and enhance cooperation with the AU, in line with the EU-AU Summit of February 2022 (as of 
2022)  

Ongoing 

Progress on a dedicated EU-US security and defence dialogue, based on the Summit statement 
of June 2021 (as of 2022) 

Achieved 

Conduct live maritime exercises with partners in the Indo-Pacific (by 2023) Achieved 

Note: See Strategic Compass, pp. 30-31; 39-41; 49-51; 59-60. Source: based on available information; informal 
contacts with EEAS; State of Play on 19 November 2022. 
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4. Crisis management ('Act' chapter) 
The Strategic Compass aims at enhancing the EU's ability to respond to crises with partners, or alone, 
by inter alia improving its ability to carry out EU missions and operations.37 To do so, EU leaders 
committed to establish a 5 000 strong EU rapid deployment capacity, make full use of the European 
Peace Facility, and to enhance civilian and military CSDP missions through actions such as making 
EU decision-making more flexible and ensuring increased financial solidarity.38 In the Strategic 
Compass, EU Member States also agreed to strengthen command and control structures, 
particularly the Military Planning and Conduct Capability (MPCC), as well as to conduct regular live 
exercises on land and at sea and to enhance military mobility. For a detailed overview of deliverables 
and their status of implementation see Table 2. 

Analysts accentuate the rapid deployment capacity is the flagship proposal of this chapter, but note 
that it will be very challenging to ensure it is fully operational by 2025. They also emphasise that 
acquiring the necessary strategic enablers, such as intelligence and strategic reconnaissance (ISR) 
and strategic transport, will be difficult by that date. Experts also point to the unanimity 
requirement, which in accordance with Title V TEU is required for its deployment, noting that it will 
be a major obstacle and underlining that the proposals to make decision making more flexible are 
not innovations. More positively, they highlight that there are some very positive initiatives to 
strengthen European operations, such as increasing coordination between CSDP operations, 
Member State armed forces and ad-hoc coalitions in the same theatre of operation.39 Others note 
that some previous shortcomings (such as not emphasising the necessity of joint training and live 
exercises) in the first draft of the Strategic Compass were cleared up in the final version. Experts 
caution however that, if swift decisions are not made on the procedures and instruments for more 
flexible decision making and common costs, there is a real possibility that the rapid deployment 
capacity could remain a 'paper tiger'. They also criticise that the crisis management chapter fails to 
identify how the different initiatives in the chapter can be combined more effectively to increase 
the EU's ability to act.40  

  

                                                             
37  See Strategic Compass, 'Act' chapter. 
38  ibid. pp. 49-51. 
39  L. Scazzieri, 'Does the Strategic Compass herald a stronger EU in security and defence?', Centre for European Reform 

Insight, March 2022. 
40  S. Blockmanns, D. Crosson and Z. Paikin, 'The EU's Strategic Compass: A guide to reverse strategic shrinkage?', Center 

for European Policy Studies, March 2022. 

https://www.cer.eu/insights/does-strategic-compass-herald-stronger-eu-security-and-defence
https://www.ceps.eu/download/publication/?id=36032&pdf=CEPS-PI2022-14_EU-Strategic-Compass.pdf


EPRS | European Parliamentary Research Service 
  
 

12 

Table 2 – Strategic Compass 'Act' deliverables and implementation status 

Strategic Compass ACT – deliverables to be implemented by 2022 (including 'by 2023') Status 

Decide operational scenarios concerning the EU rapid deployment capacity (in 2022) Achieved 

Decide practical modalities for the implementation of Article 44 TEU (by 2023) Achieved 

Adapt current model of military missions to increase effectiveness on the ground (by mid-
2022) 

Achieved 

Establish links between CSDP operations and European led ad-hoc operations in military 
theatre to boost mutual support (by the end of 2022) 

Achieved 

Consider new maritime areas of interest to increase coordinated maritime presence (as of 
second half of 2022) 

Achieved 

Agree military concept for air security operations (by 2023) Ongoing 

Strengthen network of human rights and gender advisers in CSDP missions and operations 
(by 2023) 

Achieved 

Perform regular cyber exercises to increase mutual assistance in case of armed aggression 
(Article 42(7) TEU – Starting from 2022) 

Achieved 

Agree Troop Rotation Cycle Register for CSDP military missions and operations (by 2022)  

Re-assess scope and definition of common costs to enhance solidarity and simulate 
participation in military missions (by 2023) 

 

Make new commitments to substantially enhance and invest in military mobility (by end of 
2022) 

Achieved 

Immediately accelerate implementation of dual-use transport infrastructure Achieved 

Launch analysis of the EU transport infrastructure capability (by end of 2022) Achieved 

Strategic Compass ACT – deliverables to be implemented after 2022  Timescale 

EU rapid deployment capacity operational By 2025 

Regular live exercises to contribute to readiness and interoperability From 2023 

Military Planning and Conduct Capability to have the ability to plan and conduct all non-
executive military missions, two-small scale or one medium executive operation and live 
exercises 

By 2025 

Adopt new Civilian CSDP Compact, civilian CSDP mission of 200 fully equipped experts able 
to be deployed within 30 days 

By mid-
2023 

Organise live exercises in all domains From 2023 

Complete improvement and harmonisation of cross-border procedures By 2025 

Strategic Compass ACT – ongoing deliverables (no deadline given)   

Mainstream human rights and gender perspective into all civilian and military CSDP actions  

Increase number of women in all functions, including in leadership  

See Strategic Compass, pp. 30-31; Source: based on available information; informal contacts with EEAS; State 
of Play on 19 November 2022. 
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4.1. Rapid deployment capacity 
The much-touted flagship rapid deployment capacity (RDC) project41 in the crisis management area 
will be a modular force of up to 5.000 personnel, consisting of modified EU battlegroups and 
additional forces combining the forces and capabilities of Member States According to the 
Compass, rather than being a single force, it should consist of different components (air, land, 
maritime) and should include strategic enablers – such as air transport capabilities – depending on 
the operational scenario. Its purpose will be to rapidly respond to imminent crises outside the EU 
and can used in different operational scenarios such as 'initial entry, reinforcement, or as a reserve 
force to secure an exit'. The exact parameters of the EU RDC, such as composition, financing and 
tasks, should be defined by the end of 2022. Concrete operational scenarios should also be agreed 
by the end of 2022. The first live exercises should be held in 2023 and it should reach full operational 
force by 2025.42  

Experts note that in order to successfully implement the RDC, EU Member States will have to 
overcome a slow decision-making process, a lack of capabilities (especially strategic enablers), 
ensure complementarity with NATO, and above all maintain the political will to move ahead with 
the RDC.43 A joint EUISS/French Ministry of Armed Forces seminar came to similar conclusions, but 
added that interoperability across operational domains, as well as scenario and advance planning, 
will be crucial to success.44 An objective that will be particularly difficult to fulfil by 2025 will be the 
necessary enablers, such as intelligence and strategic reconnaissance (ISR) and strategic transport. 
Especially for ISR and precision weapons, experts doubt that these shortfalls will be solved by 2025.45 

In a study commissioned by the European Parliament Sub-Committee on Security and Defence 
(SEDE) on achieving the EU rapid deployment capacity, authors argue that, in terms of financing, 
one of the main reasons BGs were never deployed was due to lack of financial solidarity, or more 
particularly due to the principle that for BG deployments 'costs lie where they fall'. This meant that, 
if a crisis developed for which an EU BG deployment could be envisaged, troop contributing nations 
found reasons to veto a deployment to avoid being liable for the costs. The EEAS and European 
Council have recognised this as the 'most significant obstacle'.46 The Strategic Compass specifically 
states that the new RDC will profit from common funding and enhanced solidarity. However, the 
precise modalities for this have not yet been defined, due to lack of agreement.47 The authors of the 
SEDE study note that at least all incremental costs (additional costs for deployment, transport, use 
of ammunition and fuel etc.) must be covered by common funding.48 Clingendael experts therefore 
suggest using the European Peace Facility (EPF) – an off-budget financing instrument of 
€5 692 billion – operational since July 2021 – to compensate troop contributors based on a common 

                                                             
41  European External Action Service, 'European Union Rapid Deployment Capacity Fact Sheet', March 2022. 
42  ibid. 
43  Clingendael and Egmont, 'Event report - International Conference: the implementation of the EU Strategic Compass', 

April 2022. 
44  EUISS and French Ministry of the Armed Forces, 'After the Compass: EU action in security and defence in a new age of 

global powerplay', June 2022. 
45  A. Stoetman and D. Zandee, Realising the EU RDC. 
46  C. Meyer, T. Van Osch and Y. Reykers, 'The EU Rapid Deployment Capacity: This time, it's for real?', In Depth-Analysis 

requested by the European Parliament Sub-Committee on Security and Defence (SEDE), October 2022. 
47  A. Stoetman and D. Zandee, Realising the EU RDC. 
48  See SEDE RDC study. 

https://www.eeas.europa.eu/sites/default/files/documents/2022-03-21_eu-rapid-deployment-capacity.pdf
https://view.officeapps.live.com/op/view.aspx?src=https%3A%2F%2Fwww.egmontinstitute.be%2Fcontent%2Fuploads%2F2022%2F03%2FEvent-Report-Implementation-Strategic-Compass.docx&wdOrigin=BROWSELINK
https://www.iss.europa.eu/sites/default/files/EUISSFiles/Final%20Report%20-%20EUISS-DGRIS%20-%2013%20June.pdf
https://www.iss.europa.eu/sites/default/files/EUISSFiles/Final%20Report%20-%20EUISS-DGRIS%20-%2013%20June.pdf
https://www.europarl.europa.eu/RegData/etudes/IDAN/2022/702568/EXPO_IDA(2022)702568_EN.pdf
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cost calculation, taking account of the gross national product (GNP) key and covering extra costs 
associated with deployment.49  

In terms of size, according to experts, for the five scenarios already mentioned in the Strategic 
Compass, a modular force of 5 000 troops will not be enough.50 The authors of the SEDE study 
suggest that to be able to cover all currently foreseen scenarios the RDC would need different force 
packages for different scenarios and regions and the number of required land, air, special forces and 
maritime enablers will vary drastically. They therefore suggest 7 000-10 000 as a rough indication of 
the required forces, including enablers. In terms of readiness, the SEDE study suggests a system 

                                                             
49  ibid.  
50  ibid.  

EU battlegroups versus rapid deployment capacity: More of the same or a substantial shift? 

EU battlegroups (BGs) are multinational, military units of up to 1 500 personnel each, meant to rapidly 
respond to emerging crises around the world.1 While they have been fully operational since 2007, due to 
lack of political will and financial solidarity, they have never been deployed.2 Their deployment requires a 
unanimous decision by the Council. The EU rapid deployment capacity3 (RDC) is proposed as a modular 
force of up to 5 000 personnel, based on 'substantially modified battlegroups' with pre-identified Member 
State military capabilities (including strategic enablers) and forces. These modified EU Battlegroups should 
be used together with Member State military forces and capabilities, with each deployment of the EU RDC 
being tailored to the proposed operation, depending on the nature and environment of the crisis.4 Precise 
parameters are yet to be defined, however according to Clingendael experts, several differences between 
the RDC and BG can already be highlighted:5  

 Size: While the RDC is meant to consist of 5 000 personnel, the BGs comprise up to 1 500 troops 
(3 000 considering that two are always supposed to be on stand-by at the same time). 

 Composition: The RDC is modular and comprises different components (land, air, maritime) based on 
operational needs, while BGs include only land-based capabilities based on fixed national 
contributions.  

 Strategic enablers: the RDC incorporates strategic enablers, while this is not the case for BG. 
 Scenarios: Concrete operational scenarios are being developed for the RDC and should be adopted 

by the end of 2022, upon which the RDC can build. This is not the case for the BGs and has resulted in 
the fact that BGs were often ill-prepared for developing crises.  

 Standby-period: While the BGs are on stand-by for 6 months, the RDC should be on standby for 
12 months. 

Experts are divided on the point of linking the RDC and the EUBGs. Several experts note that developing 
the new RDC by simply modifying the unsuccessful battlegroups is 'flawed'6 and that, if the RDC 
negotiations are based on the battlegroups, they will be 'dead on arrival.'7 To the contrary, a Centre for 
European Reform (CER) expert notes that a bottom-up approach should be used. The EU should start by 
first expanding the membership of each EUBG and prolong their standby duration. The expert suggests 
that incentive based 'spillover' could help an actual deployment of rapid reaction forces.8 

1 European External Action Service, 'EU Battlegroups Fact Sheet'. 
2 N. Koenig, 'From Strategic Compass to Common Course'. 
3 European External Action Service, 'EU Rapid Deployment Capacity Fact Sheet', March 2022. 
4 S. Biscop, 'A European Defence Summit in May'. 
5 A. Stoetman and D. Zandee, 'Realising the EU Rapid Deployment Capacity: opportunities and pitfalls', Clingendael 
Policy Brief, October 2022. 
6 S. Yuksel, 'A Quick Overview of the Strategic Compass', Beyond the Horizon Commentary, April 2022. 
7) S. Biscop, 'The Strategic Compass: Entering the Fray', Egmont Security Policy Brief 149, September 2021. 
8 D. Crosson, 'After Afghanistan: The State of the European Defence Union and EU rapid response capabilities', Center 
for European Policy Studies, September 2021. 

 

https://www.eeas.europa.eu/sites/default/files/factsheet_battlegroups.pdf
https://hertieschool-f4e6.kxcdn.com/fileadmin/2_Research/1_About_our_research/2_Research_centres/6_Jacques_Delors_Centre/Publications/20211210_Vision_Koenig.pdf
https://www.eeas.europa.eu/sites/default/files/documents/2022-03-21_eu-rapid-deployment-capacity.pdf
https://www.egmontinstitute.be/app/uploads/2022/04/Sven-Biscop_PolicyBrief275_v2.pdf?type=pdf
https://www.clingendael.org/sites/default/files/2022-10/Policy_brief_Rapid_Deployment_Capacity.pdf
https://behorizon.org/a-quick-overview-of-the-strategic-compass/
https://www.egmontinstitute.be/app/uploads/2021/09/spb-149-Sven.pdf?type=pdf
https://www.ceps.eu/after-afghanistan/
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similar to the French Guepard system, which would mean that the majority of RDC modules would 
remain at a relatively low readiness, except those for 'high urgency tasks' (e.g. rescue and evacuation 
operations).51  

Sven Biscop of the Egmont Institute argues that to bring the RDC to fruition, each Member State 
must identify a brigade (a standard NATO brigade comprises 5 000 soldiers – the EU will need a 
minimum of five or six brigades), capable of expeditionary operations, which is permanently 
assigned to a headquarters (HQ).52 They must exercise together, and over time, equipment and 
doctrine could be harmonised and enablers added. He suggests the already established Eurocorps 
HQ as highly suitable for this purpose.53 

In a first sign of progress, two possible scenarios for the RDC's use have already been developed and 
were presented to EU ministers of defence on 15 November 2022. They include one scenario on 
rescuing and evacuating EU citizens and one in the initial phase of a stabilisation operation.54 

4.2. Article 44 TEU: Making decision making more flexible 
To overcome problems faced by the battlegroups, namely the lack of political will to deploy them, 
the Strategic Compass inter alia suggests making decision making more flexible. More concretely, 
modalities for implementing Article 44 TEU (see box) should be decided by 2023, which would allow 
'coalitions of the willing' to conduct missions and operations within an EU framework. It is 
nevertheless subject to unanimous approval by the Council. According to an October 2022 study 
commissioned by the SEDE sub-committee, it does 'potentially create an avenue for more flexibility 
and speed in decision making'.55 Clingendael experts see the biggest advantage in 'speeding up the 
planning and preparation phase of an EU operation', supposing that Member States accept the lead 
nation is given this responsibility.56 

This provision in the treaties has never been used, 57with 'coalitions of the willing' between EU 
Member States seemingly preferring to organise operations outside the EU framework, such as Task 
Force Takuba in Mali.58 This raises the question whether there are scenarios where it could 
realistically be used.59 A Delors Institute analyst notes that as Article 44 operations will be under 
Council oversight, the room for manoeuvre for 'coalitions of the willing' will be too small, making this 
option less attractive.60 The expert notes that the EU must give more leeway to the participants, such 
as more flexible interpretation of the EU's crisis management procedures. Others also note that, 

                                                             
51  SEDE RDC study. 
52  S. Biscop, 'A European Defence Summit in May 2022'; S. Biscop, 'Kill the Battlegroups', Egmont Commentary, 

November 2021; S. Biscop, 'The Strategic Compass: Entering the Fray', Egmont Security Policy Brief 149, 
September 2021; S. Biscop, 'The New Force Model: NATO's European Army?', Egmont Policy Brief 285, 
September 2022. 

53  Eurocorps is a multinational corps headquarters located in Strasbourg, France. The corps is composed of six 
Framework Nations (France, Germany, Belgium, Spain, Luxembourg, Poland) and five Associated Nations (Greece, 
Turkey, Italy, Romania, Austria). Eurocorps can be placed at the service of EU and NATO military missions. As such, 
Eurocorps is a permanent multinational rapid deployable land headquarters. 

54  European External Action Service, 'Foreign Affairs Council (Defence): Press remarks by High Representative 
Josep Borrell after the meeting', Press release, 15 November 2022. 

55  SEDE RDC study, p. 11. 
56  A. Stoetman and D. Zandee, Realising the EU RDC. 
57  N. Koenig, 'From Strategic Compass to Common Course'. 
58  The Defence Post, 'EU's Takuba Anti-Terror Force Quits Junta-Controlled Mali', July 2022. 
59  N. Koenig, 'From Strategic Compass to Common Course'. 
60  N. Koenig, 'Putin's war and the Strategic Compass'. 

https://www.egmontinstitute.be/kill-the-battlegroups/
https://www.egmontinstitute.be/app/uploads/2021/09/spb-149-Sven.pdf?type=pdf
https://www.egmontinstitute.be/app/uploads/2022/09/Sven-Biscop_PolicyBrief285_vFinal.pdf?type=pdf
https://www.eeas.europa.eu/eeas/foreign-affairs-council-defence-press-remarks-high-representative-josep-borrell-after-meeting_en
https://www.eeas.europa.eu/eeas/foreign-affairs-council-defence-press-remarks-high-representative-josep-borrell-after-meeting_en
https://www.thedefensepost.com/2022/07/01/eu-takuba-quits-mali/
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while unanimity will be preserved for the decision to conduct an operation, participating Member 
States should be given more autonomy in the conduct of the operation.61 The unanimity condition 
is also underlined as the major stumbling block by a CER expert, noting that given that condition, 
the advantages of triggering Article 44 are miniscule compared to organising an operation outside 
the EU framework.62 There may also be trust issues, and fears that coalitions of the willing could 
impinge upon political sensitivities or neutrality, as Member States would be acting on behalf of the 
EU and not have complete control over running the operation.63 These limitations may push EU 
Member States to continue to choose ad-hoc formations over Article 44.64 Analysts suggest that 
advance planning may be able to assist in overcoming last-minute political disagreement over 
missions or operations.65 Another way to make Article 44 more attractive would be to offer 
substantial financial support66 or to find ways to connect ad-hoc operations to the EU framework, 
which the EU has already done to some extent. For instance, through its education and training 
efforts for the Malian army, EU Training Mission (EUTM) Mali supported French-led operations 
Barkhane and task force Takuba anti-djihadist efforts in Mali. The Strategic Compass makes that 
connection, suggesting increased coordination between ad-hoc coalitions and EU operations; it also 
proposes that European-led ad-hoc missions could build on the results of assistance measures 
funded by the European Peace Facility.67 The authors of the SEDE study on the RDC recommend 
increasing the incentives by allowing greater funding from the common budget and giving more 
freedom to 'coalitions of the willing', for example by letting them establish the operations plan 

                                                             
61  EUISS and French Ministry of the Armed Forces, 'After the Compass'. 
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Article 44 Treaty of the European Union:  

'1. Within the framework of the decisions adopted in accordance with Article 43, the Council may entrust the 
implementation of a task to a group of Member States which are willing and have the necessary capability for 
such a task. Those Member States, in association with the High Representative of the Union for Foreign Affairs 
and Security Policy, shall agree among themselves on the management of the task. 

2. Member States participating in the task shall keep the Council regularly informed of its progress on their own 
initiative or at the request of another Member State. Those States shall inform the Council immediately should 
the completion of the task entail major consequences or require amendment of the objective, scope and 
conditions determined for the task in the decisions referred to in paragraph 1. In such cases, the Council shall 
adopt the necessary decisions.' 

If the Council entrusts a 'coalition of the willing' with the task, the main difference in terms of process 
between a mission based on Article 44 and a standard CSDP mission/operation (as it stands currently) 
would relate to conduct and planning.1 The coalition of Member States would be responsible for drafting 
the planning documents, the force generation process and defining the conditions for implementation, 
which nevertheless requires unanimous agreement by the Council. In a standard CSDP mission or 
operation, planning and conduct is dealt with by European External Action Service structures. 
1 S. Anghel and I. Bacian, Implementation of the Lisbon Treaty Provisions on the Common Security and Defence Policy 
(CSDP), EPRS, European Parliament, February 2016.  
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(OPLAN), especially where speed is of the essence, and call for the simulation of different scenarios 
to clarify the modalities for the invocation of Article 44.68 

As the EU's capacity to deploy operations will continue to depend on the political willingness of all 
Member States, some experts suggest an increased use of EPF, as demonstrated successfully in 
Ukraine, as an alternative to operational engagement. However, they acknowledge that it is unclear 
whether the Ukraine case could be replicated.69 

4.3. Article 42(7): The 'mutual defence clause' 
Article 42(7) is the 'mutual defence clause' of 
the Treaty of the European Union (see box).70 
In its most simple form, it obliges Member 
States to provide aid and assist Member 
States that fall 'victim of armed aggression on 
their territory'. Article 42(7) therefore has 
similarities with NATO's Article 5 collective 
defence clause (see box), however it has been 
deliberately drafted differently to NATO's 
Article 5 and should not be misinterpreted.71 
For instance, 'this shall not prejudice the 
specific character of the security and defence 
policy of certain Member States' is commonly 
understood to give neutral or non-aligned 
Member States an opt-out.72 No such 
derogation exists in Article 5. Another 
example would be geographic reach. Article 5 
of the Washington Treaty has a very clearly 
defined geographical reach. Article 6 of the 
Washington Treaty clearly states that the 
applicability of Article 5 of the Washington 
Treaty is limited to armed attacks 'on the 
territory of any of the Parties in Europe or 
North America, on the Algerian Departments 
of France, on the territory of Turkey or on the 
Islands under the jurisdiction of any of the 
Parties in the North Atlantic area north of the 

Tropic of Cancer'.73 Article 42(7) TEU does not entail any such strict geographic limitation.74 By 
referring to 'its [Member State's] territory', it would seem to refer not only to continental Europe but 
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Article 42(7) Treaty of the European Union:  

'If a Member State is the victim of armed aggression on 
its territory, the other Member States shall have 
towards it an obligation of aid and assistance by all the 
means in their power, in accordance with article 51 of 
the United Nations charter. This shall not prejudice the 
specific character of the security and defence policy of 
certain Member States. 

Commitments and cooperation in this area shall be 
consistent with commitments under the North Atlantic 
Treaty Organisation, which, for those States which are 
members of it, remains the foundation of their 
collective defence and the forum for its 
implementation.' 

Article 5 Washington Treaty (NATO): 

'The Parties agree that an armed attack against one or 
more of them in Europe or North America shall be 
considered an attack against them all and 
consequently they agree that, if such an armed attack 
occurs, each of them, in exercise of the right of 
individual or collective self-defence recognised by 
Article 51 of the Charter of the United Nations, will 
assist the Party or Parties so attacked by taking 
forthwith, individually and in concert with the other 
Parties, such action as it deems necessary, including 
the use of armed force, to restore and maintain the 
security of the North Atlantic area …' 
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could have worldwide applicability.75 A detailed comparative analysis is beyond the scope of this 
paper. 

Article 42(7) has so far only been invoked once, in the wake of the terrorist attacks in 2015 in Paris. 
With its invocation, France sought to raise awareness for the threat of Islamic terrorism to Europe, 
send a signal to EU partners that the EU must take greater responsibility for its own security and to 
trigger a demonstration of EU solidarity with France following the attack. However, it did not aim to 
elicit concrete solidarity measures, being above all a political move.76 Nevertheless, EU partners 
followed through with concrete contributions ranging from stepping up military engagement 
against the Islamic State in Syria and Iraq, to intelligence sharing.77 Moreover, important debates 
were triggered on the scope of Article 42(7): how it works in practice, the definition of 'armed 
aggression' and 'territory', and to which forms of aggression it applies (e.g. hybrid threats?).78 
Worryingly, according to experts, the response to the invocation of Article 42(7) laid bare the 
complete lack of planning for such an event and raised fears that the clause could prove to be 'an 
empty commitment in times of crisis'.79  

The experience in 2016 led to calls to make Article 42(7) more 'operational', by inter alia firming the 
commitments, reflecting on future circumstances where it could be invoked and identifying 
modalities of assistance. The difficulty of this undertaking however cannot be overstated, as 
Member States' views on Article 42(7) differ substantially.  

Member States' views on the matter are split into several groups.80 First, some EU Member States, 
which are also NATO Member States, believe that the EU should not play a role in collective defence 
and that this responsibility must remain firmly with NATO, fearing that Article 42(7) could potentially 
undermine the American security guarantee provided by Article 5 of the Washington Treaty. This 
group is inter alia represented by countries such as Poland and the Baltic States.81 Secondly, some 
of the historically neutral EU-Member States, most prominently represented by Austria and Ireland, 
prefer the current uncertain status quo and to keep discussions on the article 'off the table', but 
would invoke their neutrality should a decisive moment arise.82 Thirdly, Member States, such as 
Germany for example, while calling for an 'operationalisation' of Article 42(7) and placing a particular 
emphasis on the judicial dimension of the discussions, are keen to prevent any inflation of the 
article's interpretation – particularly relating to the conceptual and legal dimension.83 Yet others are 
more pragmatic; for instance. Sweden and Finland, which due to a lack of an alternative, have 
pushed for more concrete commitments on the EU mutual defence clause in the face of Russian 
threats.84 However, the more concrete Article 5 NATO security guarantee has recently been one of 
the major reasons for Sweden and Finland's application for NATO membership in 2022, following 
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the Russian aggression against Ukraine.85 Greece and Cyprus also count among this group, as they 
see Article 42(7) as, faced with Turkish aggressive behaviour, a way to garner support from EU 
partners. Lastly, as the most ardent supporter of Article 42(7), France can be placed in its own group. 
France has been at the forefront of these efforts and has long advocated strengthening the mutual 
defence clause.86  

Given these widely diverging views and uncertainties surrounding the mutual defence clause, many 
experts and Member States hoped that the Strategic Compass process would deliver a 
concretisation of Article 42(7).87 For instance, in May 2020, in a joint letter to other Member States 
and the HR/VP, France, Germany, Spain and Italy called for the operationalisation of Article 42(7) and 
called for regular war games and exercises.88 While the concerns underlined by France, Germany, 
Spain and Italy in particular are gradually being addressed at EU level, and a number of table-top 
exercises and scenario-based policy discussions have already taken place to work towards a better 
common understanding of the mutual defence clause,89 many aspects of Article 42(7) remain vague. 
Despite the Finnish and Swedish governments specifically calling for a strong statement on the 
defence clause, the Versailles Declaration merely refers to the clause, but does not qualify it in any 
way.90 The Strategic Compass also did not develop the mutual defence clause in any significant way. 
It merely underlines that Member States will 'continue to conduct regular exercises to further 
strengthen our mutual assistance in case of an armed aggression, in accordance with Article 42(7) 
of the Treaty of the European Union'.91 It specifically refers to cyber exercises in this regard. As an 
expert notes however, the Strategic Compass does not go into any 'substantive appreciation or 
concretisation' of the mutual defence clause.92 Others note that it is 'lacking in ambition'.93  

Clingendael experts argue that maintaining a flexible approach and strategic ambiguity is important 
(rather than operationalising the article through a legally binding Council decision), as a legally 
binding arrangement could be counter-productive and it would hardly be possible to come to a 
consensus. They note, however, that maximum use should be made of the non-binding document 
on Article 42(7) developed by the EEAS and that it should serve 'as an operational tool' for Member 
States to determine specific steps (e.g. which EU instruments could be used) in case of an invocation 
of Article 42(7). They inter alia recommend using scenario-based discussions, table-top exercises 
and live exercises to work towards an alignment of expectations between EU Member States; these 
should also include the EU Military Committee, rather than the Political and Security Committee 
(PSC) alone, and that Article 42(7) should be included in other exercises related to cyber and hybrid 
threats.94 Other analysts also call for the creation of 'concrete guidelines and methods for its 
activation', to transform the clause into an operational tool with 'pre-planned rules and regulations 
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on how it is activates and operationalised'.95 German Council on Foreign Relations (DGAP) experts 
note that it would make sense to give the EU a coordinating role, with Member States remaining in 
the lead.96 Clingendael analysts suggest that a 'Mutual Assistance Task Force' could be created 
within the EEAS, including the EU Military Staff and relevant European Commission agencies, to 
better prepare for the event of an invocation of Article 42(7), which would ideally convene regularly 
and participate in exercises.97 

4.4. European Peace Facility 
According to the Strategic Compass, the European Peace Facility (EPF) should be used to rapidly 
provide assistance, such as military equipment, to partners – specifically referring to the situation in 
Ukraine. In what has been described as a 'watershed moment', EU Member States, for the first time 
in the history of the EU, agreed to jointly finance the provision of lethal weapons to a country at 
war.98 HR/VP Borrell noted that this represented the breaking of a taboo.99 On 28 February 2022, the 
EU agreed to supply Ukraine with military equipment worth €500 million, including weapons 
designed to deliver lethal force.100 The fund was subsequently increased several times, to a total of 
€3.1 billion at the time of writing.101 While experts laud this step,102 a European Policy Centre (EPC) 
analyst notes that military aid to Ukraine must be quadrupled, underlining how critical it has been 
to Ukraine's military advances and that it is now more important than ever.103 The equipment 
delivered ranges from heavy weapons (tanks, heavy artillery etc.), to light weapons (machine guns, 
pistols), to medical and protective equipment.104 A part of the equipment pledged/delivered may be 
eligible for reimbursement under the EPF. To coordinate supply and demand, the EU Military Staff 
has set up a clearing house.105 On 17 October 2022, the EU also agreed to establish an EU Military 
Assistance Mission to train the Ukrainian armed forces, further consolidating its support for the 
Ukrainian war effort (see box below).  

Some EU Member States have been criticised for not providing the weapons that Ukraine needs.106 
The issue of whether to send Western manufactured modern main battle tanks, (particularly 
German-made Leopard tanks, in use by 13 European armies), to Ukraine has become particularly 
contentious, for instance.107 Germany, at the time of writing, remains hesitant on the matter, and has 
argued that it will not act independently on this matter, noting that it will refrain from sending 
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Leopard tanks unilaterally,108 and citing concerns that such a move would escalate the war.109 
Germany has also blocked export licenses for other EU Member States that are willing to send 
Leopard tanks to Ukraine.110 Analysts note that Leopard tanks would give the Ukrainian army a 
considerable advantage over its current T-72 Soviet-made tanks, but would have to overcome 
significant training and logistical challenges to be able to operate them.111 European Council on 
Foreign Relations (ECFR) experts propose the 'creation of a consortium of European Leopard 2 users', 
to train and equip a Ukrainian armoured brigade of approximately 90 tanks, with the EPF 
reimbursing countries delivering such tanks so that the latest version can be purchased for their own 
stocks.112 

With the EPF support to Ukraine taking centre stage, it is easy to forget that this instrument was 
created with a view to supporting partners around the world.113 It will therefore be important not 
only to sustain support to Ukraine but also to other regions, such as Africa. As most of the EPF budget 
has already been depleted, important decisions on increasing its size must be taken to ensure the 
EPF's financial sustainability. An expert from Queen Mary University of London (QMUL) points out 
that support to Ukraine at this rate with the current EPF budget is unsustainable and proposes that 
a separate 'wartime investment plan' be created to support Ukraine and fund coordinated 
investment EU Member States' military capabilities.114 This would also send a strong signal to Russia 
of the EU's long-term support for Ukraine. Important discussions on increasing EPF funds are 
currently ongoing in the Council. Indeed, after the Foreign Affairs Council (Defence) on 
15 November 2022, HR/VP Borrell noted that he had alerted EU Member States to the importance of 
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EU Military Assistance Mission for Ukraine 

On 17 October 2022, the Council agreed to establish an EU Military Assistance Mission (EUMAM) for 
Ukraine. It will seek to increase the military capability of the Ukrainian armed forces to effectively conduct 
operations. The mission will include individual, collective and specialised training and also aims to 
coordinate and synchronise Member State training activities.1 Several Member States had already 
launched national training efforts for the Ukrainian armed forces in the preceding months, including 
Germany, Lithuania, Slovakia and Spain, among others. The EUMAM Ukraine will build on these efforts,2 
based in EU Member States and with an initial mandate of two years. According to HR/VP Borrel, more 
than 20 Member States have offered to train Ukrainian soldiers. The goal is to train a 'first batch' of 
15 000 Ukrainian personnel.3 The Council also adopted €16 million in assistance measures under the EPF 
to support EUMAM Ukraine capacity building of the Ukrainian Armed Forces. The EUMAM Ukraine was 
officially launched on 15 November 2022.4 

1 Council of the EU, 'Ukraine: EU sets up a military assistance mission to further support the Ukrainian Armed Forces', 
Press release, 17 October 2022. 
2 N. Novaky, 'The EU needs to move quickly with its planned Ukraine training mission', Wilfried Martens Centre for 
European Studies, September 2022. 
3 European External Action Service, 'European Union Military Assistance Mission in Ukraine Fact Sheet', October 2022; 
Council of the European Union, 'Foreign Affairs Council (Defence): Press remarks by High Representative Josep Borrell 
after the meeting', Press release, 15 November 2022. 
4 Council of the European Union, 'Ukraine: EU launches Military Assistance Mission', Press release, 15 November 2022. 
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swiftly increasing the EPF funds, noting that discussions were held, but a decision has not yet been 
made. HR/VP Borrell expressed the hope that EPF funds would be increased before the end of the 
year and stated that work will continue in the Council on this matter.115 

Centre for European Policy Studies (CEPS) experts also note that the implementation of the EPF must 
be improved, pointing inter alia to the botched Soviet-made fighter jet promise to Ukrainian armed 
forces that did not materialise.116 Peace-building non-governmental organisations (NGOs) also 
underline the need for greater political accountability through European Parliament scrutiny. 
117Moreover, critics underline the risks of abuse and misuse of funds,118 and cite concerns relating to 
transparency and oversight, as the categories of weapons are not divulged in the relevant Council 
decisions119 (although in the case of Ukraine they have mostly been made public by the EU Member 
States concerned). A further risk entails diversion and misuse of arms delivered. The Stockholm 
International Peace Research Institute (SIPRI) notes that, especially in fragile countries, there is a high 
risk that arms may be 'diverted to unauthorised end-users or used in illegitimate ways.'120 To 
overcome these issues, SIPRI suggests inter alia giving the European Parliament a role in the 
implementation of the EPF, creating greater transparency of the types of equipment that are funded 
by the EPF and using the full range of post-shipment controls.121 

4.5. Military mobility 
The Russian invasion of Ukraine, has also triggered a renewed focus on military mobility.122 Indeed, 
it has gained a new urgency, with EU Member States racing to enhance the preparedness of their 
armies and their ability to respond more rapidly to crises outside the EU. The delivery of weapons to 
Ukraine by EU Member States within the framework of the EPF has also highlighted the importance 
of being able to move military equipment rapidly across borders.123 In the Strategic Compass, EU 
Member States agreed to further enhance and invest in military mobility – an EU initiative aimed at 
enhancing the mobility of military personnel and equipment. They inter alia agreed to accelerate the 
implementation of dual-use infrastructure projects and launch an analysis of EU transport 
infrastructure by the end of 2022. They also called for a revised action plan on military mobility by 
the end of 2022 (which was published on 10 November 2022),124 the previous one dating from 
2018.125  
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Military mobility is a flagship EU-NATO cooperation project, supported by a Permanent Structured 
Cooperation (PESCO) project, in which non-EU Members Norway, Canada and the United States also 
participate.126 On 15 November 2022, the Council also adopted a decision confirming that the United 
Kingdom meets the criteria to participate in the military mobility PESCO project, paving the way for 
the Netherlands – as project coordinator – to formally invite the UK.127 The EU 2021-2027 multiannual 
financial framework allocates €1.69 billion to military mobility through the Connecting Europe 
Facility.128 

Critics lament that funding for military mobility is much too low,129 a recent Atlantic Council study 
calling the EU's resource commitment 'a modest and increasingly tepid start'.130 Experts also criticise 
the project selection as strategically unfocused, with EU investments in infrastructure for military 
mobility being proposed based on maturity and cost-benefit analysis, rather than strategic 
location.131 An EUISS study underlines that greater investment in military mobility is needed and that 
progress must be made swiftly. 132 A Center for European Policy Analysis (CEPA) study acknowledges 
that much progress has been made, but underlines that many mobility requirements, insufficient 
capacity and capabilities to ensure swift transit necessary for effective deterrence, remain.133 The 
CEPA Task Group therefore inter alia suggests making best use of the Commission's trans-European 
transport network (TEN-T) policy and focusing on dual-use (civilian military) infrastructure that 
would be eligible for co-funding. The Atlantic Council also emphasises that available funds should 
be used for dual-use infrastructure projects and underlines the need to expand commercial rail 
networks for the purpose of military mobility, especially in Northern Europe, as the majority of 
equipment and personnel moves via commercial rail.134  

Despite these criticisms, significant progress has already been made, according to the European 
Commission. In fact, it notes that the 2018 action plan on military mobility has been implemented in 
full.135 For instance, the customs formalities for military cross-border movement were simplified and 
the first Connecting Europe Facility work programme for 2021-2023 and the corresponding 
Implementing Regulation on Dual-use Requirements were adopted. The first wave of projects with 
a focus on dual-use infrastructure in the context of the 2021-2023 Connecting Europe Facility work 
programme was adopted on 24 May 2022, worth €339 million. Faced with the new security context, 
this adoption was accelerated. A second call for project proposals on dual-use infrastructure was 
launched earlier in May 2022.136 The Commission has also proposed a revised trans-European 
transport network regulation, which includes military mobility aspects for the first time. According 
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to the Commission, improving coherence between the TEN-T networks and military network will 
directly improve forces' ability to move rapidly across Europe.137 

Delivering on the Strategic Compass commitment to agree a revised action plan on military mobility, 
the HR/VP and the Commission proposed an action plan on military mobility 2.0 on 
10 November 2022,138 to cover 2022-2026. Addressing some of the criticisms described above, the 
new action plan has a strong focus on improving dual-use infrastructure, but will also inter alia 
include measures to protect transport infrastructure from hybrid and cyber-attacks, emphasises the 
importance of carrying out exercises, and seeks to enhance cooperation with NATO.139 As an expert 
notes, it remains to be seen whether there is sufficient funding for the demands in terms of military 
mobility to be met.140 In terms of financing, the Commission notes that it will 'use the flexibility of 
the budget ... to support as many projects as possible', and that it will push to increase funds 
allocated to military mobility during the mid-term review of the multiannual financial framework.141 
On 14 November 2022, the Council and the European Parliament reached an agreement on the EU 
budget for 2023, which plans to commit €295.2 million for military mobility in 2023,142 which 
represents a €58.2 million, 25 %, increase from the original Commission proposal of €237 million.143  

4.6. European Parliament position 
In a recommendation of 8 June 2022, on the EU's Foreign, Security and Defence Policy after the 
Russian war of aggression against Ukraine, the European Parliament underlines that the work to 
draft and operationalise the RDC must be advanced swiftly and emphasises that it must reach 
operational capability 'significantly sooner' than 2025.144 The Parliament called for a revision of the 
RDC concept, which is not ambitious enough, according to Members. Members noted that its 
complex structure must be revised, as it is not fit for purpose. Parliament also highlighted that how 
Article 44 will make EU decision making more flexible must be clarified urgently. On the European 
Peace Facility, the European Parliament underlined the importance of lessons learnt from Russia's 
invasion of Ukraine, increased funding, and for Parliament's involvement in the implementation and 
scrutiny of the EPF. In its resolution of 6 October 2022 on Russia's escalation of its war of aggression 
against Ukraine, the Parliament called on the HR/VP to coordinate weapons deliveries through the 
clearing house, including an EU initiative for the delivery of advanced weapons systems, such as 
Leopard tanks. The Parliament also called on Member States to immediately start training Ukrainian 
soldiers in this regard.145 In its recommendation of 8 June 2022, Parliament also underlined the 
importance of further 'operationalising' Article 42(7) TEU, while respecting the specific 
constitutional framework and security arrangement of all EU Member States. Furthermore, the 
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Parliament highlighted that it is crucial to increase funding for the military mobility projects, in close 
coordination with NATO, and for swifter implementation. In its report on the Council position on the 
draft general budget of the EU for 2023, Parliament also proposed increases to the military mobility 
budget, to help Member States act faster and more effectively (which has been successful, as noted 
above).146 It also underlined the importance of enhancing Europe's transport infrastructure and 
streamlining customs procedures.147 In April 2022, more than 60 Members sent a letter to EU leaders 
to urge them to boost efforts on military mobility.148  

In the draft annual CSDP report of 9 September 2022, currently under discussion in Parliament's 
Committee on Foreign Affairs (AFET), AFET again calls for a quicker operationalisation of the RDC 
and underlines the need to close the gaps on strategic enablers by 2025, especially those necessary 
for an effective RDC. The committee also notes the importance of enhancing and activating the 
Article 44 TEU implementation procedures for more flexible decision making, and highlights the 
importance of making Article 42(7) operational swiftly. The AFET committee emphasises the 
importance of boosting the funds for the EPF and creating a separate EPF envelope, to sustain 
support for Ukraine while ensuring that other regions of the world are not neglected.149 Moreover, 
in its draft report on the EU RDC, EU battlegroups and Article 44 TEU; entitled 'the way forward' of 
20 October 2022, AFET underlines that the RDC's tasks should include 'rescue and evacuation, initial 
entry and initial phase of stabilisation operations, temporary reinforcement of other missions, and 
acting as a reserve force to secure exit.'150 The committee report notes that the target number for 
the RDC should be between 7 000 and 10 000 troops in total, at least (RDC to be at least 5 000 strong, 
but excluding strategic enablers such as intelligence assets etc.), and highlights the importance of 
frequent joint exercises. In terms of Article 44, the report notes that, upon a proposal by the HR/VP 
(who should take EP views into account), Member States participating in the RDC should act by 
qualified majority vote (QMV) in the Council. However, the report notes that the article's political 
and economic prospects must change to enhance the likelihood of its use.151 
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5. Resilience ('Secure' chapter) 
The 'secure' chapter underlines that the EU will focus much of its attention on increasing resilience 
to threats of a non-military nature in the coming years.152 As the EU has a broad range of tools, such 
as diplomatic and economic sanctions, at its disposal and has shared or exclusive competences with 
its Member States in many of the geo-economic areas that are key to responding to threats of a non-
military nature, the EU is well placed to take on a leadership role when it comes to responding to 
such threats.153 In the Strategic Compass, EU leaders committed to significantly enhance the EU's 
intelligence analysis capacities and to frequent structured reviews of the EU threat analysis, the 
development of a 'hybrid toolbox' and foreign information manipulation and interference (FIMI) 
toolbox in 2022, and significant progress in developing better cyber resilience. The Strategic 
Compass calls for inter alia a stronger EU cyber defence policy and a new European cyber resilience 
act in 2022, in which the EU should establish common standards for cybersecurity products. A 
further strengthening of the cyber diplomacy toolbox – a framework for a joint diplomatic response 
from the EU to malicious cyber activities – and the Joint Cyber Unit (JCU)154 – a platform 
strengthening cooperation between EU institutions and Member States' authorities. Stronger cyber 
defence capabilities are also envisaged. Moreover, EU leaders committed to expanding coordinated 
maritime presence initiatives to other areas and to develop an EU space strategy for security and 
defence. For a detailed overview of deliverables see Table 3. 

Analysts underline that if the EU successfully implements the actions in the 'Secure' chapter, it will 
'consolidate its role as an enabler of more resilient societies and a provider of security in areas that 
do not have a military dimension'.155 However, they emphasise that while implementing all the 
announced measures in the chapter will be an important step, the main challenge for Member 
States will not be implementation, but rather agreeing on how to respond to individual attacks on 
a case-by-case basis.156 Others note that the chapter gives the impression that what is most 
necessary is the operational strengthening of the existing toolbox and creation of new 
administrative frameworks, and underline the strengthening of the EU's intelligence based 
situational awareness as the clearest ambition in terms of preparedness and resilience.157 The 
section on counter-terrorism is however deemed 'oddly slim in detail'. They note that, overall, while 
there are some 'notable' new initiatives, the main focus of the chapter is enhancing the already 
established initiatives by way of a more integrated approach.158 
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Table 3 – Strategic Compass 'Secure' deliverables and implementation status 
Strategic Compass SECURE – ongoing deliverables (to be implemented by 2022 (including 'by 2023')  

Single Intelligence Analysis Capacity review of EU threat analysis (by end 2022) Ongoing 

Adopt additional standards and rules to ensure cybersecurity and information security (2022) Achieved 

Develop an EU hybrid toolbox (2022) Ongoing 

Strengthen cyber diplomacy toolbox (2022) Ongoing 

Develop a foreign information manipulation and interference (FIMI) toolbox (2022) Achieved 

Develop a mechanism, facilitated by a data space, to collect data on incidents to understand 
foreign information manipulation and interference (by 2023) 

 

Further develop EU cyber defence policy to deter cyberattacks (2022) Achieved 

Propose new European cyber resilience act and continue work on the Joint Cyber Unit (2022) Achieved 

Explore use of solidarity, mutual assistance and crisis response mechanisms in case of attacks 
originating from space or threats to space-based assets (by end 2022) 

Achieved 

Progress strategic reflection on free, safe and secure European access to airspace (end 2022)  

Reinforce concrete EU actions supporting disarmament, non-proliferation and arms control 
goals (by 2023) 

 

Strengthen EEAS crisis response structures, including the Situation Room (by 2023) Achieved 

Strategic Compass SECURE – ongoing deliverables (to be implemented after 2022)   

Strengthen single intelligence analysis capacity (by 2025)  

Strengthen EU Satellite Centre to boost autonomous geo-spatial intelligence capacity (by 
2025) 

 

Fully equip all CSDP missions and operations with capabilities and resources to deploy 
relevant instruments of the FIMI toolbox instruments (by 2024) 

 

Adopt an EU space strategy for security and defence (by end 2023)  

Further develop EU maritime security awareness mechanisms, e.g. the common information 
sharing environment (CISE) and maritime surveillance (MARSUR – by 2025) 

 

Review EU tools and programmes to build partner capacities against terrorism (by early 2023)  

Member States to develop national strategies to prepare armed forces for climate change, in 
view of fully implementing the climate change and defence roadmap (by end 2023) 

 

All CSDP missions and operations to have an environmental advisor and report (by 2025)  

Strategic Compass SECURE – ongoing deliverables (no concrete deadline given)  

Strengthen the network of counter-terrorism experts in EU delegations  

Improve Member State armed forces' ability to support civilian authorities in emergencies  

See Strategic Compass, pp. 39-41; Source: based on available information; informal contacts with EEAS, State 
of Play on 19 November 2022. 
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5.1. Hybrid threats 
In the hybrid threats sphere, according to 
the Strategic Compass, the EU will develop 
a hybrid toolbox to increase EU resilience 
and assist in countering the ever-growing 
number of hybrid threats that the EU faces. 
The toolbox gathers all the existing tools to 
counter hybrid threats into an overall 
framework. This was partly completed in 
June 2022, when the Council adopted 
conclusions on a framework for a 
'coordinated EU response to hybrid 
campaigns', outlining how the EU should 
respond to hybrid threats and campaigns 
affecting the EU.159 The Council stressed the 
need to further develop the hybrid toolbox 
in 2022, in line with the guidance given in 
the Strategic Compass, and called on the 
Commission and HR/VP to identify 
measures to be implemented within the 
toolbox. It recalls that the toolbox, as noted 
in the Strategic Compass, should comprise 
'preventive, cooperative, stability, 
restrictive and recovery measures and 
strengthening solidarity and mutual 
assistance'. It also asked the Commission 
and HR/VP to submit proposals for 
approval by the Council for the creation of 
EU hybrid response teams – meant to assist 
Member States, partners and CSDP 
missions and operation in tackling hybrid 
threats – by the end of 2022. The Council 

also called on Member States, the Commission and the HR/VP to 'give full effect to the development 
of the Framework, putting in place implementing guidelines and testing its procedures through 
existing and new exercises, including exercises involving the activation of Article 222 TFEU and/or 
Article 42(7) TEU'.160 Once the guidelines have been put in place the toolbox will be considered 
completed. 

On 18 November 2022, the EU also completed the EU Integrated Resolve 2022, a joint exercise co-
led by the EEAS, the Council and the European Commission. The exercise was launched on 
19 September 2022 and tested EU preparedness and capacity to manage complex hybrid threats, 
aiming to enhance the EU's ability to deal with such threats with both an internal and external 
dimension.161 
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Attribution 

Attribution occurs when an 'entity is named as being 
responsible or accountable for an act'.1 In accordance 
with Title V TEU, the Foreign Affairs Council or European 
Council need to agree unanimously on the attribution 
of an attack. Attribution is notoriously difficult. Firstly, as 
attribution is inherently political and a sovereign 
Member State decision.2 The EU's role is therefore to 
coordinate and to collect and share intelligence and 
due to differing views attribution has consequently 
been contentious, e.g. in the cyber realm.3 Secondly, in 
the hybrid sphere, attacks are specifically designed to 
remain under the threshold of attribution and 
detection.4 In its conclusions, the Council seeks to 
circumvent this by noting that attribution is not always 
necessary to respond and that measures can 'be tailored 
to the degree of certainty that can be established', or if 
attribution is impossible, 'well-calibrated asymmetric 
actions' could be envisaged'.5 

1 A. Levite and J. Lee, 'Attribution and Characterization of 
Cyber Attacks', Carnegie Endowment for International Peace, 
March 2022. 

2 Council of the European Union, 'Council Conclusions on a 
Framework for a coordinated EU response to hybrid 
campaigns', June 2022. 

3 A. Bendiek and M. Schulze, 'Attribution a major challenge for 
EU cyber sanctions', German Institute for International and 
Security Affairs, December 2021. 

4 Hybrid Centre of Excellence, 'Hybrid Threats as a Concept'. 

5 Council Conclusions on a Framework for a coordinated EU 
response to hybrid campaigns. 

 

https://carnegieendowment.org/2022/03/28/attribution-and-characterization-of-cyber-attacks-pub-86698
https://carnegieendowment.org/2022/03/28/attribution-and-characterization-of-cyber-attacks-pub-86698
https://www.consilium.europa.eu/en/press/press-releases/2022/06/21/council-conclusions-on-a-framework-for-a-coordinated-eu-response-to-hybrid-campaigns/pdf
https://www.consilium.europa.eu/en/press/press-releases/2022/06/21/council-conclusions-on-a-framework-for-a-coordinated-eu-response-to-hybrid-campaigns/pdf
https://www.consilium.europa.eu/en/press/press-releases/2022/06/21/council-conclusions-on-a-framework-for-a-coordinated-eu-response-to-hybrid-campaigns/pdf
https://www.swp-berlin.org/en/publication/attribution-a-major-challenge-for-eu-cyber-sanctions
https://www.swp-berlin.org/en/publication/attribution-a-major-challenge-for-eu-cyber-sanctions
https://www.hybridcoe.fi/hybrid-threats-as-a-phenomenon/
https://www.hybridcoe.fi/hybrid-threats-as-a-phenomenon/
https://www.consilium.europa.eu/en/press/press-releases/2022/06/21/council-conclusions-on-a-framework-for-a-coordinated-eu-response-to-hybrid-campaigns/


Implementation of the Strategic Compass 
  
 

29 

At a Clingendael and Egmont event in April 2022, panellists noted that the toolbox should employ 
a whole-of-government and whole-of-society approach and broadly agreed with the Strategic 
Compass suggestions for inclusion in the toolbox. They stressed that it is essential to strike a balance 
between upholding values and freedoms and addressing the vulnerabilities stemming from hybrid 
threats.162 A CER analyst underlines that, while these proposals will consolidate the EU's role as an 
'enabler of more resilient societies' in non-military areas, the main difficulty will not be the 
development of those tools, but finding a consensus on how to respond in the event of a hybrid 
campaign.163 This will require the attribution of attacks, which is notoriously difficult (see box). 
Moreover, experts worry that the Strategic Compass will create 'toolbox overload' and suggest 
focusing on retaining institutional expertise and 'flexible thematic implementation modules' 
instead. 164 

5.2. Cyber threats 
The EU has also made substantial progress on countering cyber threats. For instance, in May 2022, 
the Council approved conclusions on developing the EU's cyber posture, which aim to highlight the 
EU's determination to provide responses to threat actors seeking to deny the EU secure and open 
access to cyberspace and to affect its interests.165 Also in May 2022, EU institutions reached a political 
agreement166 on the revised Network and Information Security Directive (NIS-2), which will inter alia 
strengthen cybersecurity rules and introduce stronger supervisory measures and enforcement 
requirements.167 Parliament formally adopted the NIS-2 directive on 10 November 2022, however at 
the time of writing the Council had yet not adopted it.168 On the contentious issue of attribution, the 
EU made headway on 10 May 2022, when the EU and several international partners condemned – 
and thereby attributed – a malicious cyber-attack conducted by Russia against Ukraine, which 
targeted a satellite network.169 On 15 September 2022, the Commission proposed a new cyber 
resilience act with the goal of bolstering cybersecurity rules to ensure more secure hard- and 
software products.170 On 10 November 2022, the HR/VP and the Commission put forward a Joint 
Communication on an EU cyber defence policy, which 'aims to boost EU cyber defence capabilities 
and strengthen coordination and cooperation between the military and civilian cyber 
communities'.171It also inter alia seeks to boost cyber crisis management within the EU and reduce 
strategic dependencies in the field of cyber technologies and enhance cooperation with partners in 
cyber defence.172 Important steps have also been taken to bolster cyber resilience through 
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Permanent Structured Cooperation (PESCO) – a framework to deepen defence cooperation 
between EU Member States. Ten PESCO projects are focused on the cyber domain.173 The PESCO 
cyber rapid response teams and mutual assistance in cyber security (CRRTs) project was the first to 
be activated in an operational context, when its participants were deployed to assist Ukraine with 
its cyber defence,174 showcasing EU countries' ability to cooperate in response to cyber threats in a 
crisis.175 However, experts note that the EU must speed up the implementation of the joint cyber 
units, and take steps towards developing an active cyber defence posture – which is controversial 
as it involves some offensive elements. A DGAP brief suggests a strategy of 'limited cyber operations 
to disrupt ongoing attacks', as the EU's focus on enhancing resilience and reducing the incentives 
for attacks was not enough to prevent attacks.176 

5.3. Maritime security 
The Strategic Compass identifies maritime security as important for the EU's security, free trade, 
energy security, economic development and transport and notes that maritime zones and 
chokepoints, as well as essential sea lanes are becoming increasingly contested.177 EU leaders 
agreed to further assert their interests at sea and enhance the EU and Member States' maritime 
security. Furthermore, they agreed to expand their coordinated maritime presence – a tool to 
increase the EU's capacity to act as a reliable maritime security provider – and building on an update 
of the EU maritime security strategy and its action plan, to further invest in maritime security.178 They 
furthermore committed to organising regular naval exercises between Member States' navies and 
coast guards. An EUISS analyst finds that, with the exception of few Member States, maritime power 
is a rather neglected area overall. The analyst therefore calls for a rapid change in course if the EU 
wants to continue to maintain its free access to the global commons and to reap its economic 
benefits, and underlines the need for further investment and capabilities. The EUISS analyst 
underlines that the EU is 'uniquely placed to generate maritime power', particularly if it manages to 
successfully 'fuse' all relevant policy areas (e.g. trade and investment and security and defence). The 
expert also accentuates that, due to the breadth of the policy areas involved, joint Commission and 
EEAS management of maritime security will be important.179 

Also important in asserting its maritime power, will be the EU's coordinated maritime presences 
(CMP) tool, which aims at strengthening EU maritime security engagement around the world.180 This 
flexible tool uses existing EU Member States naval and air assets (remaining under national 
command), which can be implemented in any maritime area of the world if the Council designates 
it as a maritime area of interest (MAI). A specially established MAI Coordination Cell (MAICC) within 
the EU Military Staff coordinates the activities of the EU Member States' naval assets and enhances 
situational awareness and information sharing between them. There are currently two operational 
CMPs: one in the Gulf of Guinea (launched in January 2021 and extended in February 2022, – where 
maritime security was already a vital component of the EU strategy for the Gulf of Guinea and its 
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action plan;181 and another in the North Western Indian Ocean (launched in February 2022, where 
maritime security is already a central component of the EU strategy for cooperation in the Indo-
Pacific.182 Analysts note that the CMP in the Gulf of Guinea has enhanced the EU's overall position as 
a maritime security provider and thus will be the 'model to follow'. They also note that CMPs should 
be extended to other areas: the 'seed is planted ... it is time to grow the tree'. 183However, experts 
warn that expanding CMP to critical maritime areas around the world may be hampered by the 
requirement of unanimity in CSDP decision-making, due to the specific sensitivities of certain 
Member States.184  

An important related step to enhance maritime security was announced in Ursula von der Leyen's 
2022 State of the Union letter of intent to the Presidents of the European Parliament and the Council. 
She underlined the update of the EU maritime security strategy (EUMSS) as a key initiative for 2023. 
According to the Commission 2023 work programme, a joint communication on the EU maritime 
security strategy update is planned for the first quarter of 2023.185 This revamp of the EUMSS will be 
welcomed by many experts, who have deemed the EUMSS very outdated (it dates from 2014). They 
note that it does not take account of the proliferation of threats and risks to maritime security that 
have arisen since 2014, inter alia the increase in geopolitical tensions in the Suez, Malacca, Ormuz 
and Bab el Mandeb straits and the Mediterranean and South China Sea.186  

5.4. Space and defence 
The Strategic Compass pays heed to the increasingly contested nature of space and therefore 
accentuates the need to boost the security and defence dimensions of the EU in space. EU Member 
States committed to adopt an EU space strategy for security and defence by the end of 2023, which 
inter alia should increase the common understanding of space-related risks and threats and develop 
appropriate responses to such risks.187 The Commission work programme for 2023 specifies that a 
joint communication on the EU space strategy for security and defence will be presented in the 
second quarter of 2023.188 The Strategic Compass clearly recognises that developing and 
strengthening the EU space strategy is paramount and underlines that there is a need to identify 
and prepare for space-related risks and threats.189 However, experts argue that the Compass falls 
short in acknowledging the risks associated with weaponising space, as well as the threat of 
cyberattacks on space assets.190 This fear has already materialised with Russia's unexpected direct 
ascent anti-satellite test (DA-ASAT) in 2021, where President Vladimir Putin showed his strength in 
the space domain.191 While there is a clear intention to create an EU space strategy for security and 
defence, the Strategic Compass mentions no other tangible objectives with specific deadlines 
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within the space domain. Importantly however, the Strategic Compass does refer to collaboration 
with the United Nations in establishing norms, rules and principles in line with European values, to 
ensure responsible conduct in outer space.192 

Experts note that there is increasing competition in space relevancy, particularly amongst powers 
including the US, China and Russia.193 Amidst this growing competition in the space domain, the 
EU's efforts have also increased over the last few years and substantial progress on space policy has 
already been made. To name some examples: The Commission created a Directorate-General for 
Defence Industry and Space (DG DEFIS), in 2021, which implements the EU space programme and 
is a sign of the increased importance that the EU places on the matter.194 Furthermore, on 
19 April 2021, the Council adopted a €14.8 billion budget for the EU space programme for 
2021-2027.195 Other recent EU developments in the space domain include the creation of the EU 
Agency for the Space Programme (EUSPA) in 2021,196 which succeeded the former European Agency 
for Global Navigation Satellite Systems (GSA). Moreover, four PESCO projects focusing on security in 
the space domain have been launched.197 The launch of the European Union governmental satellite 
communications (GOVSATCOM) programme is a further step in this direction, aiming to provide 
reliable and secure communications in crises.198 Analysts have argued however, that despite the EU's 
efforts to become a security actor in space, the EU lacks resources for technology development.199 
In response, and following a request by President von der Leyen200, the 'Invest' chapter of the 
Strategic Compass mentions the EU's intention to ensure effective implementation of the action 
plan on synergies between civil, defence and space industries.201 Adopted in February 2021, the 
action plan defines its policy actions in three concrete objectives: enhance complementarity 
between the EU programmes and instruments; promote the results of defence and space research 
and development (R&D) for civilian innovations; and facilitate the use of civil industry research and 
innovation in defence projects.202 As such, this action plan will bolster efforts to develop the EU's 
capability gaps in the space domain. For further perspective on the EU's space security shortfalls, we 
can compare the EU's 2021 launch of the €1 billion CASSINI space fund to promote innovation and 
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competition203 with the US allocation of 15 times that amount (US$15.4 billion) to its US Space Force 
in 2021 alone.204  

In a November 2022 study, requested by the European Parliament's SEDE Sub-committee entitled 
'The Strategic Compass and EU space-based defence capabilities',205 Daniel Fiott recommends that 
the EU utilise the forthcoming EU space and defence strategy to: secure existing space-based assets 
such as Galileo and Copernicus; ensure the coherence of the EU's approach to space and defence; 
bolster the Union's capacities for geospatial intelligence; consider the next generation of space-
defence capabilities within the European Defence Fund; ensure that PESCO projects related to space 
and defence are given greater attention; consider space defence capabilities in recently announced 
plans for European common defence procurement; study how any future 'European Sovereignty 
Fund' could be leveraged for space and defence; continue to press forward with the Union's dual-
use synergy policies; ensure that the EU remains on track on space and defence; carry out frequent 
exercises on space and defence to assist with raising political awareness within the EU; use the space 
and defence strategy to flesh-out EU responses under the mutual assistance and solidarity clauses; 
and lastly, continue to develop close space partnerships with like-minded actors. The study alluded 
to the fact that not all EU Member States will want to invest in space and defence capabilities. 
However, if the EU falls short on its investments and is unable to protect its space-based assets, then 
this will affect its ability to 'support the multilateral rules-based order', as well as its overall 
credibility.206 On the other hand, it also emphasises the importance of diplomatic space efforts and 
engaging with competitors and partners, without this hindering further investment in space-based 
capabilities.  

5.5. European Parliament position 
In its resolution of 17 February 2022, the European Parliament called for enhanced efforts to tackle 
cyber and hybrid threats and for a strengthened toolbox to do so.207 In its recommendation of 
8 June 2022, the European Parliament called for the urgent implementation of a strengthened 
toolbox to tackle hybrid and cyber threats, within the context of the Strategic Compass, and to fight 
disinformation, to enhance the EU's cyber defence policy. The Parliament's recommendation also 
underlined the need to progress on the issue of collective attribution of cyberattacks and 
accentuated the importance of fully using the EU cyber sanctions regime. It also noted that the 
protection and security of EU institutions must be enhanced. It highlighted the importance of EU-
NATO cooperation on the matter and called for close coordination with the UN and OSCE and 
partners.208 In the maritime sphere, in its resolution of 17 February 2022, the Parliament inter alia 
reiterated the importance of strengthening the EU's role as an international maritime security 
provider, welcomed the launch of the coordinated maritime presence concept, called on the EU to 
update its maritime security strategy by the end of 2022, and underlined the indispensability of EU-
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NATO cooperation in the maritime area.209 On space, the European Parliament called on the EU, inter 
alia, to develop a space defence strategy and to work towards the emergence of a strategic culture 
of security and defence in space. It also encouraged the EU to increase its space situational 
awareness. In the draft annual CSDP report of 9 September 2022, currently under discussion in 
Parliament's Committee on Foreign Affairs (AFET), AFET calls for a strengthening of the society-wide 
focus on resilience, welcomes the development of the EU hybrid toolbox and underlines the 
necessity of further strengthening the EU's cyber defence policy and capabilities.210 
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6. Capabilities ('Invest' chapter) 
The 'invest' chapter focuses on increased investment and a more collaborative approach for defence 
spending, capability development and research.211 EU Member States agreed to substantially 
increase their defence spending and to improve their defence budget spending by increasing 
interoperability and reducing fragmentation, especially building upon existing EU tools, such as the 
European Defence Fund (EDF) and Permanent Structured Cooperation (PESCO).212 The Strategic 
Compass also hints at the possibility that the funds for the EDF will be increased. Furthermore, the 
European Commission will propose further incentives to enhance collaborative investments in 
defence (see below). A further important commitment made in the chapter is that of developing 
and acquiring strategic enablers – capabilities that facilitate rapid deployment and the sustainment 
of forces and capabilities in theatres of operation e.g. air refuelling and airlift capabilities.213 This will 
enable the EU to inter alia swiftly deploy the rapid deployment capacity in non-permissive 
environments. For HR/VP Borrell, this critical gap was laid bare in the botched Afghanistan 
evacuation of August 2021, when the EU depended on American decisions214 and was forced to rely 
on the United States to secure Kabul airport, as well as necessitating US military and logistical 
support.215 These critical gaps should be substantially reduced by 2025. The development of 
strategic enablers goes hand in hand with that of developing 'cutting-edge high-end' capabilities. 
EU Member States agreed to fill critical capability gaps, which in line with the first Coordinated 
Annual Review on Defence (CARD) report,216 include a European approach to defence in space and 
a main battle tank (a universal tank that provides a combination of mobility, firepower and 
protection, such as the German Leopard II).217 This focus on next-generation capabilities will last for 
the next decade and beyond. It should reduce fragmentation and increase the interoperability of 
Member States' armed forces. Annual defence ministerial meetings focusing on capability 
development are meant to push forward implementation of the initiatives agreed in the Strategic 
Compass. Moreover, EU Member States committed to enhance work on defence innovation by 
combining civil, space and defence research as well as through initiatives, such as establishing an 
EU defence innovation hub (see below). For a detailed overview of deliverables and their status of 
implementation see Table 4. 

Several analysts evaluate the 'Compass' proposals in the chapter as its 'most concrete and 
promising'.218 However, implementation of these actions will prove challenging. An Egmont 
Institute expert notes that, especially when it comes to defence capabilities and defence spending, 
it will be essential for the Member States to maintain the necessary political will to implement all the 
initiatives planned in the Strategic Compass, which includes sufficient budget.219 Given the rapid 
increase in energy prices and rising inflation, it will certainly be a challenge to ensure sufficient 
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finance to implement the many projects within the 'invest' chapter.220 Experts remind us that the 'EU 
has been promising "substance" in defence capabilities since the St Malo Declaration in 1998, yet 
almost three decades have passed and the EU continues to be hampered by its "capabilities-
expectation gap" – a gap between the goals it sets and what the EU is actually able to deliver – when 
it comes to defence'.221 A Delors Institute paper refers to a 'chasmic gap between ambition and 
implementation'.222 Despite these challenges, many significant steps have nevertheless already 
been taken to implement the actions in the chapter.  

Table 4 – Strategic Compass 'Invest' deliverables and implementation status 
Strategic Compass INVEST – deliverables to be implemented by 2022 (including 

'by 2023') 
Status 

Exchange on national objectives on increased and improved defence spending to check that 
these match our security needs (by mid-2022) 

Achieved 

European Commission and European Defence Agency (EDA) to prepare analysis on defence 
investment gaps (by mid-May 2022) 

Achieved 

Revise headline goal process (by 2023)  

Develop strategic planning elements needed to adapt capability planning scenarios (by mid-
2022) 

Ongoing 

Organise annual defence ministerial meetings on EU defence initiatives addressing capability 
development (as of 2022) 

Achieved 

Facilitate defence industry access to private funding (by 2023)  

Establish a defence innovation hub within the European Defence Agency (2022) Achieved 

Identify, using the Observatory on critical technologies, further strategic dependencies in the 
defence sector. In this way EU Foreign and Direct Investment Screening framework will continue 
to be used (as of 2022) 

Achieved 

Continue to explore research, technology development and innovation to reduce strategic 
dependencies (as of 2022) 

Achieved 

Strategic Compass INVEST – deliverables to be implemented after 2022 Status 

Set up a civilian capability development process (by 2024)  

Substantially reduce critical gaps on strategic enablers, using EU defence initiatives (by 2025)  

Focus on EU capability development efforts, in particular in land, maritime, air, space and cyber 
domains (within 10 years) 

 

Commission proposal to enable VAT waiver to support joint procurement and ownership of 
defence capabilities (by early 2023) 

 

Proposals for new financing solutions to facilitate Member States' joint procurement of EU 
strategic defence capabilities (by mid-2023) 
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Possible amendment to the EDF Regulation to adjust and reinforce the EDF bonus system, 
following the interim evaluation of the EDF (by 2025) 

 

Assess the risk to critical infrastructure supply chains, in particular in the digital domain, with the 
Commission (in 2023) 

 

Strategic Compass INVEST – ongoing deliverables (no specific deadline given) Status 

Commission to develop additional incentives to stimulate Member States' collaborative 
investments in strategic defence capabilities 

Ongoing 

See Strategic Compass, pp. 49-51; Source: based on available information; informal contacts with EEAS; State 
of Play on 19 November 2022. 

6.1. Defence budgets 
The 21 (soon 23, once Finland and Sweden join) EU Member States that are also NATO Members 
have long been guided by the NATO 2 % of gross domestic product (GDP) defence spending norm 
formalised at the Wales Summit in 2014.223 However, in 2021, only seven (Lithuania, Latvia, Estonia, 
Croatia, Poland, Portugal and Greece) of the 21 EU Member States that are NATO members had a 
defence budget reaching 2 % of GDP.224 PESCO participating Member States (all EU Member States 
except Denmark and Malta) have also committed to 'regularly increase defence budgets in real 
terms' under their PESCO commitments.225 Despite this, defence budgets have faced severe under-
investment in the majority of EU Member States over the last decade.226 At the same time, strategic 
competitors such as Russia and China have increased their defence budgets by almost 300 % and 
close to 600 % respectively over the last decade, compared to an approximately 20 % collective EU 
Member State increase in the same period.227 China's defence budget in 2021,228 – US$293 billion 
(€273 billion and 1.7 % of GDP),229 is more than the combined defence spending of all EU Member 
States, at approximately €220 billion.230 The European Commission finds that, if all Member States 
had spent 2 % of their GDP on defence, from 2006 until 2020, this would have resulted in an 
additional €1.1 trillion for defence.231 Russia invested US$65.9 billion (€61.5 billion and 4.1 % of GDP) 
in its defence in 2021.232 The United States outpaces other countries in global military spending by 
far, with a budget of US$801 billion in 2021 (€750 billion or 3.5 % of GDP) – an increase of over 60 % 
in the last decade.233 
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For a multitude of Member States, Russia's aggression against Ukraine has been a wake-up call when 
it comes to their defence budgets.234 Collectively, Member States have announced significant 
increases in their defence budgets, amounting to an additional €200 billion over the next years.235 
While experts welcome these commitments, they also note that this is not nearly enough and even 
suggest that the EU could borrow on the capital markets to support defence investment.236  

The 2022 Coordinated Annual Review on Defence Report (CARD) brings some positive news. It 
observes an increase in collective defence budgets of participating Member States of +6 % to 
€214 billion in 2021 and notes that annual defence budgets are estimated to increase further, by up 
to €70 billion by 2025, thus reaching €284 billion per annum.237 The report notes that, with these 
increases, participating Member States 'will have possibly recovered from the underspending of the 
previous decade' and be able to close long-standing capability gaps.238 

At the Versailles Summit and in the Strategic Compass, Member States not only committed to 'invest 
more' but also to invest 'better'.239 It will therefore be important to increase the amount that is spent 
on common capability projects and joint acquisition of defence equipment. Indeed, a Delors 
Institute expert notes that there is a real risk of uncoordinated increases in defence budgets leading 
to increased fragmentation through a focus on national priorities and unnecessary duplication of 
efforts.240 

6.2. Collaborative defence spending 
Progress in collaborative defence spending in recent years has been slow.241 The 2022 CARD report 
observes that only 18 % of investment in defence programmes is collaborative. Worryingly, this 
stood at 19 % during the last CARD cycle.242 The report notes that 'cooperation remains the 
exception rather than the norm', highlighting that a collaborative approach is mainly used when it 
coincides with national plans, would benefit national defence industries or consolidates a strategic 
partnership. It underlines that the main hindrances to enhanced cooperation are budget availability, 
complexity of legislation, pressing timelines and the availability of experts.243 EUISS experts note 
that the lack of national buy-in, an overload of capability development processes (i.e. CARD, PESCO, 
EDF, capability development plan, headline goals etc.), and the priority given to NATO defence 
processes, have made progress difficult.244 The lack of collaborative defence investment has 
staggering financial consequences – estimated at between €25 and €100 billion a year.245 It also 
limits the EU's ability to act: the first CARD report finds that the fragmented European defence 
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landscape has negative consequences for Member States' ability to conduct joint operations.246 The 
report finds that 'significant operational advantage' would be created, if EU Member States engaged 
in more collaborative procurement and investment. An Egmont analyst argues therefore that the 
current momentum to strengthen defence cooperation should be used to change the way defence 
investment is conducted.247 

In its 15 February 2022 contribution to European defence, which was integrated into the Strategic 
Compass, the Commission already announced plans for significant incentives to increase 
collaborative defence spending,248 above all the €1.9 billion that the European Defence Fund will 
have already spent on collaborative defence research and capability development by the end of 
2022. The Commission also announced that it will come up with further new financing solutions to 
encourage collaborative defence investment. To encourage joint procurement, the Commission 
also announced plans for initiatives such as, inter alia, a VAT waiver for joint procurement of defence 
capabilities developed in a collaborative way within the EU, setting up new financing solutions for 
defence investments and revamping the EDF bonus system to encourage joint procurement of 
equipment.249 An important milestone to creating further incentives for collaborative investments 
will be the interim evaluation of the EDF, which is mandated to take place no later than four years 
after the start of the implementation of the fund (by 2025).250 

Following a request from the European Council at Versailles, which was reiterated in the Strategic 
Compass, the Commission presented a defence investment gap analysis on 18 May 2022.251 It finds 
gaps in defence expenditure, defence industrial gaps and capability gaps. In terms of capabilities, it 
identifies the most urgent capability gaps: replenishing stockpiles, replacing Soviet-era legacy 
systems, and reinforcing air and missile defence systems. The Commission also presents medium to 
long-term capability gaps, such as upgrading and expanding existing main battle tanks and 
enhancing military mobility.252 These capability priorities are coherent with NATO's and will thus 
also be beneficial to the Alliance.253 To remedy the gaps, a Defence Procurement Task Force has 
already been set up, which supports coordination and assistance in closing the very short-term 
procurement needs.254 The defence investment gap analysis also proposed a short-term instrument 
on joint defence procurement to remedy the most urgent and critical defence capability gaps. The 
Commission proposal (EDIRPA) was presented on 19 July 2022.255 It will encourage cooperation in 
defence procurement between Member States and enhance the competitiveness and efficiency of 
the European defence technological and industrial base. The proposal will also consider the work of 
the Defence Joint Procurement Task Force (DJPTF). Given the urgency of the matter, the 
Commission, expects adoption of the regulation by the end of 2022, and proposes €500 million from 
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the EU budget from 2022 to 2024 for this purpose.256 On 22 November 2022, the Committee of 
Permanent Representatives in the EU (COREPER) agreed to a General Approach on the proposed 
EDIRPA regulation. One of the main points agreed is that the 'cost of components originating in non-
associated third countries shall not exceed 30 % of the value of the end product'. This ensures that 
purchasing off-the-shelf products from third countries will not be prioritised to the detriment of the 
EDTIB.257 

Based on this proposal, the Commission should have proposed a regulation on a European defence 
investment programme (EDIP) in the third quarter of 2022, which would establish the framework for 
European defence capability consortia (EDCC), through which Member States jointly procure 
defence capabilities, developed collaboratively for use by its participants.258 However, this proposal 
was postponed to 2023. Experts note that a real risk to satisfying the short-term capability needs will 
be investing too much in non-European off-the-shelf defence equipment,259 as in the long-term this 
may undermine the European defence technological and industrial base (EDTIB) and create 
additional dependencies on external actors.260 Germany, for instance, has decided to spend some of 
its significantly increased defence budget on 35 US-made F-35s, rather than purchasing European-
made capabilities.261 According to analysts, this could jeopardise the development of the future 
combat air system.262 On the other hand, as argued by the German government, the F-35 is a 
commonly used aircraft within NATO and EU Member States.263 

The results of the 2021 EDF calls for proposals are a positive sign of things to come: 61 collaborative 
defence research and development projects were chosen and awarded a total of €1.2 billion in 
funding. Notably, the successful proposals involve 18 entities from 8 EU Member States and Norway 
on average, and half of the capability development proposals selected will be established within the 
PESCO framework. Importantly, more than 5 % of the budget was allocated to defence innovation, 
with a particular focus on disruptive technologies.264 Furthermore, PESCO projects are also forging 
ahead, according to the PESCO secretariat. Of the 60 PESCO projects, 20 are 'maintaining their 
ambition to deliver by 2025.'265 Two projects are fully operational (European medical command and 
cyber rapid response teams).266 However, six projects have fallen behind in their goals to achieve 
concrete results by 2025, while 15 projects are facing delays.267 This is due to 'lack of planning, both 
financial and practical in terms of project timelines'. Some 3 % of PESCO projects have a high chance 
of failure according to the PESCO Secretariat. A fifth wave of PESCO projects is expected to be 
approved by ministers of defence in May 2023.268 Experts have, in general, seen PESCO progress with 
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more scepticism, describing a 'lack of purpose', as participating Member States fail to define which 
force package/capabilities they are aiming for through PESCO. They also see a 'culture of non-
compliance' as Member States continue a national focus in their defence planning and fail to comply 
with the commitments that they undertook.269 Indeed, when it comes to more binding PESCO 
commitments,270 the Council acknowledged in November 2022 that Member States have made 
progress to 'varying degrees' in their implementation and saw a need to better achieve concrete 
deliverables as soon as possible and to step up efforts to fulfil all commitments.271 On 
15 November 2022, the first annual ministerial meeting on EU defence initiatives addressing 
capability development took place, within the framework of the Foreign Affairs Council (Defence). 
In addition, to defence capability development, the discussion focused on replenishing stocks, 
improving EU forces' readiness, joint procurement, and ensuring sustained support to Ukraine.272 

Moreover, in another step in the right direction, the Defence Joint Procurement Task Force (DJPTF) 
presented its interim findings on 14 October 2022. Having consulted with Member States, the DJPTF 
identified a list of possible equipment categories for joint procurement: '1. Medical equipment and 
supply, 2. CBRN individual protection equipment, 3. Anti-tank systems and missiles, 4. Soldier 
equipment and radios, 5. Ammunition, explosives, mortars and MLRS, 6. Missiles, air defence, 
MANPADS, bombs, and 7. Small arms'.273 In a next step, the Task Force will approach the European 
defence industry. The Task Force also developed a way to map and evaluate the supply capacity of 
the EDTIB, which will allow identification of areas where a production increase is important.274 A 
further very recent development has been the adoption of the final 2022 CARD report on 
15 November 2022. While it observes significant defence spending increases among Member States 
(as noted above), collaborative defence spending is falling (see above).275 Recognising the 
opportunity provided by increased defence budgets, the report also highlights the challenges that 
these increases present if they fail to result in greater cooperation. This real risk has already been 
demonstrated by certain Member States that have favoured non-EU off-the-shelf defence products 
over long-term investment in the EDTIB.276 As an example, Poland has inter alia signed deals with 
South Korea to buy 1 000 K2 tanks, 672 self-propelled howitzers and 48 FA-50 light combat 
aircraft.277 

6.3. Emerging disruptive technologies 
A further area where EU spending is lacking is defence innovation. The latest EDA data shows that 
in 2020, European Defence Agency Member States only spent €2.5 billion on research & technology 
(R&T) amounting to only 1.2 % of the total defence expenditure. This under-investment occurred 
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even though – under related PESCO commitments – participating Member States agreed to aim for 
2 % of their defence expenditure.278 At Versailles, in March 2022, EU leaders therefore committed to 
significantly enhance defence expenditure, and to invest in critical and emerging technologies and 
innovation for security and defence and to foster synergies between space, civilian and defence 
innovation and research.279 These commitments were repeated in the Strategic Compass.280  

Significant developments have already taken place in this regard. Already in February 2021, the 
Commission put forward an action plan on synergies between defence, space and security, which 
seeks to increase complementarity between relevant EU programmes such as Horizon Europe and 
the EDF, to profit from the disruptive potential of technologies at the intersection between space, 
defence and civil uses.281 For instance, on 15 February 2022, the Commission adopted a roadmap on 
critical technologies for security & defence outlining how the EU can enhance research, technology 
development and innovation in critical technologies and how to reduce strategic dependencies.282 
It inter alia invites Member States to contribute to the Observatory on critical technologies, set up 
within the Commission, and encourages dual-use research and innovation at EU level. Furthermore, 
in its first round of selected proposals (2021 call) published on 20 July 2022, over 5 % of the budget 
was allocated to EDT – emerging disruptive technologies (The EDF regulation specifically allocates 
4 % to 8 % of the EDF annual budget to emerging disruptive technologies);283 for instance, a next-
generation electro-optical sensing device will be developed.284 Furthermore, in the 2022 EDF call for 
proposals, €40 million (4.3 % of the budget) is dedicated to research on emerging disruptive 
technologies.285 Moreover, on 17 May 2022, an EU defence innovation hub (HEDI) was launched 
within the European Defence Agency, to enhance innovation activities and act as a catalyst for new 
activities in close collaboration with Member States and EU stakeholders.286 This was one of the first 
concrete deliverables of the Strategic Compass. The first progress report on the implementation of 
the action plan on synergies between civil, defence and space industries was adopted on 
10 November 2022.287 It highlights that 6 out of 11 actions in the action plan will be completed by 
the end of 2022. Despite these notable signs of progress, CEPS experts worry that 'innovation is 
taking a backseat to more urgent matters'. They note that with the approach taken to defence 
investment in the gap analysis (see above), the focus following the Russian invasion of Ukraine has 
shifted to 'replenishing, replacing and reinforcing', instead of defence innovation, which may result 
in the EU losing its technological edge and further increase dependencies on third countries.288  
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6.4. European Parliament position 
In its recommendation of 8 June 2022 on the EU's foreign, security and defence policy following the 
Russian war of aggression of Ukraine, and in the context of the implementation of the Strategic 
Compass, the European Parliament called on the HR/VP to obtain precise and firm commitment 
from Member States on better defence spending and on efforts to close capability gaps, especially 
strategic enablers.289 The Parliament's recommendation underlined the need to make full use of the 
EU capability development initiatives, specifically PESCO and the EDF, to remedy gaps in stockpiles 
and improve the EU's defence capacities, including air and missile defence. It underlined that 
discussions should be urgently started on another off-budget financial facility 'addressing the entire 
life-cycle of military capabilities ... from collaborative R&D and joint procurement to joint 
maintenance, training and security of supply'.290 In its annual CSDP implementation report for 2021, 
the Parliament regretted the reductions in budget for the EDF and military mobility, and called for 
increased budget for EU defence initiatives. It underlined the importance of PESCO, EDF and CARD 
in enhancing European defence cooperation and encouraged EU Member States to increase 
defence spending and investments and to acknowledge the NATO 2 % of GDP spending 
guideline.291 The European Parliament called for particular attention to be paid to the impact of 
emerging artificial intelligence (AI) technologies, including its potential malicious use, on security 
and defence. The Parliament also called for the EU to take the lead in global efforts to create a 
comprehensive regulatory framework for AI-enabled weapons.292 It also adopted a resolution on 
autonomous weapons systems, in which it inter alia stressed the need to start international 
negotiations on a legally binding instrument prohibiting fully autonomous weapons systems.293 

In the draft annual CSDP report of 9 September 2022, currently under discussion in Parliament's 
Committee on Foreign Affairs (AFET), AFET highlights the importance of full use of the EU capability 
development initiatives and budgets, with a special emphasis on European defence industry 
reinforcement through common procurement act (EDIRPA), EDF, PESCO, CARD and military 
mobility.294 It also welcomes new EU defence initiatives such as the Joint Communication on 
defence investment gaps, the Commission's proposal to develop a regulation to incentivise joint 
procurement, both short-time (EDIRPA) and long-term (EDIP). It highlights that defence investment 
gaps identified must be filled and calls on Member States to significantly increase funding for EU 
procurement mechanisms. 
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7. Partnerships ('Partner' chapter) 
A key deliverable of the Strategic Compass is the further development of security and defence 
partnerships with like-minded partner countries, such as the US, Canada, Norway, the UK and Japan. 
EU leaders also agreed to improve cooperation with partner organisations, especially NATO and the 
UN, as well as regional organisations, such as ASEAN and the African Union.295 EU Member States 
also committed to develop an EU Security and Defence Partnership Forum to increase cooperation 
with partners in addressing common challenges. The first forum will take place in early 2023.296 

Experts largely agree that the partnerships chapter is the least promising of the Strategic Compass, 
and many view it as vague. In many views, it focuses on 'too few' partner organisations and 
countries.297 An ECFR commentator notes that the chapter on partnerships lacks detail and a clear 
strategy, arguing that in the area of security and defence 'the proliferation of partnerships tends to 
become a handy way to create an illusion of progress.'298 A CER expert notes that it is the 'least 
concrete' chapter and notably criticises that there is a lack of clarity within the chapter on how 
support to partners can be made effective, given past failures, e.g. in Mali.299 Further analysis 
criticises that the chapter is 'more of the same' – epitomised by the commitments to 'strengthen 
cooperation' and 'strengthen dialogue'. They also regret the lack of substance on EU plans for 
bilateral partnerships, pointing to the single paragraph dedicated to the US, despite its 
importance.300 Despite these criticisms, notable progress has been made.  

Table 5 – Strategic Compass 'Partner' deliverables and implementation status 
Strategic Compass PARTNER – deliverables to be implemented by 2022 (including 

'by 2023') 
Status 

Further strengthen strategic partnership with NATO, building upon the joint declarations (from 
2022)  

Achieved 

Implement a new joint set of priorities for EU-UN cooperation (2022-2024) (starting in 2022)  Ongoing 

Hold first biennial Security and Defence Partnerships Forum (2022) Postponed 
to 2023 

Deepen political dialogue and strengthen cooperation with Association of Southeast Asian 
Nations (ASEAN – as of 2022)  

Ongoing 

Deepen political dialogue and strengthen cooperation with the Organization for Security and Co-
operation in Europe (OSCE), and develop a joint dedicated roadmap with the OSCE on conflict 
prevention and crisis management (as of 2022)  

Ongoing 

Deepen political dialogue and strengthen cooperation with the African Union (AU). and renew 
and enhance cooperation with the AU, in line with the EU-AU Summit of February 2022 (as of 
2022)  

Ongoing 
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Progress a dedicated EU-US security and defence dialogue, based on the Summit statement of 
June 2021 (as of 2022) 

Achieved 

Conduct live maritime exercises with partners in the Indo-Pacific (by 2023) Achieved 

Strategic Compass PARTNER – deliverables to be implemented after 2022 Status 

Not applicable  

Strategic Compass PARTNER – ongoing deliverables (no specific deadline given) Status 

Pursue closer and mutually beneficial cooperation with the United States  Achieved 

Deepen cooperation with Norway and Canada based on existing dialogues Achieved 

Continue open engagement with the United Kingdom on security and defence Achieved 

Strengthen dialogues on security and defence cooperation with partners in the Western Balkans, 
eastern and southern neighbourhoods, the Indo-Pacific and Latin America 

 

Fully use the Neighbourhood Development and International Cooperation Instrument and other 
relevant EU programmes and increase the use of the European Peace Facility to intensify capacity 
building, and train and equip partners in Africa 

 

Increase network of military advisors and counter terrorism experts in EU delegations to boost 
international diplomatic efforts in the security and defence domain 

 

See Strategic Compass, pp. 59-60; Source: based on available information; informal contacts with EEAS, State 
of Play on 19 November 2022. 

7.1. EU-NATO cooperation 
Progress is already under way on enhancing the EU-NATO strategic partnership, which the Strategic 
Compass recognises as being at the centre of the collective defence of EU Member States which are 
NATO member states. Developed into a strategic partnership in the early 2000s, EU-NATO 
cooperation focuses on issues of common interest. It was expanded through two joint EU-NATO 
declarations in 2016 and 2018, which outline areas for strengthened cooperation.301 The importance 
of compatibility with NATO in all areas is emphasised throughout the Strategic Compass, which 
contains 30 references to NATO.302 According to Deputy Secretary General of the EEAS, Charles Fries: 
'NATO and the EU have never been so aware of their respective advantages, committed to working 
together and firmly united.'303 Importantly, a Euro-Atlantic dinner (involving all NATO and EU 
leaders) was held on 29 June on the margins of the June 2022 NATO Summit,304 at which NATO 
committed to enhance the partnership.305 Both the new NATO Strategic Concept and the EU 
Strategic Compass underline the importance of the partnership and note that cooperation must be 
enhanced further on issues of common interest, such as military mobility, emerging disruptive 
technologies, hybrid and cyber threats.306 A third EU-NATO declaration, envisaged in the near future, 
should provide an opportunity to agree on new areas of cooperation. In his remarks at an AFET 
committee meeting in July 2022, NATO's Secretary General confirmed his support, as well as that of 
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the presidents of European Council and European Commission, for swift work on a third EU-NATO 
declaration.307 Following a bilateral meeting with NATO Secretary General Jens Stoltenberg on 
26 September 2022, Commission President Ursula von der Leyen tweeted: 'the time has come to 
agree a new Joint Declaration to take our partnership forward.'308 The Czech Presidency of the 
Council has also repeatedly stated its intention that it trusts the declaration will be signed during its 
Presidency.309However, at the time of writing the third joint EU-NATO declaration has still not been 
agreed. 

Challenges in cooperation between the two organisations remain however, inter alia due to 
tensions between Turkey and Cyprus and comparatively weak European defence capabilities and 
defence budgets (although these are improving).310 A Delors Institute expert criticises that the 
Strategic Compass is very vague on how EU-NATO cooperation should be enhanced – there is no 
mention as to how to overcome the challenges EU-NATO cooperation faces, such as the Turkey-
Cyprus relationship – and worries that the third EU-NATO declaration will amount to nothing more 
than symbolism and even more staff-to-staff cooperation.311 Experts argue that there should be a 
division of labour between the two organisations and that it is feasible.312 One opinion voiced is that, 
as NATO remains the cornerstone of collective defence, the EU should focus on resilience against 
non-military threats.313 Others, argue that as much as 'it may seem rational ... it would not work.'314 

7.2. Bilateral partnerships 
Many of the actions related to enhancing tailored bilateral partnerships are already under way. 
Notably, the first dedicated EU-US dialogue on security and defence took place on 22 April 2022.315 
In a bilateral meeting prior to the dialogue, EEAS Secretary-General Stefano Sannino and US Deputy 
Secretary of State Wendy Ruth Sherman underlined the 'unique strength of the EU-US strategic 
partnership', as well as the unity and coordination in tackling the Russian invasion of Ukraine. They 
pledged to take further common action to tackle global challenges.316 In the context of cooperation 
on the Russian war on Ukraine, the EU-US Trade and Technology Council has also taken on new 
meaning – for instance, its export controls group deals with the coordination of sanctions.317 
Increased security and defence cooperation is especially significant given that US has not always 
been supportive of European defence ambitions.318 The Trump Administration even sent a letter to 
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the former HR/VP expressing 'deep concern' about EU defence initiatives leading to duplication, non-
interoperable military systems, diversion of scarce defence resources and unnecessary competition 
between NATO and the EU.319  

In strong contrast to this, President Biden has repeatedly stated that he supports the efforts of 
European allies to develop stronger European capabilities.320 The Biden Administration's National 
Security Strategy of October 2022 even specifically states that 'European defense investments, 
through or complementary to NATO, will be critical to ensuring our shared security at this time of 
intensifying competition.'321 However, during the Biden Administration, the relationship was also 
temporarily damaged through the Australia-UK-US (AUKUS) security pact announced in 
September 2021,322 which made headlines when Australia cancelled a billion-dollar nuclear powered 
submarine deal with France and instead entered into an agreement with the US and UK to acquire 
the submarines.323 The move was seen by the French President as a 'betrayal' and affected the whole 
of the EU according to HR/VP Borrell.324 The deal led to a 'crisis of confidence' in the transatlantic 
relationship.325 However, recent developments suggest that AUKUS has been overcome, with 
President Biden participating in a European Council meeting in Brussels in March 2022, to discuss 
support for Ukraine and the strengthening of transatlantic cooperation.326 There, President Biden 
underlined the unity between the EU and the United States, especially since Russia launched its 
unprovoked aggression against Ukraine.327 Indeed, according to experts, the war has significantly 
strengthened US-EU ties, especially in the area of security and defence (examples of which are strong 
coordination on weapons deliveries to Ukraine and sanctions).328 The Biden Administration's new 
National Security Strategy also highlights the importance of cooperation with the European Union 
repeatedly, for instance in the Russian war on Ukraine or in the competition with China.329 However, 
a pundit notes that if in 2024, Trump or a Trump-like president is elected, transatlantic cooperation 
in security and defence could prove much more difficult.330 A Centre for Security, Diplomacy and 
Strategy (CSDS) analyst therefore underlines the importance of delivering on the commitments 
made in the Strategic Compass, as one cannot guarantee that transatlantic relations will always be 
as good as they are under President Biden.331 A Harvard University expert argues that it is untenable 
to continue to rely on the US to guarantee European security, as one cannot expect indefinite 
bipartisan support to defend Europe.332  
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Partnerships with other like-minded partners are also progressing at a steady pace. On 10 June 2022, 
the EU held the second dedicated dialogue on security and defence with Norway333 (the first was 
held on 25 March 2021).334 The exchange of views covered a number of issues, including EU defence 
initiatives, Norway's involvement in CSDP missions and operations, EU-NATO cooperation and the 
transatlantic partnership. Furthermore, in May 2022, a third EU-Canada Joint Ministerial Committee 
(JMC) meeting was held, bringing together the Canadian Foreign Minister and the EU's High 
Representative. They reaffirmed the importance of the transatlantic bond, including the strategic 
partnership between the EU and Canada, as key to global security, expressed unity over the Russian 
war on Ukraine and pledged to work together to promote global peace and security.335 The JMC also 
recognised Canada's long-standing contribution to CSDP missions and operations and lauded 
Canada's participation in the PESCO military mobility project. The JMC also accentuated the 
'potential for more cooperation on security and defence issues'.336 The US, Norway and Canada (all 
NATO members) were also the first non-EU countries to participate in a PESCO project. EU defence 
ministers agreed to invite them to join the PESCO military mobility project in May 2021, and they 
subsequently officially joined the project in December 2021.337 It is one of the flagship EU-NATO 
cooperation projects.338 

The EU has also been boosting its partnerships with Indo-Pacific nations. The Strategic Compass 
makes particular reference to strengthening dialogues on security and defence with partners in the 
Indo-Pacific. The sudden increased relevance of the region to the EU owes itself to the renewed 
tensions in Taiwan and to China's alarming strategic ambitions in the South China Sea,339 but also 
due to the fact that around 40 % of the EU's foreign trade passes through the South China Sea.340 
The EU recognises the importance of working with the Association of Southeast Asian Nations 
(ASEAN) to 'enhance shared awareness and information'341 on a variety of security issues. In fact, the 
EU has had a dedicated dialogue on maritime security with ASEAN for several years, which includes 
cooperation on issues like counter-terrorism.342 By engaging with ASEAN, the EU attempts to 
increase its security contribution in the Indo-Pacific. This has also been made evident with the EU 
strategy for cooperation in the Indo-Pacific.343 Included in the strategy are seven priority areas for 
EU action, one of which falls in the security and defence domain. Through the strategy, the EU 
intends to enhance its naval presence;344 this objective is also emphasised in the Strategic Compass. 
To demonstrate its increased commitment to the region, the EU has conducted a series of joint naval 
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exercises and port calls with Japan, the Republic of Korea, Djibouti and India345. On 
14-15 August 2022, the EU and Indonesia also conducted their first ever joint naval exercise.346 
According to the Strategic Compass, it intends to make these live exercises a common practice. 
While some experts note that Europe's efforts in the Indo-Pacific are already 'impactful, valuable and 
necessary',347 it remains to be seen if EU Member States will commit to this strategy, as ECFR research 
shows that many EU Member States simply have relatively little interest in the region.348 They go 
further by emphasising that it will take more than Germany, France and the Netherlands pushing 
this matter, if the EU wants to ensure the effectiveness of the strategy in the long-run. Indeed, 
analysts note that for the EU to be an effective security provider in the Indo-Pacific region, Member 
States must share the burden of responsibility. Some note that EU Member States, such as Germany, 
Portugal, Spain, Belgium, the Netherlands, Italy, Finland, Sweden and Denmark and should 
contribute naval assets and manpower more permanently.349 Furthermore, when it comes to Indo-
Pacific security, the European powers will have to eventually face the question as to how to position 
themselves vis-à-vis China, given that there is no 'such thing as a united and coherent approach on 
China to date'.350 EU Member State relations with China are mostly determined by their individual 
economic priorities,351 however, these economically driven motivations have since shifted, 
according to some experts. More specifically, since 24 February 2022, Member States have 
developed an increasingly harmonised approach towards China; this change of attitude owes itself 
to China's inaction with respect to Russia's war of aggression in Ukraine.352 Another contributing 
factor to Member States' increased coherence on China is due to the importance of the semi-
conductor industry in Taiwan and therefore the collaborative need to maintain stability in the 
region.  
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In an important step to assert the its interests in the Indo-Pacific, the EU launched a coordinated 
maritime presence in the North Western Indian Ocean in February 2022, to ensure a naval presence 
in the Indo-Pacific, as well as to enhance the EU's role as a global maritime security provider and 
boost partnerships in the region, including with industry in the maritime domain.353  

A partnership in the area of security and defence that is still lagging behind is that with the post-
Brexit UK. Defence experts evaluate Brexit as a 'serious blow' to EU security and defence ambitions, 
as the UK is the 'leading defence power' in Europe and the only other European country except 
France to have force projection capabilities and nuclear capabilities.354 While cooperation in the 
security realm has increased following the Russian war on Ukraine, with close coordination on 
sanctions and on military support to Ukraine being an example, there is still no institutionalised 
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EU-Japan security and defence partnership 

Amongst the Indo-Pacific nations, Japan is one of the important like-minded partners for the EU and has a long 
history of cooperation with the EU in the area of security and defence.1 In this way, the Strategic Compass 
underlines the need to boost the security and defence partnership with Japan.2 For context, Japan has had to 
reassess its security environment amidst Russia's war in Ukraine, China's threats to Taiwan3 and rising threats 
from the Democratic People's Republic of Korea (DPRK). As such, Japan has been seeking closer security 
relations with the EU. The EU's commitment to the partnership was institutionalised in the 2018 Strategic 
Partnership Agreement,4 which highlights 'ambitious plans for cooperation in security'.5 This collaboration 
between both regions has recently been reaffirmed through the 2022 EU-Japan Summit.6 Included in the 
Summit joint statement, the EU and Japan inter alia commit to enhance their 'already close consultations on 
security and defence' and underline that they will increase cooperation on issues such as maritime security, 
disinformation, countering hybrid threats.7 At the Member State level, the Joint Political Declaration between 
Japan and the North Atlantic Treaty Organization8 has also solidified this sentiment of cooperation. According 
to the Strategic Compass and the EU's strategy on the Indo-Pacific, Japan and the EU will continue to consult on 
security and defence issues. Experts underline that there is still much more room for increased security and 
defence cooperation with Japan, and highlight that one area could be the cooperation between European and 
Japanese defence industries.9 Others note that the EU could assist the overstretched Japanese maritime self-
defence force with capacity building efforts and information sharing.10 According to experts, a possible 
hindrance in closer security and defence cooperation with Japan could be EU Member States' wide range of 
approaches to China and the subsequent reluctance of the EU to confront China and interfere with Chinese 
activities in the South China Sea and Taiwan Strait, which is Japan's gravest security threat in the region.11  
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5 ibid.  
6 European Council, 'Joint Statement EU-Japan Summit 2022', May 2022.  
7 See EU-Japan Summit Joint Statement;  
8 NATO, 'Joint Political Declaration between Japan and the North Atlantic Treaty Organisation', April 2013. 
 9 European Council on Foreign Relations, 'The EU and Japan: Strategic Partners in the Indo-Pacific', April 2022. 
10 Soryal, A., 'The EU as a Maritime Security Provider? Prospects for Cooperation with Japan and South Korea', European 
Institute for Asian Studies, June 2022.  
11 ibid. 
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security and defence dialogue.355 As no agreement was reached in the Brexit negotiations, there are 
no provisions on security and defence collaboration in the Trade and Cooperation Agreement – only 
on internal security matters.356 The dispute over AUKUS (see above) and in other areas such as the 
Northern Ireland Protocol have made things even more difficult.357 Analysts argue that the status 
quo will remain for the foreseeable future and that as long as Brexit hardliners remain in power in 
London, coordination on security and defence will only happen on an ad-hoc basis.358 They argue 
concerns over Britain's autonomy will trump any move towards a formal arrangement on security 
and defence cooperation.359 The UK's 2021 Integrated Review of Security, Defence, Development 
and Foreign Policy barely even mentions the EU360 and nor does the Strategic Compass give any 
special treatment to the UK.361 Instead, the UK has been prioritising bilateral relationships with 
individual EU Member States after Brexit.362 However, the current ad-hoc cooperation arrangement 
could have positive aspects, according to an ECFR analyst, as they provide flexibility and 'scalable 
framework for cooperation' in contrast to the more institutionalised versions.363 Nevertheless, the 
former director of Chatham House argues that the current close cooperation on Ukraine should be 
used to mend the relationship and establish a more formal security dialogue.364 On 6 October 2022, 
in an important sign of a rapprochement in the area of security and defence between the UK and 
EU, the UK will be invited to join the PESCO military mobility project (see above), which the US, 
Canada and Norway already joined in December 2021.365  

7.3. European Parliament position  
In its recommendation of 8 June 2022 on the EU's Foreign, Security and Defence Policy after the 
Russian war of aggression against Ukraine, the Parliament called for a stronger EU-NATO partnership 
and encouraged 'very tangible developments' in the EU-NATO partnership in the third EU-NATO 
declaration, which should be swiftly finalised.366 The Parliament recognised NATO's role as the 
cornerstone of collective security for those Member States that are also NATO members. In 2021, 
Parliament adopted a resolution on EU-NATO cooperation, in which it welcomed the intensified 
cooperation with NATO since the 2016 and 2018 Joint Declarations, and emphasised that a strong 
EU-NATO partnership is vital to address the security challenges faced by both organisations.367 In its 
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CSDP annual implementation report 2021, the European Parliament emphasised the importance of 
the transatlantic partnership and specifically welcomed the establishment of the EU-US strategic 
dialogue on security and defence.368 In the Joint Statement adopted at the 84th Transatlantic 
Legislators Dialogue of 22 May 2022, legislators concurred on the value of the EU's own capacity of 
defence and welcomed further steps towards enhancing the EU's defence capabilities. They 
underlined that for the EU this means 'the development of a Defence Union, which includes a rapid 
reaction force, and joint EU defence procurement.'369 It also stressed the importance of close EU-UK 
cooperation on security and defence matters and recommended that the UK be brought into a 
formal framework for cooperation on security and defence through the addition of relevant 
provisions in the EU-UK Trade and Cooperation Agreement.370 Furthermore, Members highlighted 
the importance of closer relations with democratic states in the Indo-Pacific, particularly in areas 
such as cybersecurity, maritime security, hybrid threats and arms control.371  

In the draft annual CSDP report of 9 September 2022, currently under discussion in Parliament's 
Committee on Foreign Affairs (AFET), AFET calls for 'systematisation of security and defence 
partnerships with like-minded partners worldwide'. It highlights the need to enhance the strategic 
partnership with NATO (e.g. through a third joint EU-NATO declaration) and underlines the 
importance of synergies and coherence with the implementation of the new NATO Strategic 
Concept.372 AFET also welcomes the EU-US strategic dialogue on security and defence 'as an 
important milestone in closer transatlantic cooperation and calls for institutionalised security and 
defence cooperation with the UK.373  
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8. Challenges ahead 
As HR/VP Borrell wrote in a blog post: 'next up: implementation, implementation, implementation... 
the real metric for success will be whether the Strategic Compass leads to concrete results or not...'.374 
Many experts concur with this sentiment, according to a European Policy Centre round-up on 
Strategic Compass implementation.375 The results of an international conference on the 
implementation of the Strategic Compass, co-organised by Clingendael and Egmont, suggest that it 
will be of utmost importance for the EU Member States to maintain the necessary political will and 
budgets to ensure successful implementation.376 A seminar co-organised by the EUISS and the 
French Ministry of Armed Forces comes to broadly the same conclusion.377 HR/VP Borrell also 
recognises this, emphasising that 'with many of the necessary tools already in place, what is needed 
most now is the political will to follow through'.378 This will certainly be challenging. Pointing to 
previously unrealised strategies, several experts are wary, given that in the past Europeans have 
produced strategic documents on several occasions promising to identify once and for all the 
direction of European defence, yet failed to ever move 'beyond the starting line'.379 Others however, 
see an 'unprecedented solid political will' committed to implementing the actions in the Strategic 
Compass.380  

Economic concerns also abound: given skyrocketing energy prices381 and inflation,382 it will be a 
challenge to ensure sufficient financial contributions from EU Member States to realise the goals 
within the Strategic Compass, especially with an economy that has already been severely weakened 
by the pandemic.383 Notably, the budget envisaged for the European Defence Fund for 2021-2027 
had to be cut by almost 40 % (from an initial proposal of €13 billion to €8 billion).384 The budget 
dedicated to improving military mobility within the framework of the Connecting Europe Facility 
also was slashed by almost 75 % (from €6.5 billion to €1.69 billion).385 Furthermore, EU Member 
States cut the initially proposed €10.5 billion386 for the European Peace Facility to just €5 billion.387 
With fears of a looming recession,388 upholding the financial commitment to deliver on the Strategic 
Compass may prove difficult. On the other hand, the Russian war on Ukraine has caused an 
unprecedented shift in EU Member States' policies on defence and commitments to investment in 
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defence.389 Therefore, arguably the financial conditions for concrete progress are better than ever,390 
given the will to increase defence budgets among EU Member States.391 

Given the urgency of the matter and the challenges that lie ahead, the President of the European 
Parliament, Roberta Metsola, in an opinion piece published in October 2022, underlined the utmost 
importance of 'stepping up' when it comes to EU security and defence. Highlighting that the EU has 
taken unprecedented steps to enhance its strategic autonomy and resilience and decrease its 
dependencies, she emphasised that it was crucial that urgent actions within the Strategic Compass 
be implemented with utmost priority.392 Metsola noted that creating a rapid deployment capacity, 
enhancing military mobility and developing swifter and more flexible decision-making processes are 
all 'steps in the right direction'. She highlighted the unprecedented military support delivered to 
Ukraine, but underlined that this had resulted in major gaps in military stocks, which would require 
improved coordination in defence procurement to be able to fill those gaps and deal with capability 
gaps. She also called for a shift in historic reservations on the part of Germany and other European 
nations to play a central role in the European security architecture and noted the need for new 
solutions to supply Ukraine with tanks and air defence systems while taking a collaborative approach 
to the costs. Parliament's president concluded with a call to action:  

'In assessing our strategic environment, we need to act in unison – with greater coherence and a common 
ability to safeguard life in Europe, as we know it. For the European Parliament this is not a question, it is a 
necessity and a call for action. We have no choice but to step up.'393 
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On 21 March 2022, the European Union's ministers of 
defence and foreign affairs adopted the Strategic 
Compass, with EU Heads of State and Government 
subsequently endorsing it on 24 March 2022. The 
Strategic Compass is an actionable framework for the 
EU's security and defence up until 2030. It sets out 
concrete actions and timelines, with 51 of the 
81 deliverables listed in the document to be 
implemented by the end of 2022. 

Ahead of the European Council meeting on 
15 December 2022, where the implementation of the 
Strategic Compass will be a central topic of discussion – 
based on a progress report by the High Representative 
– this in-depth analysis examines the status of 
implementation of the tangible deliverables in the 
Strategic Compass, as well as the opportunities and 
challenges that lie ahead. Following an introduction on 
recent developments in the area of EU defence, the 
analysis goes on to look at the 'act'; 'secure'; invest' and 
'partner' chapters of the Strategic Compass individually. 
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