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THE EUROPEAN EXTERNAL ACTION SERVICE:
A PRELIMINARY EVALUATION
Małgorzata Gałęziak

This work examines the new European diplomatic corps launched within 
the framework of the Lisbon Treaty. Based on the decision from 26 July 
2010 by which the Council of the European Union established the or-
ganisation and functioning of the European External Action Service, this 
work constructs a comprehensive ex-ante evaluation of the latter. Several 
essential criteria are analysed and assessed, such as the relevance, effi-
ciency, effectiveness, utility and sustainability of the future diplomatic 
corps. Accordingly, the study comments on the coherence and imple-
mentation process of the Service, consequently revealing the potential 
risks linked to its launching on the basis of current provisions. Finally, 
the work tackles the issue of steps that still need to be undertaken by the 
actors involved in the decision-making process as well as of the matters 
to which the latter need to pay special attention in order to launch and 
sustain the Service successfully.

1 .  Introduction 

Heated debates arose during the past few months over the organisation, 
functioning and accountability of the new European External Action 
Service (EEAS) headed by the Union’s High Representative for Foreign 
Affairs and Security Policy, Baroness Catherine Ashton. As different sce-
narios concerning the implementation of the new European diplomatic 
corps emerged, so did the cleavages within the EU. Currently, it seems 
that the majority of the necessary agreements have been reached so the 
Service could be launched on the symbolic date of 01 December 2010; 
exactly one year after the entry, into force, of the Lisbon Treaty. Yet, an 
important question has been raised asking whether the agreed blueprint 
of the new European diplomatic body will prove effective enough to de-
liver on its self-identified objectives.

Given that the agreements concerning the work of the Service have 
only recently been reached, and that the EEAS began functioning at the 
end of 2010, the only method currently available to estimate its effective-
ness is an ex-ante evaluation; the purpose of which consists of gather-
ing all available information about the project and analysing the existing 
data in an exhaustive framework. This method of enquiry allows scholars 
to define precise objectives of the action to be deployed as well as to de-
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termine if they can be met on the basis of the instruments available. The 
analysis will assess the existence of an eventual expectations-capabilities 
gap as well as estimate the potential risks of the project.

While the analysis of this work provides insights which were visible 
before the launching of the Service, it nevertheless allows an assessment 
towards which the outcome of negotiations gravitated around. Two pos-
sibilities arise: either the compromise reached by the actors involved in 
the decision-making process is indeed the basis for the optimal function-
ing of the new body or there is a risk that the outcome of exhaustive 
negotiations, while satisfactory for all the parties, does not provide neces-
sary inputs for the European diplomatic corps to fulfil its mandate.

2 .  The General Context 

The strategy of setting the EEAS had been first discussed during the 
debates in the framework of the Convention for the Future of Europe. 
Consensus of European leaders held that modern challenges could not 
be properly addressed by individual EU Member States. Therefore, hav-
ing a truly united, coherent and consistent foreign policy throughout 
the EU emerged as a new and ambitious objective to be achieved by the  
EEAS, designed as an efficient instrument. Given the failure of the rati-
fication process of the Constitutional Treaty, the provisions concerning 
the amendments of the European Common Foreign and Security Policy 
(CFSP) and, consequently, the creation of the External Action Service en-
tered into force only recently with the Lisbon Treaty. 

The heated debates about the role, organisation and functioning of the 
Service have not only been present in the inter-institutional environment 
but equally in the academic milieu. Indeed, many experts in the field in-
cluding: Józef Batora, Antonio Missiroli, Brian Crowe, and Richard Whit-
man, have published important contributions.1 Equally, various research 
organisations such as the Overseas Development Institute,2 the European 
Centre of Overseas Development Policy Management,3 the International 
Policy Analysis4 or the Challenge Observatory5 have assessed the develop-
ment of the European External Action Service. However, these publica-
tions mostly preceded the decision taken by the Council on the organi-
sation and functioning of the EEAS. The current report seeks to, on the 
basis of the latter decision, assess ex-ante the question of whether the 
Service will become an efficient instrument to address global challenges. 

3 .  Analytical Framework

The purpose of the ex-ante evaluation is to determine several criteria that 
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will ultimately provide an estimate answer to four broad questions:6

1. Is the establishment of the European External Action Service a relevant 
strategy?
2. Is it likely to be effective? 
3. Is it likely to be efficient? 
4. Will the likely impacts of the Service provide a long-term solution for 
the broader needs of the EU external action and therefore evidence its 
utility and sustainability?

In order to reach the evaluation stage of the analysis, it is crucial to first 
define the correlation between the overall functioning of the Union in 
terms of external action and the particular strategy of setting up the 
EEAS. Such a correlation needs to be set on the basis of six indicators7 

Needs and 
problems

Objectives Inputs Outputs Outcomes 
and 

results

Impacts

The objectives, inputs and outputs are indicators relating specifically to 
the strategy. The other three indicators are connected to the broader en-
vironment. In other words, the strategy is designed in order to provide a 
solution to specific weaknesses of the EU external action. The outcomes, 
results and wider impacts of the programme will hopefully remedy the 
gaps that were found in the initial situation.8

Given that the present study consists in an ex-ante evaluation, only a 
limited number of indicators can be analysed. Thus, only the former three 
indicators (needs and problems, objectives and inputs) are addressed in 
the present study. In contrast, in order to describe and examine addition-
ally the latter three indicators, an ex-post evaluation will be necessary.

In order to provide a detailed evaluation of the Service’s relevance, ef-
ficiency, effectiveness, utility and sustainability, the first stage will consist 
in the definition of the pertinent indicators.

4 .  Problem Analysis 

The functioning of the EU is elaborated on the basis of the primary and 
secondary sources of law; primary sources are the Treaties and second-
ary sources consist of the legislative acts adopted on the basis of these 
Treaties. These can be regulations, political statements, and recommen-
dations (etc). The legal sources of the Union often set general principles 
or ideals that should be pursued by the Member States and the European 
institutions. The definition of a specific problem or the assessment of 
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needs is usually based on the gap that exists between such an ideal or 
general principle and the action taken in reality and all programmes and 
strategies undertaken by the EU aim to fill such gaps with consistent ac-
tion.9 The rationale for the problem analysis is twofold: it provides justifi-
cation for the deployment of the strategy while offering a reliable starting 
point  to assess needs as well as define the objectives of the strategy.10 

The definition of the problem relevant for this study can be traced 
back to a crucial document that has shed new light onto the threats 
brought with the 21st century. This document, the European Security 
Strategy (ESS)11 (and subsequently its implementation report) has drawn 
a new perspective on the way the EU should act.12 Indeed, facing the new 
threats described by the Strategy as well as combining them with the re-
cent economic and financial turmoil, it became clear that the individual 
EU Member States are in no position to address the new global situation 
on their own. Therefore, if the new challenges are to be addressed, the 
EU needs to be more united and the Member States need to act together 
in order to eventually become a single global actor. In this context, the 
report calls for an EU foreign policy that would be coherent, active and 
backed by the necessary capabilities. The gap that exists between the vi-
sion drawn by the European Security Strategy and the reality of EU for-
eign policy is rather wide. The CFSP that has been initiated together with 
the Treaty of Maastricht did not experience such a significant progress as 
the other EU policies. Due to the fact that foreign policy is considered as 
one of the major components of national sovereignty, European leaders 
showed continuous reluctance to fully integrate this area. However, an 
EU characterized by (currently) 27 different foreign policies cannot aspire 
to become an effective and visible actor in international politics. Thus, 
further coordination and enhanced flexibility are necessary to address 
existing challenges.

5 .  Needs Assessment

In order to assess particular needs, it is crucial to delimitate the target 
group affected by a defined problem.13 In the case of the present study, the 

“target group” is threefold: the leaders of the EU Member States which 
have the political will to make the EU external actions more coordinated 
and consistent, the EU citizens as well as the external actors have expec-
tations in this policy area. Indeed, candidate countries and international 
organisations would expect the EU to have a clearly defined single foreign 
policy. Thus the needs and interests of the target group affected by the 
problem can be more easily defined; the former being to face the global 
threats and the latter to seize the opportunities brought by globalisation.
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The problem definition and the needs assessment are phases naturally 
followed by the elaboration of objectives. In this case, the objective for 
the EU in general would be to tackle its weaknesses CFSP and evolve into 
a global actor. However, to carry out a valuable ex-ante evaluation, objec-
tives need to be redefined much more precisely. 

6 .  Objective Setting

As defined by the European Commission in the relevant working paper, 
‘the purpose of this part of ex ante evaluation is to translate high-level 
policy goals into more tangible quantified or otherwise measurable ob-
jectives, and to define on what basis achievement will be measured.’14 The 
stage of the objective setting is one of the most crucial steps of an ex-ante 
evaluation. Given that the study occurred before the launching of the an-
alysed strategy, it is impossible to describe its outputs, outcomes, results 
and impacts. Therefore, this scrutiny will describe the objectives set for 
these indicators. On this basis, three categories can be emphasised – the 
general, specific and operational objectives. 

7 .  General Objectives 

The general objectives are set in accordance to the desired outcomes or 
ultimate impacts. In order to express such an outcome or ultimate im-
pact, very broad indicators are used, such as economic growth or com-
petitiveness.15

The general objectives for the deployment of the new strategy i.e. the 
establishment of the European External Action Service can be found in 
the first Chapter of the Title V of the TEU, entitled General Provisions on 
the Union’s External Action. Article 21 §2 of this Chapter reads: ‘the Un-
ion shall define and pursue common policies and actions, and shall work 
for a high degree of cooperation in all fields of international relations.’16 
Furthermore, the second indent of the third paragraph of the same Arti-
cle establishes that :

‘the Union shall ensure consistency between the different areas of its ex-
ternal action and between these and its other policies. The Council and 
the Commission, assisted by the High Representative of the Union for 
Foreign Affairs and Security Policy, shall ensure that consistency and shall 
cooperate to that effect.’17 

On the basis of this article, a global indicator can be defined as being the 
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full consistency of the EU’s external action within the framework of the 
Lisbon Treaty in order to become a global actor and thus benefit from 
major influence in international relations. Furthermore, it is crucial that 
the external action is coordinated and that it remains consistent with any 
other policy carried out by the EU. 

8 .  Specific Objectives 

This category of objectives is the intermediate level that needs to be ful-
filled in order to reach the general objective. It is of a more immediate 
and precise target. In other words, these objectives are determined by di-
rect and short term results. The accomplishment of the results set can be 
influenced by external factors, independent from those who administer 
the strategy. However, they are more in command of the administrators 
than the general objectives which usually tend to be influenced by other 
factors to a large extent.18 

In the case of this study, the specific objective is the deployment of 
the strategy itself; to launch the EEAS and ensure it functions effectively. 
Thus, the Service would coordinate the EU’s external action and rela-
tions guaranteeing their consistency as it will be taken care of by a single 
body. Moreover, all the Union delegations will be coordinated by the lat-
ter and the external representation will be guaranteed by the head of the 
EEAS (the High Representative) so the external action should become 
much more coherent and consistent. 

9 .  Operational Objectives 

The operational objectives are determined by the most direct effects of 
the strategy deployed (i.e. the output indicators). An example of an out-
put indicator could be the number of worked hours or the number of 
projects that have been carried out. The operational objectives are the 
most controllable by the administrators of the strategy. Moreover, they 
can be subject to a direct verification and evaluation which is not possible 
with the two previous categories.19

In the final and official Council’s Decision20 establishing the organi-
sation and functioning of the EEAS many output indicators are already 
referred to. The operational objective that may be regarded as the most 
present in the Council’s Decision is the support and cooperation role of 
the Service. In fact, the EEAS, once launched, should provide support to 
various bodies. Besides the High Representative of the Union for Foreign 
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Affairs and Security Policy in all the mandates that this position encom-
passes, the EEAS is called upon assisting the President of the European 
Council, the General Secretariat of the Council, the President of the 
Commission and the Commission itself, the diplomatic services of the 
Member States, the European Parliament and other institutions and bod-
ies of the EU (among others the European Defence Agency, the EU Sat-
ellite Centre, the EU Institute for Security Studies and European Secu-
rity and Defence College). Besides the support indicator, another output 
often mentioned in the Decision is the coordination and management 
role. In fact, the Service should ensure the full coordination between its 
interior structures and with other actions and policies of the EU. As for 
the Union Delegations, the task of management and coordination with 
other EU policies is entrusted to the Head of Delegation. Similarly, the 
representation of the EU in the third country where the Delegation is 
located as well as the power of concluding contracts is likewise vested in 
the Head of Delegation.21

Other operational objectives that can be found in the Council’s Deci-
sion of 26 July 2010 are the participation in preparatory work carried out 
by the Commission in various areas, the insurance of the budget trans-
parency, the guarantee of the staff mobility and its unique allegiance to 
the EEAS and the High Representative as well as the active participation 
in the deployment of the relevant instruments.22

10.  Provision of Inputs 

The input indicators encompass the amount of funds, materials or efforts 
that are put in the project. In other words it represents anything put into 
a system to achieve a specific output or a result. The assessment of the 
inputs for the European External Action Service will provide a valuable 
basis for the ex-ante evaluation. Such data will enable to determine if the 
relation between the capabilities and the expected results is realistic or, 
on the contrary, there is a gap being present already at the beginning of 
the strategy deployment.

The inputs of the EEAS are represented by all the capabilities that are 
put into the system in order to achieve the targeted results. Therefore, 
the Council’s Decision on the organisation and functioning of the EEAS 
gives an almost exhaustive list of inputs involved.

The first category of inputs can be referred to as structures, involv-
ing the institutional architecture of the Service. In the Decision it can 
be found that the Service shall be composed of both the central admin-
istration (located in Brussels) and of Union Delegations. The former will 
encompass a series of directorates-general, ‘comprising geographic desks 
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covering all countries and regions of the world, as well as multilateral 
and thematic desks’23 and for ‘administrative, staffing, budgetary, security 
and communication and information system matters.’24 With few excep-
tions,25  the EEAS will include from the General Secretariat of the Coun-
cil the policy unit, the CSDP and crisis management structures as well 
as the Directorate-General E, and from the European Commission the 
Directorate-General for External Relations, the External Service and the 
Directorate-General for Development. Moreover, if the necessity shall 
arise, both the Council and the Commission are required to provide as-
sistance to the Service.26

These structures will be led by the recruited personnel of the EEAS on 
the basis of merit but carefully equilibrated both in terms of geographi-
cal and gender representation, will encompass ‘officials from the General 
Secretariat of the Council and from the Commission, as well as personnel 
coming from the diplomatic services of the Member States.’27 To this could 
be added, if necessary for the work of the EEAS, the specialised seconded 
national experts. The most crucial positions in the Service’ hierarchy will 
be the Executive Secretary-General, followed by two Deputy Secretaries-
General and a series of Directors-General. The staff, established as being 
proportionally one-third from the Member States and 60% of permanent 
EU officials (both at AD level), will benefit from a common training in 
order to most efficiently carry out the work of the Service.28 Finally, a 
major input for the Service will be embodied in the involvement in the 
management and programming of the external assistance instruments.29

The determination of the inputs provided for the EEAS represents the 
last indicator that can be examined in an ex-ante evaluation given that 
the outputs, outcomes and impacts cannot be determined at this stage.

11 .  Evaluation 

With the four stages described above – problem definition, needs assess-
ment, objective setting and input provision – the basis necessary for the 
ex-ante evaluation is complete. Therefore, enough data is collected in or-
der to answer to the questions outlined at the beginning of the section.

Relevance of the strategy is one of the most crucial stages of the ex-
ante evaluation as it determines whether it is pertinent in addressing the 
needs identified or not. In other words, the strategy proves to be relevant 
if the objectives set provide solutions to the recognised problems and 
needs. The effectiveness is in contrast based on the relation between the 
objectives and the expected outputs, outcomes and impacts. In an ex-an-
te evaluation, the effectiveness will take form of an estimation based on 
the level of probability that the objectives will be achieved. The efficiency 
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of the strategy can be evaluated on the basis of inputs. It will determine 
if the inputs are likely to be translated in an optimal way into concrete 
results. Finally, the evaluation of utility will ascertain whether the final 
impacts of the strategy are likely to influence the broader needs, defined 
during the first stage of the analysis.30

There are several additional aspects that should be addressed in addi-
tion to this evaluation framework. These would consist in the determi-
nation of internal and external coherence of the system, the quality of 
the proposed implementation programme and finally the assessment of 
potential risks associated with the deployment of the strategy.31 These 
factors shall be addressed as additional criteria, completing the ex-ante 
evaluation and providing a more detailed panorama of the deployment of 
the new European diplomatic corps.

12 .  Relevance:  Do the Objectives  Meet the Needs?

As stated previously, the general objective of the considered strategy is to 
achieve full consistency of the EU external action as well as to ensure the 
coordination between the latter and other EU policies. Through achiev-
ing this target, the Member States as well as the EU institutions would be 
guided by the principle of stronger cooperation aiming towards a single 
EU foreign policy. Thus, once the EU Member States reach an agreement 
in terms of a common foreign policy, the EU would be able to rise as a 
single global actor hence capable of consciously facing the global threats 
of the 21st century as well as taking hold of the opportunities created by 
globalization. Accordingly, the achievement of a consistent external ac-
tion within the EU should in consequence provide tools to address the 
needs and interests of EU Member States in this particular policy field.

In terms of more specific objectives, one can perceive that the external 
action of the Union was always featured by a certain division between 
institutions. This issue was among other mirrored in the three separate 
mandates dealing with external relations, namely the High Represent-
ative for the Common Foreign and Security Policy, the Foreign Affairs 
Council chair and the DG RELEX Commissioner. While striving for over-
all coordination on the one hand between institutions and on the other 
hand between the Member States, the full consistency could not be ac-
complished with such a divided institutional architecture. Concurrently 
with the Lisbon Treaty, these three mandates have been brought together 
in a single person – the High Representative of the Union for Foreign Af-
fairs and Security Policy. Accordingly, the deployment of the European 
External Action Service will bring together all the departments from the 
Council and the European Commission that dealt with external relations. 
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The formation of this new body, specialised specifically in EU external ac-
tion and subject to the unique authority of the High Representative (both 
the central administration and the Union delegations to third countries) 
ensures a much more effective coordination. Furthermore, as the High 
Representative carries the task of representation of the EU in terms of 
foreign policy both the EU visibility and the consistency at the interna-
tional arena have much more aptitude for being achieved. This stage, 
enabling through the deployment of the EEAS the realisation of the gen-
eral objective, constitutes an intermediate phase on the path towards ad-
dressing the needs and thus resolving the initial challenge.

Consequently, it can be assessed that the discussed strategy is relevant 
as the achievement of targeted objectives would create an essential in-
strument. In other terms, if the Member States reach the consistency of 
the EU external action and, consequently, act in common ‘in all fields 
of international relations,’32 they will equally be able to find a common 
way to address the global threats and seize the opportunities. Hence, the 
needs for the purpose of which the strategy has been created will be tack-
led. 

13 .  Effectiveness  :  are the objectives  likely to be 
achieved?

Unlike the determination of the relevance of the strategy, its effective-
ness cannot be assessed on the basis of the general objectives. Indeed, es-
pecially in the context of an ex-ante evaluation, the question whether the 
general objectives are likely to be achieved is impossible to answer due 
to the fact that the latter are influenced by external factors to a large ex-
tent. Consequently, to achieve these objectives the sole strategy is rarely 
sufficient. Furthermore, the other factors that will influence the way in 
which the targets will or will not be reached are frequently out of the 
strategy administrator’s control. Thus, in order to assess the effective-
ness, the focus needs to be shifted from general objectives to specific and 
operational ones.

The assessment of the probability of achieving specific and operational 
objectives is more realistic. This is due to the fact that in these two cat-
egories less external factors are involved. The specific objective, namely 
the launching and deployment of the European External Action Service 
is quite likely to be achieved. Undeniably, much effort has been put in the 
negotiations as to create the most adequate body that would meet the set 
targets. First of all due to the imposition of the Lisbon Treaty provisions 
and second of all given the agreement reached between the European 
institutions as to the living architecture, the European External Action 



cejiss
1/2011

12

Service has been officially launched on the date of  the one-year anniver-
sary of the entering into force of the Lisbon Treaty (1st December 2010). 
However, the launching is currently followed by an initial experimental 
phase during which the provisions agreed upon on paper will need to be 
tested and shaped in reality. The question that is left open in the context 
of the specific objectives is the ensuring of the correct working of the 
Service. In fact, it may occur that the provisions negotiated between the 
institutions will fail to be the most effective way of coordinating the EU 
external action. In order to verify if the appropriate working of the EEAS 
is likely to be achieved, the attention must be turned towards the opera-
tional objectives.

The operational objectives can be divided into broad categories. Argu-
ably, the details of these output indicators do not need to be discussed 
as they have been cautiously considered in the above section. Therefore, 
in order to assess if the operational objectives are likely to be achieved, 
essentially key words will be taken into consideration. The first category 
that will be discussed is the coordination and management role of the 
Service. Indeed, it has been emphasised that the essential role of the 
EEAS is to ensure the overall coordination of the EU external action. The 
latter would consist on the one hand in the work within the central ad-
ministration and between the latter and the Union delegations, and on 
the other hand between the work accomplished by the Service in gen-
eral (the central administration and the Union delegations) in terms of 
external action and foreign policy with all other EU policies. The first 
type of coordination within the Service, including the Union delegations, 
seems likely to be achieved. This is due to the fact, that all the person-
nel involved in these structures would be under the unique authority of 
the High Representative. This unique allegiance, also an output indica-
tor, is a necessary factor for achieving the coordination objective. If the 
structures composing the Service would depend on several higher au-
thorities, this particular operational objective would be much more dif-
ficult to achieve. What seems more complex to attain is the coordina-
tion between the work done by the EEAS and the other EU policies. This 
kind of coordination is much more demanding as it involves additional 
time for inter-institutional negotiations, debates and agreements. As the 
coordination of the EU external action management with other policies 
is a provision present in the Treaty, it will in fact need to be achieved. 
However, it can eventually be mirrored by a less active Service reluctant 
to undertake more innovative actions. The third key word category of 
operational objectives is the support and assistance. The support and as-
sistance of the Service for the European institutions, Member States and 
other bodies and agencies seems somehow correlated to the coordina-



The European 
External 
Action 
Service

13

tion and management task. Indeed, given that the Service will become 
the body coordinating the entire external action of the Union, it will 
represent the ultimate source of assistance to other actors that aspire to 
undertake action related to external relations and foreign policy of the 
Union. This objective displays a proportional pattern to the coordination 
task. In other terms, the higher the coordination level that the Service 
will achieve, the higher will be its ability to provide valuable support for 
other institutions. Therefore, the probability of achieving this particular 
operational objectives is strongly dependent from another one.

Thus the effectiveness of the strategy is already a much less evident 
criterion to be assessed. While it is almost certain that the specific objec-
tives will be achieved, the operational ones are strongly dependent on 
the one hand from one another and on the other hand from the inter-
institutional environment of the EU.

14.  Efficiency:  Are the Inputs Sufficient to Be Trans-
lated into Set Results? 

The major input, as described in the first part of this section, is the 
movement of the structures responsible for the external action from 
the General-Secretariat of the Council and from the European Com-
mission. These structures, while remaining the same, by the act of being 
brought within the same body and under a single authority should even-
tually multiply their efficiency thus leading to concrete results in terms 
of consistency. The transferred departments will be accompanied by the 
Directorate-General for internal management that will ensure the cor-
rect functioning of the various units and to concentrate all administra-
tive matters. The transfer will not only be a theoretical input but, equally, 
a physical. Indeed, the relevant documentation, archives and personnel 
shall be transferred along with their respective departments thus pro-
viding all the information and competencies necessary to carry on the 
efficient functioning. Thus the only practical modification of these struc-
tures will encompass the change of authority which, as mentioned above, 
should greatly enhance and speed the process of action deployment.

With staff coming from the General-Secretariat of the Council and 
from the European Commission, the EEAS will need to complete the re-
maining one third of the personnel by officials coming from the Mem-
ber States. These, recruited by merit and qualifications while keeping the 
geographical and gender balance should provide a valuable asset to the 
Service and guarantee the adequate representation of the Member States. 
Equally, in terms of staff, the Service will present a more pyramidal struc-
ture with under the High Representative an executive Secretary-General, 
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assisted by two deputies Secretary-Generals and followed by Directors-
General in charge of different departments. The question of hierarchy 
was part of the red lines in the negotiations preceding the final decision. 
In fact, it is difficult to assess whether this living architecture will be more 
likely to achieve concrete results than a more horizontal structure. Argu-
ably, given the multitude of engagements that the High Representative 
needs to attend, a strong figure that will ensure the correct functioning 
of the Service and a second authority should provide a positive asset for 
the running of the Service. However, this structure needs to be deployed 
before any conclusions as to its aptness can be drawn. In contrast, what is 
a very positive input in terms of staff, is the elaboration of provisions as 
to a common training for all the personnel of the Service. Indeed, given 
the diverse environments from which the staff will come from, a com-
mon training will provide the entirety of personnel a collective knowl-
edge basis. This input should rapidly translate into concrete results as 
the productivity and efficiency of the staff after the training should be 
enhanced.

Finally, the remaining two inputs that are very likely to be translated 
into concrete results is on the one hand the fact that the Union Delega-
tions’ staff will come from the EEAS central administration and on the 
other hand that the Service will have at its disposal various external as-
sistance instruments. In what concerns the former aspect, the fact that 
it is the personnel from the EEAS central administration that will be ap-
pointed to work in the Union Delegations should most likely become 
a factor of effectiveness. The delegated persons will already be familiar 
with the work of the Service and thereof will be more suitable to ensure 
the coordination between the central administration and the delegations 
to third countries. As to the second factor, the external assistance instru-
ments, they are necessary to fulfil the intended function of the Service. 
Indeed, when the position of the new High Representative was created, 
the rationale behind it was to merge the authority and the budgetary ca-
pacity as to truly boost the EU external action. Consequently, for the sake 
of its effectiveness, the Service requires a series of instruments that it 
could deploy opportunely. The fact that the instruments will be managed 
jointly by the Service and the relevant Commission departments, could 
eventually slow down the process of their application. However, almost 
certainly the available external assistance instruments will be translated 
into concrete actions that will enhance the visibility and efficiency of EU 
as a global actor.

It is worth highlighting that not all of the inputs to the EEAS can be 
assessed in the current study. This is due to the still pending negotiations 
on the subject of staff and financial regulations.
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Nevertheless, the already adopted provisions show a definitive aptness 
to achieve a high degree of efficiency. With the already available inputs, 
the Service is most likely to accomplish its dual role of one the one hand 
assisting the decision-making process, and on the other hand represent-
ing the decisions taken within the EU on the international arena.

15 .  Utility and Sustainability:  Are the Estimated Im-
pacts Likely to Provide Long-term Solutions to the 
Defined Needs?

Following the analytical framework set at the beginning of this study, the 
estimated impacts are in other terms the general objectives defined in the 
first part of this section. In this light, it is useful to reformulate the ques-
tion. Thus, can the fact of identifying and undertaking ‘common poli-
cies and actions’33 as well as cooperating ‘in all fields of international rela-
tions’34 establish a system that would function to effectively address the 
global threats? Importantly, it has to be kept in mind that the latter are 
constantly changing (as evidenced by comparing the European Security 
Strategy and its implementation report) thus in order to provide long-
tem solutions it is not a concrete plan of addressing specific global threats 
that is needed, but rather a procedure of common action to be applied to 
any threat triggered by globalisation.

The achievement of a single EU foreign policy is a very ambitious tar-
get. It is for a reason that even after nearly 20 years of having the Com-
mon Foreign and Security Policy the attitudes of the Member States still 
have not converged. Given the historical context of each Member State, 
to have a truly single EU foreign policy demands many sacrifices in terms 
of sovereignty. Nevertheless, in the light of the global threats and oppor-
tunities, the EU Member States need to realise that there is not a single 
one of them that can become a global actor and thus have any influence 
on the international area. The CFSP was the first step on the path to-
wards a politically integrated EU. The EEAS is the second step. It is a tool 
that, if endowed with the adequate inputs, should eventually establish 
a procedure that will make the set objectives a reality. If such a system 
could be elaborated, it should indeed provide long-tem solutions as no 
matter what global threat or opportunity appears, the Member States will 
be able – through negotiations within an established framework – to de-
termine a common foreign policy solution (implying a single response) 
whilst maintaining consistency with all other EU policies. 

Coherence 
Once the core of the ex-ante evaluation is constructed, it is useful to ana-
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lyse some additional criteria that will help assess the potential success of 
the strategy. Coherence is one such criterion. Indeed, if the strategy is 
showing incoherencies in its elaboration, there are few chances that such 
flaws will correct themselves once the strategy is launched. Therefore, it 
is important to ascertain if the design of the strategy is fully consistent. 
There are two dimensions that can be examined as far as coherency is 
concerned – internal and external.

Internal
The internal coherency of the EEAS encompasses the coordination of 
structures within the central administration and between the latter and 
the Union delegations to third countries and international organisations. 
This question however, has already been considered in the context of as-
sessing the effectiveness of the Service. Indeed, within the framework 
of the coordination operational objective, it has been ascertained that 
due to the single authority to which the entire Service (both the central 
administration and the Union delegations) will hold a unique allegiance, 
the internal coherency is most likely to be achieved.

External 
External coherency entails that the actions and policies deployed by the 
Service will remain consistent with other EU policies. This kind of coher-
ency will be much more difficult to achieve for the Service. Indeed, while 
designing the EEAS as the best way to produce a single foreign policy, it 
may contrast with other components of the acquis communautaire. For 
example the principle of subsidiarity which is an essential element of the 
assessment if a proposed action should or should not be deployed. Valid 
arguments could be found both in favour of the added-value of acting 
at the EU level (as a single EU foreign policy would enable it to become 
a global actor and address the current challenges) and of acting at the 
national level as each Member State has a different historical context and 
thus diverse foreign policy inclinations. Thus, it can be ascertained that 
the external coherency of the strategy could eventually become a chal-
lenging factor once the latter is launched. 

Implementation System
The implementation system of the new Service seems to be a compre-
hensive procedure at first glance. Following the inter-institutional de-
bates, the final decision was adopted by the Council on the 26 July 2010. 
There are three immediately following stages. Firstly, one month fol-
lowing the Council’s Decision, the High Representative presented an 
estimate of the revenue and expenditure of the EEAS for the following 
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financial year. The European Commission should subsequently either 
amend these estimates or consolidate them in the draft budget. Secondly, 
the institutions should reach an agreement over the Staff and Financial 
Regulations and their amendments. Finally, the recruitment procedure 
should start as soon as possible. These phases, currently ongoing, should 
be finalised before the official launching of the Service scheduled for 
the 01 December 2010, on the first anniversary of the entry into force of 
the Lisbon Treaty. Once the Service is launched, the transfer of relevant 
departments from the General Secretariat of the Council and from the 
Commission will take place, currently scheduled to become effective on 
the 01 January 2011.35 Moreover, according to the Council Decision, ‘in ac-
cordance with the Staff Regulations, upon their transfer to the EEAS, the 
High Representative shall assign each official to a post in his/her function 
group which corresponds to that official’s grade.’36

Upon the assessment of the implementation stages, two observations 
can be made. First of all, while examining the Council’s Decision, one 
can perceive that the many regulations still need to be adopted. Among 
others, the High Representative will need to adopt specific arrangements 
with MEPs for access to classified documents and information in the area 
of CFSP, provisions relating to issuing of instructions from the Commis-
sion to Union delegations, rules as to the activity of the EEAS, selection 
procedures, rules on mobility, security and common training and internal 
rules for the management of the administrative budget lines.37 This impli-
cates that there is still a long and complex procedure before the EEAS will 
be up and running on a daily basis. In contrast, the second observation 
which indicates a positive assessment of the implementation procedure 
is the presence of foreseen reports as to the progress of the latter. In fact, 
the Council Decision envisages a first report at the end of 2011 followed 
by a review in mid 2013 on the basis of which would take place a potential 
revision of the Decision at latest at the beginning of 2014.38

On the basis of this appraisal, it can be estimated that while the im-
plementation process is rather clearly determined and several evaluation 
reports are scheduled during the initial phase of the functioning of the 
Service, there remains several regulations to be adopted as soon as pos-
sible. The lack of a precise time frame for their adoption could be a factor 
delaying the implementation process thus prolonging the initial phase 
during which the Service cannot reach its full efficiency. 

Risk Assessment 
One of the potential risks linked to the deployment of the examined 
strategy is, as assessed, the assurance of its external coherency. Undeni-
ably, the possibility exists that the necessity of finding an inter-institu-
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tional agreement on the consistency of each proposed external action 
with every other part of the acquis might eventually lower the output of 
the Service.

However, this issue is not the only challenge that the deployment of the 
EEAS might encounter during its implementation and the initial phase 
of its functioning. Especially two issues can be referred to in this section. 
First of all the challenges linked to the recruitment provisions and second 
of all the matter of the hierarchy within the Service. It is noticeable that 
both of these issues were part of the red lines during the inter-institu-
tional debates and, while the agreement has been found, doubts persist 
as to the living architecture.

As far as the recruitment provisions are concerned, two ambiguities 
can be observed. Firstly, worth highlighting is the paragraph 11 of the pre-
amble of the Council’s Decision of 26th July 2010. According to the latter 
paragraph, 

‘before 1 July 2013, the EEAS will recruit exclusively officials originating 
from the General Secretariat of the Council and the Commission, as well 
as staff coming from the diplomatic services of the Member States. After 
that date, all officials and other servants of the European Union should be 
able to apply for vacant posts in the EEAS.’39 

It is arguable that this provision sets an unnecessary obstacle for many 
qualified persons that could represent a valuable asset for the Service. 
Furthermore, this provision could be interpreted as being inconsistent 
with the preceding paragraph 10 of the preamble that reads ‘recruitment 
should be based on merit whilst ensuring adequate geographical and 
gender balance.’40 Thus, the obstacle for recruitment of EU officials com-
ing from elsewhere than the General Secretariat of the Council or from 
the Commission during the first 2.5 years of the functioning of the Serv-
ice could be a source of discrepancies. As for the second ambiguity linked 
to the recruitment provisions, it relates to the debate on the geographical 
balance of the Service. The provisions as adopted by the Council leave 
virtually no indication as to how to reconcile the three recruitment crite-
ria, namely the merit, nationality and gender. However, these risks have 
the potential to be clarified in the Staff regulations that are still pending 
for the adoption by the institutions.

The last issue that could qualify as a risk for the living architecture of 
the Service is the matter of High Representative’s deputies. In fact, dur-
ing the inter-institutional debates the design of the pyramidal structure 
of the hierarchy was very strongly opposed by the European Parliament. 
In fact, it might become apparent that a pyramidal hierarchy could lead 
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to an unclear division of competencies in contrast to a more horizontal 
design. However, once again, the legislative process is not yet complete 
with the Staff and Financial Regulations still to be adopted and the Serv-
ice remaining to be launched.

The above mentioned aspects are the most apparent inconsistencies 
that can be assessed ex-ante on the basis of the Council’s Decision on the 
organisation and functioning of the European External Action Service. A 
further evaluation should be carried according to the Council’s Decision 
at the end of 2011 when, after a year of functioning, the living architec-
ture of the Service will become possible to assess.

16 .  Conclusion 

In light of the above analysis several observations can be made. First, it 
needs to be taken into consideration to what extent the relevance of the 
strategy is vital for its further evolution. The fact that the European Se-
curity Strategy clearly outlined the weaknesses of the EU in the area of 
the foreign and security policy as well as the objectives to be pursued, 
was crucial for the transformations that followed. The latter document 
established a clear framework on which the reforms in the area of CFSP 
and former ESDP could be based. In the process of strategy deployment, 
relevance is one of the most important stages upon which the follow-
ing design and evolution will depend. It is worth noting that the EEAS 
strategy does not lack relevance which indicates that both the leaders of 
the Member States and the European institutions have a clear goal. They 
know what needs to be achieved in the area of foreign and security policy 
and thus can create an optimal pattern leading to the accomplishment 
of these objectives. Nevertheless, there exists a possibility that even with 
a clearly designed path, the latter cannot be attained. This is the reason 
due to which the effectiveness of the strategy is probably the most dif-
ficult criterion to be assessed in the present study. Indeed, the likeliness 
of reaching the set goals is inevitably influenced by various factors, often 
impossible to predict and thus to prevent them from affecting the strat-
egy. More importantly, the effectiveness depends vitally on the attention 
and precision with which each particular objective is carried as the latter 
are strictly intertwined and the success of one can be very much depend-
ent on the achievement of another.

The legislative process completed up till now on the subject of the Eu-
ropean External Action Service encompasses both positive and negative 
elements. As stated, the strategy is relevant which means that the final 
objective is clearly visible, even though very ambitious. Furthermore, it 
is arguable that the pattern of deployment of the EEAS has the potential 



cejiss
1/2011

20

to become both valuable and sustainable. What remains yet unclear is 
the path from the establishment of objectives to the desired impacts that 
will meet the challenges that inspired the strategy. This path is yet to be 
decided. Undeniably, after seven months of negotiations the main actors 
have reached crucial agreements and established the core on the basis 
of which the EEAS will be deployed. However, many issues remain to be 
agreed upon. The European leaders have embarked upon the creation of 
a sui generis body that cannot be based on anything that already exists 
within the EU institutional architecture. This has caused much distress 
during the negotiations as many actors involved in the decision-making 
process have tried to enclose the Service into already well known struc-
tures.

Even though during the negotiations many have referred to the proc-
ess of creating the EEAS as an institutional nightmare, the provisions that 
are currently agreed upon do not present any sign of premature defects. 
As was assessed in the current study, there are several flaws that might, 
once the Service is up and running, become areas of conflict. However, 
on the one hand still much needs to be decided and on the other hand 
the authors of the final agreement have equipped themselves with an er-
ror margin. The regular reports and reviews of the decision taken by the 
Council is one of the most solid assurances that, even though the initial 
phase of the work of the Service might be confused and chaotic, eventu-
ally the new European diplomatic corps will be set on the right tracks to 
become an optimal strategy.

Finally, it can be observed that the compromise reached by the actors 
involved in the decision-making process does not need to be defined as 
being or not the most optimal basis for the functioning of the new Eu-
ropean diplomatic corps. Arguably, the inputs provided at this stage are 
a positive start for the creation of an efficient Service. However, what 
needs to be kept in mind is a cautious balance between the will of institu-
tions and Member States to keep the EEAS affiliated and fully accounta-
ble on the one hand and the provision of necessary inputs for operational 
capabilities necessary to reach the set objectives on the other hand. If 
the Service is too limited by preemptive provisions and “in-case” blocking 
measures, it will never reach the ability to provide the estimated impacts 
and therefore to address the needs. Consequently, in order to create a 
truly relevant, effective, efficient, useful and sustainable European dip-
lomatic corps, the general objectives need to be the guiding principle for 
the ongoing and future agreements thus leading to redefine the EU as a 
genuine global actor. 

 Małgorzata Gałęziak is affiliated to the Department of European Po-



The European 
External 
Action 
Service

21

litical and Administrative Studies at the College of Europe, Bruges, Bel-
gium 

notes

1    See Jozef Batora (2010), ‘A Democratically Accountable External Action Serv-
ice: Three Scenarios,’ European Integration Online Papers, Special Issue, 14:1, 
16 August 2010; Antonio Missiroli (2010), ‘Implementing the Lisbon Treaty: 
The External Policy Dimension,’ Bruges Political Research Papers, 14, Brian 
Crowe (2008), ‘The European External Action Service: The Roadmap for Suc-
cess, Chatham House Report; and Richard G. Whitman (2010), ‘Strengthening 
the EU’s External Representation: The Role of the European External Action 
Service, Standard Briefing, DG for external policies of the Union, Directorate 
B, Policy Department.

2  Mikaela Gavas and Eleonora Koeb (2010), ‘Setting Up the European External 
Action Service: Building a Comprehensive Approach to EU External Action,’ 
Joint Study of ODI and ECDPM, 16 March 2010.

3  Ibid.
4  International Policy Analysis, European Integration Working Group, ‘The Eu-

ropean External Action Service – The Nucleus of a Strong European Foreign 
Policy,’ May 2009.

5  Wolfgang Wessels and Franziska Bopp (2008), ‘The Institutional Architecture 
of CFSP after the Lisbon Treaty: Constitutional Breakthrough or Challenge 
Ahead? CHALLENGE Observatory Research Paper, 10.

6  ECORYS Research and Consulting, Knowledge Base, Ex-ante Evaluation, 
available at: <http://www.ecorys.pl/index.php/en/baza-wiedzy> (accessed 19 
September 2010).

7  Ibid.
8  Ibid.
9  Christopher Hill (1993), ‘The Capabilities-Expectations Gap, or Conceptual-

izing Europe’s International Role,’ Journal of Common Market Studies, 31:3.
10  European Commission, Budget – Own Resources, evaluation and financial 

programming, 2001, Ex Ante Evaluation – a Practical Guide for Preparing Pro-
posals for Expenditure Programmes, 10 December 2001, p. 6.

11  European Council, 2003. A Secure Europe in a Better World – European Secu-
rity Strategy, Brussels, 12 December 2003.

12  For a more specialised insight of the European Security Strategy see Biscop 
Sven, The European Security Strategy – A Global Agenda for Positive Power 
(Ashgate, 2005) and Biscop Sven, Andersson J.J., The EU and the European Se-
curity Strategy – Forging a Global Europe (Routledge, 2007).

13  European Commission, Budget - own Resources, evaluation and financial 
programming, 2001. Ex Ante Evaluation – a Practical Guide for Preparing Pro-
posals for Expenditure Programmes, 10 December 2001, p. 7.

14  European Commission, Budget - own Resources, evaluation and financial 
programming, 2001. Ex Ante Evaluation – a Practical Guide for Preparing Pro-



cejiss
1/2011

22

posals for Expenditure Programmes, 10 December 2001, p. 10.
15  Ibid. p. 11.
16  Consolidated version of the Treaty of the European Union, Article 21§2 
17  Consolidated version of the Treaty of the European Union, Article 21 §3 (sec-

ond indent).
18  European Commission, Budget - own Resources, evaluation and financial 

programming, 2001. Ex Ante Evaluation – a Practical Guide for Preparing Pro-
posals for Expenditure Programmes, 10 December 2001, p.11.

19  European Commission, Budget - own Resources, evaluation and financial 
programming, 2001. Ex Ante Evaluation – a Practical Guide for Preparing Pro-
posals for Expenditure Programmes, 10 December 2001, p.11.

20  Council of the European Union, (2010/427/EU), Council Decision establish-
ing the organization and functioning of the European External Action Service, 
26 July 2010, Official Journal of the European Union L201/30-40 EN Published 
on the 3 August 2010.

21  Ibid.
22  Ibid.
23  Council of the European Union, (2010/427/EU), Council Decision establish-

ing the organization and functioning of the European External Action Service, 
26 July 2010, Official Journal of the European Union L201/30-40 EN Published 
on the 3 August 2010, Article 4 §3 (a).

24  Ibid.
25  Ibid, Annex.
26  Council of the European Union, (2010/427/EU), Council Decision establish-

ing the organization and functioning of the European External Action Service, 
26 July 2010, Official Journal of the European Union L201/30-40 EN Published 
on the 3 August 2010.

27  Ibid, Preamble §11.
28  Council of the European Union, (2010/427/EU), Council Decision establish-

ing the organization and functioning of the European External Action Service, 
26 July 2010, Official Journal of the European Union L201/30-40 EN Published 
on the 3 August 2010

29  Ibid.
30  European Commission, Directorate General Regional Policy, thematic devel-

opment, impact, evaluation and innovative actions, Evaluation and Addition-
ality, 2005. The New Programming Period, 2007-2013: Methodological Work-
ing Papers – Draft Working Paper on Ex Ante Evaluation, Brussels, October 
2005.

31  Ibid.
32  Consolidated version of the Treaty of the European Union, Article 21§2
33  Consolidated version of the Treaty of the European Union, Article 21§2.
34  Ibid.
35 Council of the European Union, (2010/427/EU), Council Decision establishing 

the organization and functioning of the European External Action Service, 26 
July 2010, Official Journal of the European Union L201/30-40 EN Published on 



Małgorzata 
Gałęziak

23

the 3 August 2010 
36 Ibid, Article 7 §1 (third indent).
37  Council of the European Union, (2010/427/EU), Council Decision […].
38  Ibid.
39  Council of the European Union, (2010/427/EU), Council Decision establish-

ing the organization and functioning of the European External Action Service, 
26 July 2010, Official Journal of the European Union L201/30-40 EN Published 
on the 3 August 2010, Preamble §11

40  Ibid, Preamble §10.


