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Turkey and the Eastern Partnership: Turkey’s Foreign Policy
Towards its Post-Soviet Black Sea Neighbourhood

Ole Frahm, Katharina Hoffmann, Dirk Lehmkuhl

Abstract

This paper discusses t h-<€oldnVdar foreige palicy imdts peSp¥iet Black ez y ' s p «
neighbourhood of Armenia, Azerbaijan, Belarus, Georgia, Moldova and Ukraine with a focus on the period of
Justice and Development Party rule (2€fI21 8 ) . Based on the analysis of Turk
region’s countries and it s-—tradetenesyy, secunty, educatmn/culture and cr 0 s s
migration—our findings demonstrate thahe foreign policy rhetoric wh its strong emphasis on historical ties,
economic and energy cooperation and support for regi
Tur key’' s o0bser aimporant éactar forgtlee méesmatch between rhetoric and engagement is

that relations with the region are seen at | east par:t
Russia.

While not a priority regionTur key ' s p ol iacegained maenentum afterhi2D02 wrempthe Turkish
government increasingly voiced regional ambitions and sought to leverage its neighbourhood for a more
prominent global roleAccor di ngl vy, Turkey’'s engagement witlth the s
proximity, di aspora ties and the country’'s potentia
Azerbaijan are therefore the most intense while those with Belarus the most aloof. In terms of sectoral
engagement, economic links but also cultueall educational ties are promoted most actively and consistently.

Turkey is more ambiguous with regard to security and pays little attention to migrafiosubstantial

contribution to relations with the posEBoviet neighbourhood is on the other hand mauale Turkish norstate

actors, especially thbusiness community.
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1. Introduction

The postSoviet states Ukraine, Belarus, Moldova, Armenia, Georgia and Azerbaijan form a space that throughout
the last two decades has been marked by contestation. Different international actors use diverging tools to gain
i nfluence on natioeat and domestic eanduct, iwhile @omestic actors develop varying, often
conflicting strategies in respongPelcour 201). When discussing international impact on this space academic
literature and policyoriented contributions alike tend to focus exclusively on Russia andEtliegpean Union

(EY), the two most important playeréAdemmer 2017 Averre 2009 Dias 2013 Zagorski 2006 The EU has
shaped the space by including the six pBsWiet countries in its Eastern Partnership (EaP) policy with the aim of
intensifying relations; a step to which Russia reacted harshly, not even refraining from military means.

However, tle prevailing focus on Russia and the EU risks underestimating the influence of other actors on the
countries of the broader space comprising the South Caucgsumsenia, Azerbaijan and Georged well as

Ukraine, Moldova and Belarus. In particular, Tutkey r ol e i n this space is | argel
the country has become an increasingly active player that receives growing attention not only from the South
Caucass but also from Moldova, Ukragnand even Belarus. At the same time, Turkieyd itself at the
intersection of violent regional and international cr
volatile of late. Moreover, the membeof the North Atlantic Treaty Organization (NAT& EU accession

candidate has vercomplex and frequently contentious relations with the other major external actors in the

region, the B and Russia.

In this paper we therefore ai to add to the research omternational relations in this space by providing an
analysis of the key strands of Turkey’'s foreign polic
thus with the independence of the countries from the dissolving Soviet Union. Howéeeprimary focus will

be on the timeperiods i nce t he Justi ce an damBte powdr on@200Raftdr whiklar t vy’ s |
Turkey’'s overall foreign policy experienced signific
question and to angke bilateral relations between Turkey and each of them across a range of seftons

trade to energy to security and from education and culture to migratigmnot the result of a deductive analysis

of the empirical situation on the ground but is otéo the preceding collaborative efforts of the 8TRAT
consortium in drawing up a comparative |l ens on the Ea

However, by depicting relations between Turkey and the Eastern Partnership in comprehensive form, the
objective here is to provide a baseline of the state of relations between Turkey and the region. By establishing

the topical and geographical areas that are particularly salient both for Turkey and the six EaP countries, by
assessing the discrepancy betweeerhor i ¢ and action in Turkey’'s policy
upon Turkey’'s interactions with the other external ac
for further more focused r es e aalfordignpaticy. Despite ihd factthab s pect ¢
Bel arus is not a Bl ack Sea c odSnvierBjack Sesaghbourrmodeasthishi s s p e
best encapsulates what from the perspective of Turkey is in fact not a distinct region but rathefacentries

which are treated with highly differing degrees of a
Russia, though connected to the six countries analysed, constitute a separate plane of relations and are
conducted in substantily di f ferent form from Turkey’s relations w
a postSoviet Black Sea littoral state, is excluded from thddpth analysis.
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Three key questions structure this papé€irst what have been the grand lines airKish foreign policy in the

AKP period both in general and specifically towards the EaP counBéeshdwhat flows link Turkey to the six

countries of its posSoviet Black Sea Neighbourhoottrd what are the key pillars o
towards the region in both rhetoric and action? In order to get a more precise picture we study questions two

and three with particular attention to the following sectors of engagement: trade, energy trade, security,
education and culture as well as migmti The analysis operates with a conceptual frame informed by
theoretical contributions to the field of foreign policy analysis that allows us to widen the perspective from state

foreign policytonorst at e actors

contribusion to Turkey’'s forei

We identify a number of findings. To start with, it is fair to state that the space studied receives significant
attention from Turkey even though it is not the key ¢
target of initiatvesak ady in the | ate 1980s/90s, Turkey’'s policy
2002 when Turkey increasingly voiced regional ambitions, drawing among others on the idea of promoting a
‘Turkic world. According to this i dhReaix colntrieskvarigs dependimggon the me n t
cultural proximity, diaspora ties and the country’s p
Azerbaijan attracts most and Belarus the least attention. What is more, the degree of activergtss an
commi t ment of Turkey’s foreign policy varies also acr
ties are promoted most actively and consistently, while Turkey is more ambiguous with regard to security and

pays little attention to migrabn. Finally, we observe that nestate actors, in particular business entrepreneurs,
substantially contribute to establishing relations wi
foreign policy, we argue, therefore deserves marensive study.

The paper proceeds with a brief discussion of the analytical lenses and methods employed before providing an

overview of Turkey’'s new foreign policy outlook. The
questions. Sectionthreer ovi des an overview of the grand Iines of
Col d War , while section four highlights Turkey’s mai
with regard to the five sectors in focus. Thisisdoled by a cl oser | ook into the T

and the way Turkey frames its engagement in this neighbourhood area. Concluding the analysis is a discussion

of the relationship between r het or issmertt of the raosttsdliemtn i n T
countries and sectors of engagement and some thoughts
those of the EU and Russia. We end by briefly discussing how these insights shape the agenda of future studies
onTurky’ s influence on and in this space.

2. Foreign Policy: Rhetoric, Behaviour and Actors

The intention of our research is to gain an innovative perspective on the foreign policy of Turkey as an actor that

in the current globafied world is embedded in multiple international flows and driven by multiple groups of

actors. To this end our empirical analysis operates with a rather broad definition of the term foreign policy as

our object of study. Wes@BW®@s3dwmddrystraeddi mgn ovfalfeari eei gHu c
and resultants of human decision making with referenc
To be applied empirically someirther specification is necessary. Hudson limits foreign policy to actions
purposefully directed at foreign entities, but does not further specify decisions and actors.
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In our understanding foreign policy decisions have two dimensions: rhetoric and aéfitnreference to role

theory we conceive of foreign policy rhetovwsasmisas pur [
the target entities(Walker 1981: 27p Action referdo the dimension of foreign policy decisions that ultimately

manifests itself in events which all@pecificationof who does what tGarlsmabs®0i5:37and how
It is noteworthy that the relation and congruence between rhetoric and action is a key question in foreign policy
analyses, particularly for role theory schol@@uhadar et al. 201 7Thies 2009: 9Walker 1981: 27 Existing

empirical contributions on this matter allow us to conclude that the strendtforeign policy rhetorivis-a-vis

action, the degree to which rhetoric is enacted and guides action varies across time, space an(Baetmisg

1995 Holsti 1970: 28 It thus needs to be investigated empirically. When analysing foreign policy rhetoric we

will, therefore, trace broad concepts that express gmifception and positioning in the world, losgrm

purposes articulated for the @lividual countries but also for specific foreign policy sectors.

The analysis of foreign policy action requires, of course, a definition of actors. Foreign policy analysis has
traditionally considered official authorities, thus state actors, as carriers of foreign policy. These, however, may

also target norstate actorsin foreign entities(Gustavsson 1999: y&as wel | as actors that
traditi onal (Kaufmant2@09: P Whilalveeragrée with the broad definition of foreign policy target

actors, we consider the definition of carriers as too narrow. In times of globalizatiommveardly assume that

foreign relations are exclusively executed by state authorities. This argument is supported by the concept of soft

or smart power which scholars assume to be a componet
(Rumelili 201 1Rumelili and Suleymanogkurum 201J. These concepts describe foreign policy also as drawing

on values and incentives transmitted through cultural, societdl @onomic cooperation, thus by involving Ron

state actorgGallarotti 2015: 250Nye 2009. Against this background, we will have an eye on the role played by
business, cultural, educational, religious, diaspora and othergawernmental actors as pential carriers of
Turkey's foreign policy.

Our conceptual foci, foreign policy rhetoric (setfhceptualization, position in the world, lotgrm purposes)

and action (objectives and actors), will guide the analysis of the following original empirtesiah&Ve analysed

foreign policy statements that referred to at least one of the countries studied which amounted to 81 speeches

by the respective presidents of Turkey (Abdullah GUl2D0¥, Recep T ay-¥7)andt@&c6d speeghesn 201 4
by the Turkisf or ei gn mini ster -ITAhmEeéevIDatv u€s goisln.gitisdraoutl 4

of a total of 1053 presidenti al speeches (717 by Gul
by the foreign minist erdZ3b)Ir@&n 2009 toREXAdditionglly, we cansidere@ 3 by C
policy papers by the Turkish Foreign Ministry’'s Streé
comprehensive overview of bilateral agreements. We analysed trade, energy, security, migaatibn

remittances linkages based on data providedtiy United Nations Comtrade DatabaséNCOMTRADEhe

United Nations Human Rights CoundiNHR{; the World Bank and official data provided by the Turkish
government.

'This refers to speeches from the start of Abdull ah G
Tayyip Erdogan until the end of October 2017. For fc
appointment in May 2009 and includes smhes by Mevli€a v u s o § theienduoh Qciobher 2017.
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3. Turkey’s Foreign Policy since the End of the Cold War

The end of the bipolar competition that shaped the Co
outlook. Even without a political regime change, Turkey experienced a radicahoeptualization of its forgn
policy(Martin and Keridis 2004 This sectionwilloutine he key devel opments and conce

new foreign policy. The idea is to highlight the col
Caucasus, Ukr aine, Mol dova and Bel arus ifaeigepolice dded.
towards these target countries in the context of Turk

Ever since the establishment of the Soviet Union, but in particular during the Cold War, Turkish foreign policy

lacked genuinely independent foci outsidEo NATO’ s strat egi c(LesserB00f Thaamly a f r on:
exception was the€yprus issue when the Turkish army invaded the island in 1974. Accordingly, the Turkish state

hardly paid heed to its Black Sea neighbourhood. This changed with the 1980s when Turkey signed a few
transport agreements and started to expand its trade witle tHSSR. However, more significant change was

prompted only in the 1990s. The demise of the Warsaw Pact and of the Soviet Union created a radically different
environment with newly open borders and nHalelkOi2:er upt i |
207). In response to the altered regional but ayarl so gl o
rather than an (Rdins2003apinto an increasingly dynagnie and pactive foreign political

actor in the 2000¢Keyman2010: 320.

The initial impetus for rerientation was given in the late 1990s Bgreign Minister Ismail Cem (1997002).

Analysts, however, associate the actual increase of foreign policy activism with the AKP government in 2002
(Cakir and Akdag 2017: 33deyman 2010317). The foreign policy transformation under AKP leadership can be
distinguished into two stages. The first period (2€006) was marked by moderate Islamist rule and promoted

a policy of liberalization and Europeanization. This orientation was rootede prospect of EU membership

which suddenly appeared to be within reach after a rapprochement with Greece and the formal start of accession
negotiations in 20050 n i s ; PobcD Z0% In the second phase (20@6day), when EU membership
negotiations fded to progress, Turkey began to act more independently and more pronouncedly turned to its
neighbourhoodLindenetal. 201 Tur k ey’ s uflookrtoekagincreasmdlyiideojogiaal and dogmatic
tinge when Ahmet Davutstgdmndi nmogn faccraediegm cp alnidc yl oandgvi sor
became foreign (20094) and later prime minister (20146)(D e mi r t § So fa& BislsAccessors asdign

and Prime Minister MevI Ot Cavusoglu (since 2015) an
developed a new alternative foreign policy paradigm for the Turkish government. In order to sketch the rhetoric
dimension of the new paradigm ilnte f ol | owi ng section we wil| therefor e
policy outlook.

oPMP ¢dzNJ SeQad ySg F2NBAIY LREtAOE NKSI2NAO |y

The foreign policy outlook promoted by Davutoglu and
conceps like civilization, geographic determinism, emphasis on the neighbourhood and historical responsibility

with reference to the Ottoman past. In his academic work, including the Bto&tegic Depthpublished in 2000,

as well as in policy papersandspegegDavut ogl u has integrated these ideas
for Tur key’' &ohtrnn2016:i538B50me of ithe key concepts were, however, introduced already in
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thepreDavut ogl u er a. Al r8@ mimheyminiBter,r 19891993 Mesiddnt) gmph@sizs good

relations with the neighbourhood. Foreign Minister Ismail Cem introduced the idea of cooperation among
civilizations ofcivilizational geographiyn the late 1990¢Bilgin and Bilgi¢ 2011: 19¥esiltas 2013:)5In contrast

to Davutogl!l u, Cem employed these con Bilgpand Bilgip20X1lr a me i |
180). Also, the notion of Turkey as a Eurasian power in a region stretching from the Adriatic Sea to the Great Wall

of China was already voiced in 1992 by then Primdd#in Suleyman DemirdEr sen 2013: 27

Davutogdlu’s foreign policy vi si(Benhaimsnd®©kemd0)ith ac o mbi ne
emphasis on Tur key’ s (Yesiliag208to deectopaonkew dormestia hatiopatiss prdject o n
(Saracoglu and Demirkol 20015 I n Davutoglu’s view restoration and co
Tur key' s f (Draeviug o g p.aoHe iebyedl the changing regional carglobal postCold War

environment as providing an opportunity for Turkey to escape from its status as passive actor and cast off the

designation as “si@®@hlvmamwmodofu 204 0Bosphorus”

The f orei gn nsstadois theimagesof Teirkey asrafuaive power can be illustrated by a speech

given in 2012 in which Davutoglu picks up one of the
bridge between EastandWefl.avut oglnej(edo®tl bt)hi s | abel by arguing th
is something that people pass over, that is used by o
to depict andogtaphizealTue keiyr snimgment as a vital asset
none of the neighbours, neither Russia nor the EU nor the Middle East can ignore [keyut ogh).u 2012hDb
However, relations with the entire neighbourhood are tobeonduct ed ami cably as Ankar
which could be called the Davutog!l LCordeh20i2rl¥ne, was ' ze

The new foreign policy outlook also conceives of Turkey as a centr& of kii zat i on. The count i
described asAfro-Eurasiahand thus not at the fringes but the very centre of a vastomtinental landmass

(Rumelili and Suleymanogkurum 2017: 551 This new sel€onceptualization resulted in a geographic re

orientation towards new world regions. With Exype increasingly supplanted, Turkey has been striving for a more

exalted role in the Middle EaéErtosun 201Y. In this regard Turkey has been depicted as a roriven protector

of regionalstability Kostem 2017: 73Por as a model for secular Islamic democré®gcor 2011: 159 occi 2011:

78). The turn towards the wider, in particular Muslim, neighbourhood has frequently been dubbed Neo
Ottomanism (Murinson 2006 — while others are more critical of the use of themzept(Ca gapt a)ly 2009

Davutogl!l u, however, has fervently rejected this | abiq
aggressive policies. New t hel es s, Il brahim Kal i n, who succeeded Da
Erdogan, approvingly noted that Turkey was “perceive

Ottoman culture with socie conomi ¢ mo@eat minz@0Oildn” 19

Davutoglu tied back Turkey’'s capacity to i mplement th
General Assemblgf the United Nations (UNhe argued that Turkey initially struggled to benefit from the new
opportunities provided by the end of the Cold War due to domestic turmoil and political instability. However, to

his mind, Turkey managed to emerge unscathedifthe ripple effects of the 9/11 attacks in 2001 and the global

financial crisis that erupted in 2008 due to the newfound political stability with a democratically elected single

party government and sustained economic groftha v ut o §). u T 2 0 k-Bmycépsion & thé AKP period

finds expression in the expectation to see the imminent end of Westdtaraliand political predominance and

the advent of a genuinely multipolar world order. This new foreign policy vision includes aspirations to become
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one of the regional nodes of power. The muepeated slogarithe world is larger than fivgl Dinya besten
blylk) serves to illustrate this ambition. In2@A vut o g Hdied 12drldd more pronouncedl]l
goal is this: by 2023 we want Turkey to beatemaingl| obal
2012speectbavut ogliud € ”t0il1f2idgd Tur key’'s ambition to become o
as a step on the way towards becoming a global power.

It is beyond the scope of this section to provide a comprehensive picture of how this new visiskatiedrinto
foreign policy action. 1t shall suffice to present se
world has been marked by new diplomatic instruments. One important novel political mechanism, in existence

since 2006, are bilaetal, highl evel strategic cooperation councils (Yu!
YDSK). They are meant to streamline bilateral relations and allow for a quicker and more efficient response to

bilateral questions. A new diplomatic instrumeints t he annual ambassador s conf e
Beyond this Turkey opened a large number of new embassies and started engaging in entirely novefaegions
Turkeylike Africa(Antonopoulos et al. 2017: 234The geographic rerientation indeed led to a number of

independent and unpredictable itiatives in the Middle East. The most glaring example is the 2010 nuclear deal

Turkey brokered with Iran (together with Brazil) which went diametrically agairtste Uni t &9andbt at es’
Western policyO n i s ). Dwermll the dual policy goals of geographically enlarging the sphere of influence

while nonethé ess havi ng, i frerdpeoblamiwvatly dn exteadedwneighbosirhood initially saw

some success (Stein 2014). An exarnasthe temporarily substantially improved relations with Egypt after the

Arab Spring.

The early days of the Arab Spriwgre also evidencef the changing nature of what constituted Turkey as an
actor in foreign policy because “as the influence of
non-governmental organizations and private sector actors have becmore involved in the process of foreign

pol i cy (Kamak2014:@) In fact, the Turkish government is very cognizant of the fact that a wide range

of actors beyond the government contribute to Turkish foreign policy. Combined with the spread of
communication technology, Tur ki sh ffost tene googhtpwt bnidcy und
managed to get a | arger public in Turkey interested a
Qo Turki listghe Turkish Cooperation and Coordination Age(itKA, Turkish Airlines, the Presidency for Turks

Abroad and Related Communities, the Yunus Emre Institutes, AFAD Disaster and Emergency Management
Presidencythe Red Crescent and other civil society organizations as kegtatmactorsCa v us o g.JAu 2015
the same time, the p-government think tank SETA pointed out that Turkey in its contemporary foreign policy
environment will itself have to increasingly reckon with reiate actorqUfuk et al. 201Y.

However, the situation has changed significantly with an iasiregy domestic turn towards autocratic behaviour.

Not only has the country lost its appeal as a model of moderate political Islam but in the wake of the war in Syria
and the ever worsening ties with the EU, Turkey was left with zero neighbours withouéeprslrelative regional
isolation(Magued 20160ktem 2015and in the process of dEuropeanizatiofA y dDiingit and Kaliber 20).6

This picture of growing ambition thé not necessarily matched with adequate policies and means can also be
found in Turkey’' s f o-BoegiétBlack Seareighbours in theveKP desiod.i t s post



12 | EUSTRAWorking Paper No. 18December 2018

32.Theposf 2 ASG . €101 {SI ySAIKo2dz2NBE AYy ¢dzNJ S& Q:

As the special focus of this working pajsthe relations between Turkey and the six countries that form part of

what we term tShevicotunBlraycks Peoastnei ghbourhood, -this se
Soviet Black Sea neighbourhoods positi oned in the country’'s foreign
Davutoglaupdl2099dYyt Turkey's geographic foreign policy
ofthe S5 “ Number one: I r aq,-Pakistammember thieea Middke fEgst)y aumbes foua: n

Pal estine, Lebanon, number five Caucasia, Armeni a, n

paper is in Tur key' s spatthetopiptiosty. It i®impodantehovwever, tb bmphagize i t i
that the six countries, which in lIight of the EU and
to evolve into a space, i's not p e police in thetatic aadsactian r egi or
addresses either individual countries or refers to them as part of the Caucasus, the Black Sea region as a whole,
Eurasia or, simply, the neighbourhood. By framing *“ttl
the Caucasus and Central Asia as (@009burderlinesthdt3urkayisd br ot t
seeking close relations to the former Eastern Bloc in general.

Some authors perceive Tur k eugyas peripberabin Tiurkish $oreign poliby withh e s p a
relations being “geared around (Gikseli20il:H iOthers observeu a | e C (
tendencies to develop a regional poligiga-visthe South Caucasus and beyond with the ambition to gain a
predominant role in the regiofBaudner 2014Novikova 201p When it comes to the dirte Black Sea region,
Turkey’'s primary interest appears to be maritime sec
however, Turkey is far from conceiving let alone achieving a regional leadersh{petiashvili 2015 While in

the 1990s Turkey was a driving ferio the formation of multilateral regional formats, ultimately Turkey appears

to have only increased its activism in the Black Sea area once the EU itself started to show a growing interest in

the region(Ustun 2010: 238

The countries in question have to a varying degree be
reg onal role and to become one of the world’ s Il eading
Turkeyincludeemerging and protracted crises such as the conflict over Nagkerabakh, the RusgBeorgian

war and Russi a’ s aondthat, aulturabamd historicaCties bimd aurkey Baaticularly closely

to some entities, namely Azerbaijan, Armenia, the Gagauzi autonomy in Moldovde tfaetostate Abkhazia

and the autonomous region of Adjara in Georgia as well as Crimea in Uknaéngpeech held in Ukraine in 2012

Davut og| stres6e® thdt hasg ties turn the neighbours into an inherent part of Turkey by claiming:
“Turkey is a Eur opean c oegeart countrybTurkey ia & Balkam eourdnabuteat thei me a
same time a Middle Eastern country, a Caucasian country. Turkey is a Black Sea country as it is also a
Mediterranean country”. This per s'pwroingitovagegionghateheadc o mp an i
either been part of the Ottoman Empire or had close relations with & v u t o §)lremarks 2vith te@ret that

Turkey had to rediscover these regions with which it had historically been linked.

Overal,L Tur key’'s foreign policy is driven by a rather di
geographic space. |t wildl be insightful to | ook into
policyvisa-visthe individual coutries. The following section will do so by looking at economic relations as well

as energy, security, cultural, educational and migration policies towards the countries of th&gast Black

Sea neighbourhood.
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4, Turkey’s Engagement in its Post-Soviet Black Sea Neighbourhood

Overall, in recent yisaaistte colintrieskotitg posSoviebBiaekiSeaMeighlmolrhoody

increased in intensity and areas of activity. This section will discuss five sectors that allow us to illustrate the
priorities of Turkey’'s engagement erall Buldokof Turkish foveign | enab
policy breaks down in specific fields of action. These five sectors are, in order, trade policy, energy policy, security
policy, educational and cultural policy and migration policy. This section will shed light on degalspmthese
sectors since the 1990s by first sketching the di mens
terms of policies and instruments.

4.1. Foreign trade and development policy

An analysis of Tur ke gHows thatreteesinee ahe éadynl@9Ds tradg has lkeepnethre key
focus of Tur k égkir and Akdag 20i1l7g b0 pToukrtr&deyselations with the region date back

to an agreement on the promotion of Turkish invest me
presidency. Ozal’'s policy was in gener al shaped by
neighbourhood, especially with the Middle Ea®ilgin and Bilgic 2011: 184Turkey formally engages in
economic ties with all posBoviet Black Sazeighbours except for Armenia whose border with Turkey remains

closed andvith whichformally reported trade exchanges hardly exist. When the influential Turkish Industry and
Business AssociatiqitUSIAPmade efforts to improve trade relations with Armienit was severely restrained

by the need to cater to nationalist sensibiliti@€luge 2009 However, trade with Turkey is realized via Georgia

and bilateral economic ties with Armenia often operate via hidden ownership structures or informali¢ade i s ¢ i
2013: 279. Given these rather opaque trade structures we omit the case of Armenia in this section as
international economic data hardly disclose the flows and official state policies do not play a role.

4.1.1. Bilateral and multilateral trade flows

Inthelasten year s, Turkey's trade turnover with Azerbai)]j
Belarus increased fourfold and trade with Ukraine and Moldova has doubled with overall trade volume peaking

in 2013. Among the five, in 2016 half of all tradas with Ukraine while the share of both Azerbaijan and Georgia

had risen fromsix per centach in 2002 to 20 % and 18 % respectively. However, while the rate of growth is
impressive, trade with Ukraine, Azerbaijan, Georgia, Moldova and Belarus hasmadeup more tharthree

percentof Turkey’'s gl obal trade. Turkey’'s trade with the
SouthEast Asia, if we look at export, and is slightly more intensive than trade relations with Central Asia and
SubSdara Africa (see figure 1).
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Figure 1. Partner composition of the total trade flow of Turkey in 2016
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The pattern of commodities traded has experienced su
from the region concentrated on heavy metals, mineral fuels, chemicals and fertilisers and wood prekiets

export goods of the former Soviet replics—while foodstuff such as sugar, fruits and flour as well as electrical
equipment and detergents made up a large share of exports to the region in the same time period. In 2016, iron

and steel remain the top import goods but are joined by oil seed®d and wooden articles, plant oils and food
products while machinery, plastic, apparel, electric
exports. Ukraine is both the largest exporter and import market followed by Georgia and Azerlaign.

noteworthy that none of these sectors bar heavy metalsrank amongthteelop e ct or s of Tur key'’' s ¢
Turkey thus does not depend on trade with hest-SovietBlack Sea neighbours in any sector. As a consequence,

none of the states is argcial trade partner for Turkey. Turkey has nonetheless engaged in developing trade

policies and trade instruments with these neighbauas the following sections will show.

4.1.2. Bilateral and multilateral trade policy

Turkey signed bilateral agreemis on cooperation in communication, transport, economic cooperation and the
protection of investments with all five countries in the 1990s and set up bilateral business councils run by the
Foreign Economic Relations Board (DEIK). Since the 2000s, Duskisdss entrepreneurs increasingly lobby the
government to facilitate access to p@®igeandBilgit20elx por t 1
177, Ki r i s)¢Turke® iiag s3gned free trade agreements (FTASs) with Georgia (2008) and Moldova (2014) and
is in negotiations with Ukraine and Azerbaijan. However, a significant problem is that FTAs in the region are not
actually properly implemented on the grour(8hiriyev 2016: 23 Turkey has also set up several multilateral
forums which involve the posoviet Black Sea countries. In 1992, Turkey initiated the Black Sea Cooperation
(BSEC) format which in 1999 turned into a-fieiged regional organisation. Turkey has, however, lacked both
the capacity and the foreign policy dikit to foster economic cooperation in this multilateral framework
(Hatipoglu and Palmer 2016: 2B4s apart from facilitating transportation BSEC has had little relevance for
economic cooperation between Turkey and its neighbours over the past 15 years.

Another multilateral instrument to promote interaction with the wideegion is the Transport Corridor Eurepe
Caucasug\sia (TRACECA) launched by the European Union in 1998. TRACECA was meant to contribute to the
reconstruction of the Silk Road and, from Turheey’' s pe
South Caucasus and Central Asia to Turkey and help turn Turkey into a transit hub for goods an@A\p&ple

et al. 2007 Sensoy. 20rme of the projects related to TRACECA
international trading and economic outreach strategy is the BakilisiKars railway project, to which Turkey,

Georgia and Azerbaijan committed themselves in 2007. Financedeéntitsty by the governments of Turkey

and Azerbaijan, the railway’s opening in October 2017
that is to link China to Europe via Kazakhstan, Azerbaijan, Georgia and TKitkegs and Humbatov 2016
Another important featureof Tuky ' s transport policy towards the regio

has been operating the two airports in Thilisi (since 2005) and Batumi (since 2007). An interesting feature is that
Turkish Airlines classifies flights to Batumi, a cityohisally claimed by Turkey, as domestic fligtgshku 2010:

31). Finallydue to their privileged access to the EU markets, both Georgia and EHiraire gained in attraction

and Turkish companies are increasingly considering to move at least part of their production to the two countries
in order to get the made in Georgia/made in Ukraine label.
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4.1.3. Development cooperation

Tur key' s issugpdred by its ldévelopment cooperation programmes. déeelopment cooperation
agencyTIKAwas founded in 1992 with a specific focus on the pgdasviet space and with a particular eye to

supporting the newly independent Turkic Republics to which Agig belongs. In the period 1995 the larger
Caucasu€ent ral Asia region had received more than 85 % o
40 % of the development aid sent to this geographic area between-2003(i p e k 2 P Ih the mid2GTs,

TI KA was headed by Hakan Fidan, since 2010 head of na
withthenc hi ef foreign po( pek) Hoday EKevelopmeDdtaaid totthe FeSbwiet space

as a whole as well as to individual count rverdls does
development aid. According to the official government figures, which have to be taken with a grain of salt the
share of the six countries in Turkey’'s devel opment a
Georgia, 0.05 % for Moldova @ mere 0.001 % for Belarus. In sum the countries thus receive a grand total of

0.6 % of Tur key' B§SDB8dSbilidn (TEKA 201psTpaeisn addramatic dedline in spending on

the region.

4.2. Energy policy

Energy is the key pillar i n Turdogragphicsspacecanddherpforaichitsi zat i o
policy primarilyis-a-visAzerbaijan and Georgia. As a comparatively resepom country, energy security had

always been high on the agenda of Turkish policymakers; a concern that has only gained in urgencyegiven th

rapidly growing economy and concomitantly rising levels of energy consumption during the 2000s. Whereas in

1991 Turkey imported half of the energy it consumed, the figure had risen to-foreths by 2015 (see figure

2).

Figure 2. Energy import of Tugkenet (percentage of energy use) from 1991 to 2015

Year

Met Energy import, asa % of energy use

Source: EBTRAT Database “lIlnterdependencies in the Eastern Partnership
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When looking at energy imports, the space studied does not play a significant part neither in import of electricity

and coal norin import of oil. The only oil and gas rich partner is Azerbaijan and electricity flows with the
immediate South Caucasus neiglurhood are weakly developed. In fact, after slowly rising from a very

moderate level since about 2000, oil imports from the region peaked in 2008 and have been on the decline ever
since and currently make up a mealimpats(see figurel). Siscatheage of
1990s the end of the Cold War, by far the | argest sh:
whom the country has had an at times rocky relationship.

Figure 3. Energy imports to Turkey from key partners and EaP (incl. coal, electric energy, gas, petroleum)

Year mpaort
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19393 ]
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Trade Value (USS)

Partner group
. Russian Federation
Hey Partners (Algeria, Greece, India, Iran, ltaly, Libya, Saudi Arabia, USA)

| =EE

Source: E(B TRAT Database “Interdependencies in the Eastern Partnership

Trying to respond to this conundrum, Turkey Basounced its ambitions to become a global energy transit hub
(Aras and Fidan 2009: 20T his ambition has followed the successful construction of the BakisiCeyhan oil

pipeline (BTC)in 2005 as well as the parallel gas pipeline BakilistErzurum(BTE)in 2006. Both of these
projects had been pursued since the 1990s and were in igatized thanks to persistent support by th&sU
(Gelikpala 2010: 100 Hence, it is as a transit bridge for energy from the Middle East and the Caspian Sea/Central
Asia where Turkey, Azerbaijan and Georgia mosetyacooperate. With treaties signed in 2011 and work having
started on the project in 2015, the Transanatolian gas pipeline (TANAP) is due to be completed in 2018. TANAP
is to connect Azeri gas fields via Georgia and Turkey to Greece where the pipédlicermwect with the
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Transadriatic Pipeline (TAP) that ends in Italy and thus supplies European markets. Turkey also attempts to
connect via Azerbaijan to energy resources from Central Asia. In 2014 the Turkish foreign ministry established a
trilateral mechanism between Turkmenistan, Azerbaijan and Turkey to facilitate a potential transit link across
the CaspianSdgr dogan 2015b

Turkey and Russia have since 2014eligwed another pipeline project called Turkish Stream. The initiative was
proposed by Russia as an alternative to the South Stream project through which Russia had since 2006 planned
to supply Europe with gas by way of a pipeline from Russia through dlek Bka to Bulgaria. In response to the
sanctions the EU imposed on Russia after it annexed Crimea, President Putin cancelled South Stream and
launched the new project. With the 2015 crisis between Russia and Turkey, provoked by the downing of a Russian
jet over Turkish territory in November 2015, the project came to a standstill. However, Turkish Stream was
brought back into life shortly after the failed coup attempt of 2016 in a bilateral meeting between Putin and
ErdoBrasen 2)0By@ctobel2DU7 about 40 % of the offshore pipeline had been laid in the Blatk Sea.

4.3. Security policy

I n the 1990s, Tur keySowipmdl iBdya ctko vibaerad sN eti lgen ioppoaesidh o o d wa
moderate, despite considerable domestic pressure for greater military aid to beleaguered Muslim and Turkic

c o mmu n {Sayare280: 170Q. Turkey’ s contemporary security engage
narrowly defined security cooperation in terms of atgrrorism initiatives and military cooperation and into

measures related to the secessionist conflicts drawing broad understanding of security. There are a number

of key tenets of Turkey’s regional security architec
internationally recognized boundaries and the existing state structure and thus a ogjesftisecessionist and

separatist groups and regions. Secondly, Turkey has been a staunch supporter of Azerbaijan since the
intensification of hostilities with Armenia in 1992 and has since 1993 permanently closed its land border with
Armenia. A third dimesion is that economic relations are a pillar of security and peacebuilding. Fourth, Turkey

finds itself in an intermediary position between balancing against Russia and engaging with Russia. The following
subsections serve to show how these tenetsplayoui n Tur key’' s practical securit
countries.

4.3.1. Cooperation in military and nonilitary security challenges

A key branch of Turkey’'s security cooperation stems f
On the one hand it acts as an extended hand to countries such as Georgia that aspire for NATO mefbership.
Admittedly, Turkish support for Georgia’'s membership
pronounced in the wake of the plane casiith Russia in 2015. However, Turkey was, for instance, instrumental

in training and building up the Georgian army and restored military bases after the Russian with@awdl 1 n

2006: 77. One the other hand, since its inceptiam 1998as par t of NATO'ase (FPartner s
programme which all six countries participate jrthe PfP Training Center in Ankara has been very active in

training military staff from thePfPcountries. Additionally, the Turkish General Staff operates mobile training

teams in Azerbaijan an@eorgia that taught, for example, a course on tactical -amlitary cooperation in

2While the broad outlines of the pipeline are similar, Turkish Stream follows a slightly different route as it routes
through Greece instead of through Bulgaria and onwards to Serbia as fores&muthyStream.
3 Interview with government officialTbilisi,GeorgiaNovember2017.
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Azerbaijan in September 20%70Overall, Turkey is welcomed by the countries as a transmitter of NATO
standards’ Military cooperation is complemented by police cooperation under the umbrella of TIKA. Currently,
Moldova is the only country from the region whose police force takes part in training schemes offered by Turkey
(TIKA 201p

Among Turkey’'s security relati ons zerbafjah deselve patticolarnt r i es
attention. Security cooperation as part of thgpecial relationshipwith Azerbaijan/Aras and Fidan 2009: 2p2

dates back to 199 when the two countries signed a bilateral agreement on military education which started a

training scheme of Azerbaijani officers in Turkey which continues to the present day. The fuedhesing

agreement, the 2010 Agreement on Strategic PartnershipMutual Support between Turkey and Azerbaian

a response to the Russgirmenian strategic partnershifierman 2012— stipulates that in casefaggression

the contracting countries will use all possibilities to support the affected partner country. While this raises the
spectre of a wider regional conflagration in case of a renewed Armekianbaijan war, Turkish state officials

are eager to sess that it does not imply a military allianfldale 2012: 216 In Azerbaijan, on the other hand,

the governmentofficially has the same reading of the mutual support pact but domestically allows speculation
about Turkey’'s potenti al intervention on Azerbaijan’
number of military agreements in the last few ysar Howe v er -TurkisA miitanb and gdeéemce

cooperation is far closer than current state of level of Geordiamr ki s h ¢ Ghiriyey 2046:  While’

there are no traditional security ties between Ankara and Kyiv, the change in government and subsequent
Russian aggression in 2014 has created a hew envenhfar cooperation. In 2017, Turkey and Ukraine signed

several memoranda of understanding to work on joint defence projects in the fields of ammunition, aviation,

radar and communicatio(Hurriyet Daily News 20).7There are also persistentimoursthat the Eurasian faction

in the Turkish army that favours a stronger strategic alignment towards (Central) Asia is slowly gaining the upper

hand versus the aiditionally dominant transatlantic factioh

Turkey’s security policy also has a multilateral di me
bet ween Turkey, Azerbaijan and Georgi a. This for mat
engagement that stops short of prioing fultledged security guarantees. Thus, the format is not a security

alliance but a platform for dialogue, support and exchange. Since 2012 there are annual trilateral joint military
exercises under the banneéCaucasian Eagléhat involve both ground forces and air forces, the latest taking

place in June 2017 near TbilfErontnews.eu 201)7 Turkey is also an observer tte GUAMOrganization for

Democracy and Economic Developmetite subregional organization of Georgia, Ukraine, Azerbaijan and

Moldova. In its security dimension GUAM has mainly developed cooperation concernirtgreorism, anti

drug and human traffickingneasures, but also attempts to raise awareness for the secessionist conflicts in their
countries in international fora such as the UN.

‘See t he Tur ki sh Ar med Force's Partnershi
http://www.bioem.tsk.tr/eng/icra_kurslar/2017/azerbaycan.htfaccessed 27 November 2017).

5 Interview with government officiaBaku,AzerbaijanJanuary2018.

8 Interview with an academidstanbul, Turkey,May 2018.
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4.3.2. Mediation and peacebuilding

Turkey’'s gener al position towar ds Qedrga asdeAzeebaijaniiotm i st ¢
insist on the sacrosanct nature of internationally recognized borders. Moreover, Turkey addresses the matter of
secessionist conflicts with diverse initiatives. An example is a journalism workshop for participants from Georgia

and Abkhazia in Istanbul designed to bridge the perception gap between the two(Bldesy ut o0 g).u 201 1c
Turkey's devel opment cooperation agency TI KA also con
Georgia proper and thele factostate Abkhazi a “ i n -buildhg and dowciliafioo between t r u st
Georgian and (AKARKEH pReoypdrd t hat, in 2009 then foreidg
the Caucasus Stability and Cooperation Platform. ThislhigH initiative was meant to provide stability tine

aftermath of the Russi&eorgian war in 2008 by economic, societal and mediation projects. However, it has

never had any direct impact on conflict resolution and preventipra v ut o ¢ ). Beyahd such dimited

initiatives, Turkey hagenerally deferred- in spite of its limited successto the Organization for Security and

Cooperation in EuropdOSCJas the leading multilateral conflict mediator in the regiiha vut o) A 2009 a
minor exception has beenthaTr ki s h g o v e r n nbetween irs facilitatihgethe seleasaof Wkminian

Tatar activists from Russia in 20BBC News 20).7

Turkey is strongly, if indirectly, linked to the Nago#arabakh conflict, due to the closure of therder with
Armenia in 1993 and its gener al support of Azerbaijan
are also marked by the conflict over the classification of the events in 1915 as genocide. There have been
tentative steps toward a rapprochement with Armenia, be it the setting up of a Turkishenian Reconciliation
CommissiorfUstun 2010: 23Bor the Zurich talks in 2009 between government representatives from both sides

in an abortive attempt to reestablish diplomatic relations. They, however, have not been able to overcome the
reluctance on the part of Turkishover nment s to unilaterally acknowl edge
systematic murder of Armeniansa de factoprecondition for the Armenian side. In the absence of official

di plomatic rel ati ons ,6 BSEGn mtanul sefvess ahemoficahcbridwt for hiladeralt h e
talks(Ki ri sc¢i and )Mbi$ practice in facD dreslates thé advent of the AKP government as the
Armenian BSEC office was established in Mar€l2 20\d therForeign Ministeismail Cem met there with his

Armenian counterpart in June of the same yéahillips 200525).

4.4. Educational and cultural policy

Turkey launchd the Mevlana Exchange programme in 2011, an alternative to the European Erasmus scheme,
with student numbers that to date are very insignificant. Protocols have been signed by all cquidries
Armenig and Azerbaijan was second to the US in the number of participating universities. It is, however,
important to note that there is little immigration for educational purposes from Ukraine, Georgia, Moldova and
Belarus. A soft power tool in the field of higfheducation is the Turkish Diplomatic Academy that, in addition to
training aspiring Turkish diplomats, also has a special programme for junior diplomats from around the world
that according tddavub § | u )(s2dpdcially meant for young elites from newly democratizing countries like
those in the postSoviet Black Sea Neighbourhood.

Turkish schools have | i kewise been a major factor of
schools for a long time used to act as an unofficial branch of state educational policy in the (@aiciri201,
today the government is keen to wrest control of Tu
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government's new rhetoric and actions against the GUu
Georgia after the coup attapt of July 2016 to extradite alleged Gilenists has produced significant tension with

the Georgian government triggered by the | atter’'s rel
schools in 2016) and to arrest alleged Guler(Atklgizi 201Y. In Moldova, by contrast, the government resisted

a direct request to close ien-affiliated Turkish schools uttered by Prime Minister Yildirim during a visit to

Chisinau in May 2017. In the case of Azerbaijan, the
several Guleraffiliated schools and one university. Atxe e quence of this was, however
soft power, and consequently Turkish sof {Aliypv@0i&r i n g€

46). The Maarif Foundation, established in 2016, is the designated organization to continue and take over the
function of supervising and running Turkish schools abroad.

President E r d csgeyional specatizatiens by Tarkigh nuniversities in order to challenge the
allegedly prevailing Western Orientalist gaze. In this vision, the universities of Kars and Erzurum in Eastern Turkey
are to become specialized centres for the study of the Caweisd 0 § a n ). Eddelgh MinisteCavusogl u
(20171 also acknowledges that in certain circumstances-state actors such as academics and businessmen

can be much more influential in explaining Tumkipositions abroad than the state actors themselves.
Additionally, there are also symbolic events like the opening of the Heydar Aliyev School in Kars attended by both

countries president s.

In terms of cultural exchange, a key emphasis lies on commtaviti@s with the other Turkic peoples. While this
primarily involves Azerbaijan as the lone Turkic state in the-Bosiet Black Sea region, cultural exchange
organisations like the Ankaizased International Organisation of Turkic Culture (TURKSO$gltpeoclaimed
UNESCO of the Turkic world, also featur@utrhaex@2@addzi
fact, the grassroots promotion of the Pdamurkic ideology is a very illustrative example of how NGOs and other
societal actors significantly shape Turkish foreign poliogodise(Kostem 2017. Since 200%he Turkish state
television(TRTproadcasts a special channel, TRT Avaz, that targets the Turkic world and, among others, also has
programmes in Azeri language. Furthermore, modelled on the British Council or the Goethe Institut and
operating also since 2009, the Yunus Emre Culturadtutess which have offices in Thilisi, Baku and Comrat, the
capital of Gagauzia, are explicitly deigned as a means of cultural dipld@acy u s o g ). BeyoAdOtHis6ic

2009 the Turkic Council (TK) was established as an intergovernmental organization serving as an umbrella for a
range of international Turkic organizations. Among them are TURKSQY, the Turkish Cultural Heritage Fund, and
since 2011 a Turkic Business Forum.

But cultural diplomacy also entails the construction of Quran schools and madrassas across the Islamic world

(Er d o g a n, indudidgahd new Minsk Mosque funded by the Turkish Diyanet Foundation (EDVYl 0 § a n

20163. Having |l ong stressed the state’ sconseptorudnderthei dent it
AKP' s rul e. I'n the Alliance of Civilizations initiat.i
thatbel ongs to the (I §sl| a mp Overdl thebrijtrity aftraligions’ activities in the post

Soviet Black Sea region’s countries, especially in G
imams, organizing the hajj agiving scholarships for religious studies are run and funded by Diyanet, the
Presidency of Religious Affairs, which is an official part of the Turkish goverifezMatevosyan 2017: 37

Although most of its activities touch upon Central Asia, the Eurasian Islamic Council, founded by TDV in 1995, is

an important tool to spread th Turkish version of Islam in the pe&bviet Black Sea neighbourhood. The Diyanet
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Foundation’s activism in Azerbaijan where it runs a t
particularly interesting considering that the majority of Azaijani Muslims are at least nominally Shia. A number
of Turkish (Sufi) sects are also active in the {8mstiet space: the pietishystical Nurcu, the Sileymanci as well

as the followers of the(@BMNa2Bhi bendi Osman Nuri Topbas

4.5. Migration flows and policy

Turkey has been a target country for ‘ol d’ and ‘new’
Armenia(Ki r i $); While2oldnégration denotes the inflow ofdividuals of Turkic descent with ethnic,

religious, cultural or societal linkages to Turkey, new migration, in contrast, refers tdoshim, norTurkic

people who settle in Turkeffolay 2015: 59)During the Ottma n Empi re’ s col |l apse and t|
first decades, people of Turkic origin or cultural and societal proximity to Turkey dominated immigration flows.

With regard to the posSoviet Black Sea Neighbourhood about 1,8mn CrinTedars settled in the Ottoman

Empire from 1783 to 1922 and about 2,5mn Circassians and Abkhaz moved to Turkey from 1864 onwards
(Akgiindiiz 1998: 99; Williams 200Ipday, Turkey hosts a large diaspora of Tatars (estimation 3mn), Circassians
(estimation 130,00€2mn), and Abkhaz (estimation 450,0800,000)Eissler 2013Smolnik et al. 2017

‘“New’ migration from the region i s -Sovietsspaceyhave sinbesttur mi gr
1990s sought to escape deep economic crises in their home coufries | s;iok3©G %23 and Wl utas 2
However, migrants from the posoviet Black Sea Neighbourhood constitute only a venpmshare of the

incoming millions of migrants since 2011 most of whom hail from 898aD 2016: 308Sirkeci and Pusch 2016:

10; Wissink et al. 2013: 1088Migration flows from the region are thus notwerly important for Turkey and

reverse migration from Turkey to the region has been consistently lower still (see figure 4).
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Figure 4. Migration stock Turké&aP countries over 192015
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Official records probably underestimate the extent of migration from the region as formally sent remittances

from Turkey to the region do not correlate with the low number of registered immigrants. A study onaro@t

to Georgia estimates that in 2016 at least 61,000 immigrants from Georgia lived in Turkey as opposed to the

6536 officially registered migran{slosner 2016: 7and it can be assumed that the actual number of immiggsa

from the other countries is also significantly higher than official figéi2ata on remittances for the periddom

2010to 2016 show remittances from Turkey to the region rising steadily until 2014 and slightly decreasing

thereafter (see figure 5)he key receiving country has been Azerbaijan, followed by Georgia, Moldova, Ukraine,

Armenia and Belarus.

" A probable explanatiofor the discrepancy is that mamyrmenians come on sheterm tourist visas and thus

do not show up in official statistics on migrants
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Figure 5. Bilateral remittance estimates from 2ai& from Turkey to EaP countries
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In addition, these figures do not account for irregular and circular migrants who work in Turkieyifdo 12

weeks and do not use the banking system for money trangfdosner 2016: 6 Qualitative studies rank Ukraine,

Mol dov a, Azerbaijan, Georgia and Armenia among the t
informal economy originatélcduygu 2003: 17Toksdz et al2012 87) which is borne out by Moldova, Georgia

and Ukraine ranking among the tegix countries in 2016 from which irregular migrants have been detained

(Akturk 2017: 1113)irregular migrants from the region primarily work in domestic care, construction and in the
textileindustry( Toksdz and .Ulutas 2012: 89)

For decades Turkey’'s migration policy focused on Mus|l
was seen asontribution to the project of building a homogeneous Turkish naiskturk 2017: 1104)Since the

1980s, Tur key’' s ap peeo mcstly drivem bynecogami tcan@ems. Thass the first steps

towards visa liberalization with the peSoviet Black Sea region were taken in the 1990s in the context of the
BSECToday, Turkey has videee travel arrangements with Azerbaijan, Belai@gprgia, Moldova and Ukraine

Georgians and Ukrainians can even enter the country using only their ID-edritis Armenians can easily obtain

a visa; a fact that has contributed to the increase of circular migrants the majority of whom work irregularly in
Turkey’'s large informal economy. New | egislatiton i n 2
easier to obtain a legal work permit and abolished preferential treatment for migrants of Turkic origin but it was

the 2013 Law on Foreigners and I nternati oiffKaseraRd ot ect i
Kaya 2016: 36)Overall, however, these laws focus on highly skilled workers and pay iattetat irregular

migration first and foremost by defining fines and proceedings for detained indivi{badgroglu 2016: 43The

new law of 2013 is therefore criticised for failing to address the legalisation of irregular migrants. While there

are immigrant organisations such as the Federation of the Caucasian Assoqi@A&iEDvhich run education
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projects and similaventures for their countries of origi(Ki r i s ¢ i ), theDelappears3® e very little
interest on the part of the state or among NGOs and trade unions to engage with the(RiftersbergesT 1 | 1 ¢
2015: 98)

5. Turkey’s Rhetorical Approach to the Post-Soviet Black Sea Neighbourhood

After having gained a better understanding of Turkey
s f or e iSgviet Blaack 5da aejghbounhead.dntjalar, ve o wa r d s
will point out the specific rhetoric towards the five sectors focused on in the previous section and thus provide

Turkish government
a basis upon which to compare rhetoric and policy in the concluding discussion.

5.1. Foreign trade policy rhetoric

Seeinghowagrowtb r i ent ed economic policy has been at the heal

ascension to power and considering the vital importance of energy imports to a respooceand fastgrowing
Turkey, it is not surprising th#e fields of trade and economic development feature prominently in government

rhetoric towards the posovi et Bl ack Sea neighbours. Al onatge with T
Balkans and the Middle Easthe postSoviet Black Searegionplays cr uci al part in Turkey’ s
one of the world’s ten | eading countries. I nhibited b

sizeDavut ogl expligitg StabdBirma2013 that Turkey seeks to use its central geographic position and its
historicatcultural links to the surrounding regions to extend its sphere of influence and as a consequence punch

above its weight. He frames economic, political and culturaslinkits geographic neighbourhood as a means to

a more exalted gl obal role for Turkey. Doing so Davu

Davutoglu' s perception uses the European Uzivaud t o hay

permit.

Speaking in Ukrainein20lR,avut oglmade& 0dr ai)mportant distinction betyv
other countries as he deemed Ukraine a pivotal country on the sameepda Turkey. Celebrating the '20
anniversary of the Turki OaRep oljll draws 2contrdastb@tyweemTdirkayc e i n
and the Soviet Uni on an dvisavsthe negion & hat econbnficadbmindnece bute y * s a

cooperation. He referred to the city of Baku as bl os:
beauti ful cities” which, to his mind, méno(wav uthedlbwene
2011d.Stessi ng the benevolent and mutually beneficial sic

political authorities are eager to emphasize a deliberate contrast to the at times belligerent economic pressure
applied by Russia in the region it deenssNtear Abroad. This chimes in with foreign minifgegsvuso gl u' s ( 20

“

i ssue Ilinkage between economics and security as incr

amore secure®vi r onment

In relation to the international financial crisis of 20@8a v ut o § | sees(th2 @ehtée lof)economic power
shifting from the West to Asia. In this shifting economic environment, the signing of bilateral free trade
agreements in the neighbourhood and beyond is therefore a strategic priority that is to stimulate the Turkish
econany ' s dy(@awmu s mJ ). Accordihdly3 wisa liberalization with the wider neighbourhood is not
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only framed as a means of soft power but designed as a functiam»ft er n a | economic polic
businessmen can act and move in the sufDawvwnadiglgag CdurBta

5.2. Energy policy rhetoric

The Tur ki sh godooeintermationat enesgy police reflects the prevailing notion of the primacy of
economic relations. At the same time, said rhetoric is marked by the conflict between on the one hand the
ambition to become a regional if not global energy hub and ondtier hand the reality of a resourggoor
country with some of the world’ s highest energy costs
of goods and people in the region is expliegantiny | i nk
Erdogan'wor(d2s0,14“cT)ur key i s today not only |l ooking for
Azerbaijan to Iraq, from Afghanistan to Kazakhstan, from Russia to Kyrgyisthilbya, Northern Cyprus,

Col ombia”. The Turkish government’'s plan Davbeogma' en
(2012b)o wn admi ssi on, ti ed canrect Turkish indestnyrandrcapitabwithatheialbundang t o

energy sources lifn Twrkey”s edacnomyt yand thus its ener
anticipated, so he argues, then “we absontprdieetdfor have t

mut ual ®Oeweafbdbfju 2012hb

For the countries studied, the prime reference point in energy policy rhetoric are the regional pipeline projects,

the BTQoil pipeline opened in 2005, the BTE gas pipeline opened in 2006 and thePT@as pipeline due to
openin201§Davut og) ul2a0h2ghl i ghti ng Dahveu tBoTgA inR0{p2etlsirhete)’ s s uc
that “a numberj eocft sa dodfi ttihoen acle ntpurroy ’ wi || come out of
the Turkish economy’s growth is also reflected in tI
supplies. In addition to ensuring that domestic demand is rtiet,declared aim is for Turkey to function as a

bridge that opens energy reservoirs from the Middle East and the Caspian Seatothglvorido gan. 2015a
Energy relations are thus portrayed as aawiim proposition in that Turkey needs energy to keep growing while

the neighbouring supplier countries need a reliable customer who may alsédgraccess through its territory

to the lucrative European energy market.

5.3. Security policy rhetoric

Befitting a region shaped by persistent internal conflicts as well as prone to external intervention, the interrelated

topics of conflict and peaceéture prominently in Turkish government rhetoric towards the pBstiiet Black

Sea neighbour hood. Sever al of the key themes of Tur ke
integrity and the special relationship with Azerbaijan reappedoreign policy speeches. Somewhat surprising

given Turkey’'s historical reluctance to act as medi at
peacebuilding.

5.3.1. Territorial integrity

Given Turkey’'s own exposur e -KuodistvSouttastrand a seeplyengrained ni s m i
fear of Western attempts to dismantle its territory that goes back to the 1920 Treaty of Sgvee® r i and Cel
2013, territorial integrity in its neighbourhood is fr a
territorial integrity is at stake ints regional foreign relations as the Armenian government till today refuses to
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recognize the 1921 Treaty of Kars which stokes Turkish fears of Armenian territorial claims in Eastern Turkey

(Phillips 200h Mor eover, the insistence on existing state b
principled defence of the principle state sovereignty andnennt er f er ence into a state’
contrasting contemporary Turkey to its historical predecessor, the Ottoman Empire, and by extension to other
aggressive expansionist powers, President d o gant fae8l15dprntes in 2015 that “Tu
eyes on any country’s borders, territorkErdod@#mmestic
depicts Turkey as a benevolent regional power that dc
affairs and “is not a country that | ooks at its neigh
advantages"”.

Themos frequently mentioned issue of territorial i nteg

from Azerbaijarfe.g.Dav ut o§g] ukEe2 6 & ga&in2003. Bidweéver, the principle is consistently invoked
across the posSoviet Black Sea region, especially during state visits to or from the countries in question. While
Foreign MinisteilCa v u s o § | in a gp@ebhlinfearly 201Trikes acordial note about the normalaion of

relations with Russi a, he is fiammnd &EGSlkoutgi Auskdene rs i ¢com
the case of Ukraine, the call for a return to the {2@14 borders is combined with specialattion to the rights
and status of the Crimean Tatars whom PresidEnt do gana@ddb0&S5Seskd as “Brothers”

conference with Ukraine’ s pr esigiventotthe Rhiskadwks @lsokmown Si mi |
as Meskhetian Turks) many of whom, having originally been deported from Georgia in 1944, now reside in squalid
conditions in Ukraine and whofar d o § a n initea t T@késh soil.

5.3.2. Special relationship with Azerbaijan

The one constant of Tur k ey’ -Gold Wargperiochhad beeh ity fecusgponthep ol i cy
ArmeniaAzerbaijan conflict. Turkey has persistently emphasized its brotherhood with the Azerbaijani people as
AbdullahGul (2007a) n 2007 descri bed bilateral relations as “on
speech emblematic for this discourse, President Er doc¢
quoted the late Azépoet Bahtiyar Vahapzade who likens the two countries to two sons from the same mother.

Mor eover, in the same speech Erdogan points to the hi
conquered/liberated Baku as a model for contemporary kilat relationgE r d o29Xbe.

The only significant thaw in relations with Armenia came in 2009 and proved both brief and trangiemtot

insignificant extent because of Azerbaijan’s active o
of the 2000s cotained tentative rhetorical overtures towards a peaceful settlement of the Arméaerbaijan

standoff. When the BakiibilisiKars railway project was launched in 2007, for example,{tresident Gul used

the opportunity to implicitly invite Armenia to jo the project which he portrayed as imbued with the spirit of

peace and vividly opposed to ethnic and religious discrimingtgii 2007.
5.3.3. Peacebuilding aratisis management

Speaking at the Council of Europ@dwuPagd | peaifodiflbttraly Ass
the unresolved conflicts in Crimea, Karabakh, South Ossetia, Abkhazia and Transnistria as threats to European
stability and democracy. One of Turkey’'s key goal s
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peacebuilder in its nelthbourhood and to use early warning and preventative diplomacy to stymie crises before
they erupt(Da v ut o g I). This2s0irl lihea with a special focus on peacebuilding which emerged during
s time i n Erhcko § an afud)iektdblisfies acliek.betvitenea proadtioen t
foreign policy and a country’s greatness: “A great st

Davutoglu
initiatives in crises and cope with risks instead ofiolp#s borders to the world and avoiding such risks or crises

Ontheotherhandpbavut o§lius (2®&1@wei)ne about the fact that “[t]Hh
integral link betwvee our own peace and security and that of the

part of the Vi sionmrroblfeomse ivgint hp otl i ec yri e iod h bzoeuwrros and
famous creedpeace at home, peace in the worldnterestingly, in an official vision paper on Turkish conflict
medi ati on efforts Davut eégvietuBlack Seagegionat @ anewntt d P)nthis ZhG1l 3pco s

underscores the region’s secondary status in Turkey’

Turkey’s conflict resolution role in the South Caucas
5.4. Cultural policy rhetoric

Turkic nationalism and Parurkism not only feature prominently in recent (since about 2009) official policies,

they also shape Tur k(8en 01T Someeothg addrgssedsiofcthe padiay of lcudtuoak

outreach are the Gagauz in Moldova, the Tatars in Crimea or Azerbaijani internally displaced persons (IDPs) from
Karabakh. 't is in this light that Pri me WHleationst er Er
needs to be understood: “The Middle East, tCQomellCaucasu
2012: 13citingEr dog.gami t t i ngl vy, a feat ur e oohisthefrequenyly invokesin g a g e m
notion that Turkey’'s own internal transformation in t
serve as a model for the neighbourho@@da v ut o §)-wan i@e@ th& harks back to the early 199@sl

2000.

The Turkish | eadership thus portrays itself @& the g
towards its neighbourhood while laying implicit claim to a regional leadership role, which is legitimized by a

shared culture, past and future. Yet, an element of paternalism pervades the rhetoric. For ex&mplk,o § a n
(2016bx | ai ms that the people in the towns and villages o
at the sight of the Turkish flag because Turkey is only there to help them. Sinillaly, ut o g | argués2 01 1 a )
that Turkey would seek to use its influence to impro
East) presently mostly negative image. The same rebranding agenda also informed the Alliandizatfd@ivi

which Turkey had launched together with Spainin200§ s 1 ¢ 2014

5.5. Migration policy rhetoric

Migration as such is not a key area of Turkish policy towards the region and the same is true for the place of
migration from the region in foreign policy rhetorielowever, the topic of migration including the historical

waves of migration from the region and their traces in Turkish society are occasionally referred to in an effort to
underscore for example contemporary T herithge gs'ameltmgppenne s s
pot of different peoples is wutilized by the Turkish
surrounding regions a(b)illBteatessit ogl u’s speech in 2009
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“We have more Abkhazi arkbkazid, imore OQhechemnsriving in Tukkeyythartim a n i r
Chechnya, more or equal Georgians living in Turkey than in Georgia. This is because the Republic of
Turkey, as a natiostate, emerged out of the legacy of a long imperial tradition, not imperialistic but

imperial.”
The policy of visa |liberalization for all|l the countri
the grounds that it reunites people separated by art/|

with Georgia? Becauski st ori cally Bat umi and TDavuztoong l)hihig2e0 112ibv e |
supposedly historical openness to integrate migrants is discursively transplanted into the pdesepolicy
towards migrants from the region. Thus, in 26 d o § a n publi2lyOpairited put that only about half of the

approxi mately 100, 000 Armenians in Turkey are Turkis
hospitality, opeAmindednessandlacko host i |l ity towards Armenia as a whol
tolerates thousands of il | eg@rasaAdFidanr200204d). In2007 Hueings wi t hi

another lowpoint in bilateral relations, however, the Turkish government did not hesitate to publicly hint at the
option of expelling irregular Armenian migrarfidatipoglu and Palmer 2016: 242

What is more, references to the founding years of the Turkish Republic in the course of World War | and its
aftermathaswellasas t he country’s founding father Mustafa Kema
and constitute an essential part of national identity construction. Except for Kurdish nationalists and the political

fringes (far left groupings, radical Islam)st8urkish nationalism is the ideology of a very large subset of Turkish

society that comprises arguably a majority of political elites across the(disld ma x Ac@flihgly, challenges

to the established nationalist historiography and hagiograpte therefore a vital matter of domestic policy that

impacts directly upon foreign relations with the countries from whom the challenge originates.

6. Concluding Discussion

This outline of Turkey’'s f orpestSpviet Rlagck Sea neighirbmadasrtad s t h e
serve as a crucial baseline for further investigations into more specific aspects of Turkish policy. In addition, it
provides a sounding board to a contrasti ndgowgrdsxt aposi
Turkey. In this concluding discussion, we seek to highlight a number of critical issues that have emerged in the
process of wunearthing and comparing Turkey’s foreighn
warrant a second marthorough look.

chPMP ¢dzNJ SeQa F2NBAIY LREtAOE Ay NKSG2NRO I yR

Scholarly literature often views Turkish foreign policy after the end of the Cold War as having shifted from
maintaining the status quo to a policy that is bent on a dynamic vieve afaighbourhood and open to changes

in bilateral and multilateral relations and regimes. The one area where this view comes up against countervailing
evidence both in the field of policies anidintegnte fi el d
in the region. On the one hand, Turkish officials emphasize support of the territorial integrity of Azerbaijan, but

al so Georgia, Moldova and Ukraine with regard to the
questionof NagorneKar abakh and Turkey’'s territorial integrity
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in relations with Armeni@Novikova 2015: 4380n the other hand, the rhetoric does not find expression in actual
strategies or policy initiatives to find a solutida the different secessionist conflicts. Moreover, the Turkish

government’'s declared policy of supporting Georgia’s
Turkish vessels generally operated by members of the Abkhaz diaspora in Turkenducting regular trade
with the unrecognized breakaway region of Abkhazia without interference by the Turkish government

(Kapanadze 2034Something that also applies to Turkish shipskitug under false flags in Criméa

The idea of becoming one of the world’' s | eading eco

government's foreign policy rhetoric. When it comes t

short of meetingthis ambition. The naon that Turkey could use its cultural, historical anith part—religious

proximity to the region’s countries as a soft power
engagement is not borne out by the instruments Turkey empligs-visthe r egi on. I n particu
attitude as a big brother or model country has not fallen on fertile gro(@dn a r 2 0 And whileZT@rKish

soap operas enjoy a rabid following in the region, t

Europe or the URumelili and Suleymanogkurum 2017.

In the field of energy policy, there is quite a marked difference between the relatively negligible role played by

energy trade with the posSoviet Black Sea neighbourhood on thee and the frequent emphasis placed on

energy cooperation in speeches and other official public foreign policy statements on the other hand. The most

l' i kely explanation for this discrepancy is Tand key'’' s f
consumer. Yet, there are concerns that the growing do
ambition to function as a transit huf®nis and Yilmaz 2015:8®n top of that, as the controlling partner in the

TANAP consortium “Baku is set to garner (Guwchp tafy tamel e
Evans 2013: 31

The same pattern as with energy policy can also be found in the area of economic cooperation as the region does

not hold a significant pVaseméemt Juakeyrsceveesal dnkty ae
development budget. The fact that Turkey invited Azerbaijan to attend the 2015 G20 summit in Istanbul is thus
clearly an outgrowth of political consi theortandeitoons and
Turkey. The frequent mentioning of economic exchange between Turkey and the countries of the region is,
however, much easier understood when you consider that for thefgostvi et Bl ack Sea regi on’
is a very significant econamc partner , e. g. Georgia’'s |l argest single
emphasis on mutually beneficial interaction can be
neighbourhood to attain an indispensable position in wider regiondl global affairs. As such, in the economic
policy towards the region it is possible to hear an e
cooperation and security by creating regional economic interdependencies.

While the characterization of former Prime Minister a
civilizational theories and Islamic values is probably fitf@ghen 201§ there appear to be limits to the extent

to which normative concerns drive Turkish foreign policy. The relatively high degree of volatility which, in the
country’'s pol i SgyviettBlack 8gacheighbburheod,dfinds paréidyl strong expression in the

policy towards Russia, illustrates the interelsiven transactional nature of Turkish policies. Policies often appear

8 Interview with a diplomatKyiv,Ukraine April 2018.
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at least in equal part driven by domestic considerations, especially the measures against alleged Gulenists
residing and working in the region. The Turkish gove
governments in the region (including Azerbaijan) conceive of Turkey less as a benign strategic partner than as an

actor with whom cooperation is bad on shared interests onfy.

CPHP® 5ATIAYyIT RSSLISNY ¢dzN] SeQa aSO02Nrt Sy3ar 3

Turkey's foreign policy in the early 1990s and in th
formats of cooperation as nearly one third of all international agreements Turkey signed between 1984 and 2015

are multilateral ones. Most of trse were signed in the early 1990s and during the first AKP government (2002

07). What is quite svisaviskhe negipon ia theofrequentlreliangeely tfilaterapfarhatsc y

not merely on amad hocbasis but as a key framework for engag with certain sukregions as well as with

countries beyond the region. Thus, there is not only the Azerb&jaargiaTurkey format (since 2012) but also

the looser Azerbaijafran-Turkey format (since 2010), the TurkmenistaperbaijarTurkey format (mce 2014),

the planned TurkeyrussiaAzerbaijan and TurkefzerbaijarKazakhstan forum@Azernews 201)7as well as a

now-defunct TurkeyAzerbaijanlsrael axigMurinson 2010.

I't is apparent that migration pl ays hadsthdrggiomwhiclol e at
is interesting considering Turkey is one of the key target countries for migrants from the region, in particular
from Azerbaijan, Georgia and Moldova but also mostly illicit migration from Armenia. Seeing how the prevailing
Turkish pespective on migration is the question of how the country is to deal with an estimated -dmda-

half million refugees from Irag and Syria, the region clearly plays second fiddle. At the same time, if migration
does in fact become a topic of politicalntestation in Turkeylnternational Crisis Group 20},&hen this would

likely also affect the prospects for migrants from the region. The one area where migration has a measurable
crosssectoral effect on Turkish foreign polityregardingthe welkintegrated Abkhaz, Circassian and Tatar
diasporas. These diaspora groups are a titutve link from Turkey to Crimean Tatars in Ukraine and todbe

factost ate of Abkhazia with a strong voice in Turkey's
Crimea(Bssler 2013Williams 2001: 270)

A clear issue linkage also exists between Turkey’'s tr
Caucasus. An example of this linkage is the BéddisiKars railway line. The railway follows an entirely new

trajectory and replaces an efigg railway connection between Turkey and Azerbaijan that had passed through
Armenia. Hence, a side effect of the project is that it serves to further isolate Armenia from transit routes and

other crossregional initiativegShepard 201) Energy policy overall and the changing fortunes of the Russo

Tukish Turkish Stream project, on the other hand, are somewhat at odds with the closer relations Ankara has

been pursuing with the current Ukrainian government. Turkey appears to be oscillating between collaborating

with Russia- notably in their pos2016 Middle Eastern policy and balancing against Russia by intensifying

relations with Ukraine in such sensitive areas as transport and arms production. In that sense, energy policy is
not only intricately connect e dnicigrowthlasthedbedyotksfthe dugkislp r i or i

government’' s domestic appeal but also closely Ilinked

9 Interview with policy advisofTbilisi, GeorgiaNovember2017.
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c Po @ ¢ dzNShveeBRék Sedpdlidy in relation to Russia and the EU

Returning to the point made in the introduon,we her e di scuss some -BawietBlack at i ons
Sea neighbourhood policy for regional policies writ
regional foreign policy, both factual and ideological, fits into the comgiteelations between the other major

powers active in the region. For the purposes of this paper, we shall concentrate on Russia and the EU.

Political affairs in the posboviet Black Sea region are a linchpin of TuiRisbsian relations whose salierfoe

Turkey go back not only to its institutional memory as a Cold War frontline state but reach back to the drawn

out encroachment of Czarist Russia on Ottoman territories from the lafecé8tury onwards. Next to Syria, a

2017 assessment by the pAKPthink tank SETA saw Ukraine and Nageknar abakh as Tur key's
with RussiaUfuk et al. 2017: 6 The 2008 Five Days War with Georgia, a close Turkish ally, and the 2014
annexation of Crimea, whose Tatar popul ation Turkey c
standing(Akturk 2014as it showed that in its material capacitie:
i s over whel rkeadr doays Rpubsis8ives hésgt 8f the time Ankara does in fact coordinate with

or at | east adjusts its policy tNowkava 2055: 490reporéardlyyt h Ca u c
Turkey didhot joininthe &/ s sanctions regime against Russia that h

One key aspect of the twisting nature of TurkRhssian interaction in the poSoviet Black Sea region is energy

policy. Far from constituting a potential strategmartnership (Hi | | and T,aspoowh 30D6am
transformation into Turkish Stream in late 2016 only a year after both countries publicly vilified one another over

the downing of a Russian jet over Turkish soil uridesl the flexible, contractual and interedtiven approaches

to bilateral relations in both Moscow and Ankar a. Th
deteriorating relations with the WestEr sen 2)01 Anka@d &' s occasional public
Shanghai Cooperation Organisation should be seen in the same light as mostly rhetorical sta{@&uatdss

2016.

A good example of how Turkey’s policy towards the re
region is the fate of the Caucasus Stability Initiative. Launched in the aftermath of the-®egsgian war over

South Ossetia of 2008, the very fact thattherr i me Mi ni st er Erdogan first went
meant that it was met with open hostility by the Georgian siti@his example also reveals a glaring lack of

awareness and dkil in managing different regional actors per
government(Goksel 2011:)6 The chances of multilateral initiatives based on a-win rationale are thin whe

most other participants operate regional relations on a zsum logic.

On the other hand, as t he T EUHaveprbgregsivelyeaooledrdewntthisshasr el at i
had an effect on how Turkey frames its engagement with the-Sastiet Black Sewighbourhood. Thus in early

2015, PresidenEr d 0 § a ntogk2he fleblaf¢ ner gy policy to elucidate what
and indecision: “They kept saying NABUCCO, NABUCCO, N
passed and hopefully soon gas wil!/| sstaads in shérp contrash g ; me 3
to the tacit and at times open support the West showed for Turkish culedaious outreach programmes in

the postSoviet space that includes the peSbviet Black Sea neighbourhog@hlci 2014

10 Interview with analystTbilisi, GeorgiaNovember2017.
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6.4. What is to be don@&on-state actorsg the missing piece of the puzzle?

The overview provided here of the statepidlitical, economic and cultural relations between Turkey and the six
countries of its posSoviet Black Sea neighbourhood has shown the salience of the region as a key secondary

geographical focus of Tur key’ s sefacaumry af secopdary imgogtancel nt r i g
to almost alll the region’s countries (arguably excl uc
as well as theoretical insights into t he foreigmgpblioyn’ s i nt
actor, a more intrusive qualitative analysis of speci

level foreign policy strategies, ought to be on the agenda. What this requires is a thicker description of how these
relations break down on the level of individual act@sindividual participants that are involved in and thus
shape Tur key’' s t i es-SdvietBlack gea semhbouthood.e s of its post

Thus, only by including nestate actors in addition to state actoisto the analysis is it possible to get a more
comprehensive understanding of Turkish foreign policy. Building on the small number of works on the role and
impactofnonst at e actors i n Tur k éelikmla 2006Pamadyiccinandpserl 20jcdgd i N gen
towards the region in particulgiDogan and Ulman 201&issler 2013Gorguli and Krikorian 20)the next task

for research on Turkey as a foreign policy actor in the {Smstiet Black Sea region will have to be a closer look

at non-state actors in the field of civil society&the business community in order to assess their impact as well

as their congruence with or divergence from the official state policies and rhetoric toward the region.
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