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defensive non-involvement realpolitik was moderated by thcé
adoption of liberal economic policies and an activis
multilateralism in foreign policy in the 1990s. _ "
During the last centuries of the Ot_ton"_tan state, the 13;:3:; i:-
elite initiated the process of Wesiernization and ado:pte !
state’s formal integration with the European statc systerm ‘asm
major foreign policy goal. The milttary played, a}:!f ccijr{ng?i i
play, a leading role in this process. Al;ati.{l‘ks publica and
secular reforms constinuted a breakthrough in the Westerniza ru'[
process, They set Turkey an a coutse of no return by anchoting 1_1
in the reatm of Western values. The m:];_tar}f continues 1o rfiﬁafg
itself as the guardian of the nation’s vital mterests, d{:ﬂ‘m aln
terms of territorial integrity, natiupal unity a-nd. secularism. Z
enjovs comsiderable public and media support in carrymg! éJLL t\, i (s
mission in this restricted area. Afier the Second Wor ar,
Turkey accepted democratization within a '“P]“'Pa“{c s_t,::u:xg:xl 5?5
an indispensable component of Wcstermzaunn._rur Y relimj\.-?;
has yet to get over the paradox between the mi 1mr)1.'_; elatve
autonomy in politics on the one hand, and the LOI':‘-I_J idati |
the democraric regime as an integral part of Yestcrnization .1
a fundamental condition of being a full member of the Furtpean
ion on the other . y
UIE\I(::verthcless, the present trend n‘:ﬂects that the m;llrar-y ui
gradually withdrawing [rom the political scenc. There are sex cLae
reasans for this prucess of disengagement: First, sinft
CONUWIMPOTAry era, democratization cannot be. dsslmtcgratcc_]_rom
Westernization. As the prime agent of Westernization, the mi alratr:z
has been increasingly mindful of this historical development siti <
the end of the Second World War. Second, !;hcr Tulrkls:h arr_?;
forces are proud of being a highly professmnall in s?tf;‘tn?na.lds tg
military knows quite weil ihat its involvement in pfo ;:.I_Ls l:esti )
an crosion of its professionalism aswell asto a lf)ss of theirp esu 1%-. .
particularly among their colteagues abroad. Third, 1!1::1";:i is gr i ﬁ
pressure for further demaocratization commg f’rorr} pubiic opt on
and the liberal media. Fourth, & process of institutional :nE(E‘gritc] ,}'s
with the West began after the Seco nd World War by u[[| na?;l
membership in the Council of Europe and N:%TP?.I I_t Ea; umm'L}t,
consolidated by its EU candidacy at the EU's Helsinld ° umi
in December {999 The EU membership process 15 expec} € -
promote further democratization and to graduatly reduce the r
of the military in politics.®
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Turkey and Eurasia:
Opportunities and Risks in
the Caspian Pipeline Derby

LavuenT RUSECKAS

“In the decade ahead, Turkey will continue to foce
geo-political wnrevtainty in its relations with
Russia and the Caspian Sed region, driven until
now by the contentious interaction between
Russtian and US policies in the Caspian region.”

urkey’s international relations have gone through many

dramatic chenges in the past decade, but noene so striking as
the transformation of irs relationship with the former Soviet Union.
The collapse of the USSR and the independence of its 15 successar
states have braought Turkey both opportunitics and risks to its
North and East. Thus far, Turkish cngagement in post-Soviet
Eurasia has brought substantizl benefit to the Turkish economy
as well as something of a bosst to Furkey's geo-political significance
anid prestige.

However, the transformation of the former Soviet space has
not yet run (s course, and the balance of power in Eurasia remains
fundamentally unsettled. In the deeade ahcad, Turkey will
continue to face geo-political uncertainty in its relations with
Russia and the Caspian Sea region, driven until now by the
contentious interaction between Russian and US policies in the
Caspian region. At the same time, a rise in Turkey's economic
links with both Russia and the Casplan states seems likely, If
Turkey is able to pursue a balanced and mederate policy in
Eurasia, it should be able to realize further economic benefits
through trade and investment—while also helping to reduce the
chances of a deterioration in the region's geo-pulitical dimate,

The specific geo-political danger for Turkey is the growing
Strategic competition between two emerging blocs centered on
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the Caucasus. Azerbaijan and Georgia, still feeling th&ca:f;\egazi
their large, unsteady and assertive neighbor te thc" t::- al; hav
sought to guarantee their independence from Russia th mg thi%
themselves with ‘Farkey and the US. In an effort t-::nRs " h-d;;
decline in its influence over the Squth Caucasus, usisa R
deepened its informal pannership with Ir_an an_d A;:l'nen :;; e
of which has its oWD rEascns for cooperaiing with os:u:)m.i The
situation has not yet reached the po:mt where it pose;[an 1:\1'.:1_ et
threat to security and stability in the regton. m'v u:dl th(;
caalescence of these states 'mFo 1w blocs_ t'}as! prcw..;a-‘r};rmm.m
CIMErgence of anything resembling a geo-politica flaélunh i an i
and around the Caucasus. Today’s Lr;nds c-fauld haold the se as !
confroniation in the region—?ned:n which Turkey wou
centralty and unavaidably involved. " _
Tronicalty {though perhaps inevitably}, the chief area ?;S%:Et
political contention is also the one which holds the grRelitfc‘st ;; rospect
fot regional ecanomic gain—tf_u: cnergy SCCT.;:[‘. 531:: e
Caspian region will e crucial in pmj\r;dmg .,t_t c__l%atu:a;ﬂ?; L
‘Turkey needs to support rapid cconomic grovth. ! & pa rlc,opuchrs
of Turkish companies in the Caspian n}l and gas. ciﬂm dals ol
sremendous oppertunities for the lurkish private secer &
the state ofl campany, Turkish Petroleum {'l_'PA‘OJ. e
At the same time, the debate over new pipeiine rm?t{;-.s ?m e
export of ol and gas from the Caspian has becomica fim.;a. Ec;ion o
the strategie competition meationed ahove._']?li'-\c Eo 1t|g:;.1 -
the pipeline issue has helped Lo creat and solidify Er ¢ ]L:. A Eﬁssiaﬁ
bloes, and it has contibuted to 1ENSIONS AN ‘”].‘? flussiar
relations—while also jncreasing uncertainty arl\d politica e
the Cuucasus. In the next 12 months, commercial fa::u:s. r-:;umi %
from the ongoing push of the Caspian states and mirono w%l
partners 1o develop and export ot -andl gas should go :lu: ) Tﬁ rkez
toward clanfying the pipeling situation in the Caspka:t..l Df ¢ e o
the chlenge O o l:?lcc::-c:w::rlzst:fittﬁotillj{ow;ng irself to
: ics and emvironmenta o el
?:r?fi‘?ar\in tovard incaurious thetoric a}nd p?lmcaf[ t}:}{mtf:r{::rE:t;le;tn':ir‘;;1
This paper surveys Turkey's n:l:a.:.ic‘:-r-.sl'n|.ps\:_WlttJ t eﬁticgp;md
region and Russia and, in particular, its role in "LEbIJl;x o ng
cconomics of regional energy development. It begins by €xp

-~ r . n of
how today’s situation came 10 pass, focusing on the evolutio

i i ts i ti i diverging interests of
kish policy and its interaction with the div :
Et?; USS a?\%]gxssia in the Caspian. [tthen highlights the key issues
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for the medivm term and their impact on Turkey: The conclusion
suggests a few guiding principles for future Turkish policy

Trr Earry 1990s: Ozal’s Actvist ForeiGN PoLicy

The breakup of the Soviet Union in 1921 came on the heels of
a scries of events that transtormed the context for Twkey's
international relations. The end of the Cold War in 1989 began
the process. For nearly 40} vears, Tarkey's place in the world had
been defined primarily by its membership in NATO and its crucial
geographie position on the USSR's southwestern flank. Suddenly,
the Soviet threat had receded, and the future of the NAT(
alliance and Turkey's role within it became uncertain. This sense
of insecurity was compounded by the decision af the European
Community to reject flatly lurkey’s application for membership
in 1989. Although this decision did not came as & great surprise
to the Turkish political elite, it did scem to confirm their fears
that furope was closing the door on Titkey now that its Cold
War security contribution was no longer necded.!

Turkey's president at the time, ‘Turgut Ozal, reacted by pursuing
an activist foreign policy that was intended to demonstrate
Turkey's continuing importance to the West. He was presented
with & galden opportunity to dao this in August 1990 with fraq's
invasion of Kuwait. Despite serious opposition from public opinion
as well as much of his own gavernment, Ozal gave strong rhetorical
and practical support to the US-led response against lraq.’
Meanwhile, President Ozal's sight alse turned to the former
Easterri Bloc. In 1990, he proposed the estahlishment of the Black
Sea Economic Cooperation (BSEC), a multilateral organization
which had the goal of encouraging trade and investment among
the five states of the Rlack Sea littoral--the Soviet Union
included.”

The brealkup of the USSR at the end of 1991 added a complex
new twist. Suddealy, the southern tier of the former Soviet space

' Sabri Sayari, “Turkey: The Changing Buropean Security Eovienmert and the Gul”
Crisis,” Middle East Jourmal, 46, po. | {(Winter (902} p 11

 Alan Makovsky, " The Noewe Activism on Tuekish Forcign Policy,” SALS Herien (Winles
Spring ¥999).

? Remania, Dulgaria, Greece and the USSH were the arigiral members; following the

Soviet breakup, the mempeeship was expanded o include Azerbaitan, Armenis, Geargia.
Moldova, Bussia and Ukeaine.
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o five newly independent states with cultural and
}?:;u?;_ig‘eli:]ks to Turke:\’_;f: Az,el:baijan,__ Kazakhstan, Uzbek:stat:n;
‘Turkmenistan and Kyrgyzstan. Again, Ozal’s impulse was to n;n;: c
quickly and asscrtively—this time with the strong support of e
Turkish public, which had greeted tll'ne emergence of these F‘E“
Turkic states with emotion and optimism. Furkey became the ]I;SL
country to recognize their independence formaity, and in Octo ei
1992 Ozal hosted their presidents in Istanbui for an l‘nauguEa
Turkic Summit, Air routes and a satellite broadcast lmk.wf_rcl.
established, and a new agency {the Turkish Internauonfa
Cooperation Agency, or TICA) was set up ta oversee the U_’ar;s cr
of billiens of dollars in Turkish aid and investment pro?"u_se 1‘:(:-
the region. TICA's first director went 0 far as to proclaim the
Turkic states of the former Soviet Union 10 be Turkey's nt::aé
abroad™—a direct challenge to Russian palicymakers who @
coined this term to emphasize the [;ér.:-d‘omij:ta-m role that Russia
intended to play within the former Soviet Union.

" Pfg:tif:g 'f_};'zI's.' vartous fareign policy inidatives in thelpost-Cold;
War period, his pursuit of partnership with the Turkic statz&i _('_1]
Central Asia and the Caucasus rcpreselntcd the most ra u.:i
departure from traditional Turicish policy. The .qm:;nncr (::3'5
uttimately doomed) efforts of Enver Pasha to unite the ~LEmr :

Turkic nations during the dying years Dt“ the Ottoman n:p;:::
had helped convinee Mustafa I(emz_al Atatirk, tk:le foundc[r 0]-; t .:
Turkish Republic, that pan-Turkic advclmunsm wou% Lela
counter-praductive and cven dangerous policy I"::»_r the new urﬂi::
state. This was particularly true given the high priority has
Atatiirk placed on enhancing Turkish security by bgl!dlg_g a sta ;
working relationship with the Seviet Union. ‘E:xphcm lsmtercsf
in the aflzirs of the Turkic peoples 01." the USSR becs‘tmedon{;.t_)
the core pringiples of the Kemalist philosophy that gmd}f Hpo |L:cp]'
for Atatiirk's successors, President Ozal had already cha eng.Eh
the Kemalist orthodoxy in a number of other spheres. Now, wit :
his activism in the Turkic world, Ozal again charted a nle‘f?,f1 'pc')stf
Kemalist cowrse for Turkey—one which raised the POS.Slhlllt}tgd
strategic competition in the region with a weak and disorien

Russia.

“ Nicole and Hugh Pope, Tarkgy Unretled: Atagurk and After {john Muteay: Leondon,
1997) p. 288,
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AMBITIONS Vs, REAL[TY

"The high point of Ozal’s Turkic policy came in May-fune 1992
with the rise to power in Azerbaifan of the Azerbaijant Popular
Front (APF) under the leadersh ip of Abulfez Elchibey. The APF
was the focal point for anti-Russian sentiment in Azerbaijan, and
it prefessed a strangly pro<Turkish ideology® Elchibey’s election
as president thus seemed to confirm Ozal’s vision. But quickiy—
even before Ozal’s sudden death in April 1993— became cleqr
that Turkey's aspirations in the region would need to be scaled
back significantly Azerbaijan’s overriding concern at this time
was the confliet in its Armenian-majority Autonomous Regian of
Nagorno-Karabakh, which was going badly. Starting in 1988,
Nagorno-Karabakh's Armenian majority began to agitate for
separation from Azerbaijan and union with nexi-doar Armenia.
Alow-level conflict that began during the final years of the USSR
became a full-Aedged war by 1991, with Armeénia fully engaged
in suppart of its co-ethnics within Azerhaijan. Russta continued
to piay 2 significant background roie in the conflict after 1991,
largely thraugh miliary support for the Armenian side.®

The new APF government had h igh hopes that Turkey could
provide serious support for its war effort, But once Russia madc
it clear that any hint of Turkish intervention would apen the door
to direct Russian-Turkish confrontation, Ankara backed off,
Testraining its role to one of diplomatic and limited ECOTIOMIY
support for Azerbaijan coupled with economic pressure on

Armenia. By June 1993, the failure of the Elchibey government
to mount an effective military cffore in Karabakh (amang other
things} had swept it from power. Meanwhile, nane of the Central
Asian states were eager to antagonize Russia by aligning
themselves oo closely with Turkey.

Tisrkey’s economic ambitions in the new Turkic states did nov
live up to early cxpectations. Turkish aid did not materialize in
the large amounts that had been promised. While the Turkish
private sector was active in Central Asia and the Caucasus, most
of the commercial opportunities for Tirkish firms that emerged
from the USSRs collapse were in Russia~—pethaps unsurpri sing,

¥ Edmund Tlerzig, The New Cavcasus; Armania, Azerbaifan, and Georgia (London. Boyal
Ingtitute of International Affairs, 1999),

* Thomas Coltz, "Letter fram Eurasia- The Hidden Ryssian Hand,” Foreggn Poficp, no_ 32
(Fall 1993) pp. 92-11a,
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given that Russia has twice the popuiation of the two southern
regions combined, as well as a significantiy higher GDP per capita,
Both official and unofficial “suitcase” trade’ across the Black Sea
burgeoned throughout the 19905, making Russia Turkey's fastest
growing frading partner and contributing generally to strong

growth in the Tarkish economy
Even if Ozal’s initial vision proved somewhat unrealistic, his

policy and the effects it generated did set the tone for Turkish
pelicy for the rest of the 1990s. By 1993, it was gencrally
established and assumed that Tarkey had a significant rele 10
play in the southern tier of the former Soviet space. While Turkey
has not necessarily become the model to which the new states of
the Caucasus and Central Asia aspire, its thriving private sectnor,
its secular approach toward Islam and its (usually} well-
functioning demacracy continue to have their appeal in the region.
Despite the fall of the Popular Front in Azerbaijan, something of
a Turkish-Azerbaijani “special relationship” has been rekindled
over the course of Azerbaijani President Fleidar Aliev's seven years
in office. Mcanwhile Turkey had learned two important lessons
vis-a-vis its relationship with Russia. The first was the
understanding that Russia was as important or more important
than its southern neighbors as 20 economic partner for Tarkey
The second was that an overly aggressive foreign policy in Central
Asia and the Caucasus was no more advisable in the 1990s than
it had been for Atatiiek in the 1920s, given the risk of escalation
into direct confrentation with Russia.

GEQ-POLITICS AND CASPIAN ENERGY DEVELOPMENT
The second half of the 19905 began with oil development {and
later, gas develupment) taking center stage in the Caspian region
as the international oil and gas industry became increasingly aware
of the region’s geological potential. While it is not on par with the
Persian Gulf, the Caspian region has clearly emerged as a new
major hydrocarbon province. Certainly this has been the
judgement of the international oil industry. Kazakhstan had
already begun to see significant forcign investment in its oil sector
as early as 1993; in 1995, Azerbaijan alse began to see large
inflows of capital related to the large contract it signed with a

" "Suitcase trade” refers to small-seale trade in consumer goods.
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of 54 i3 i
guaz?;g;}s?% tt:;liiun.‘ Commitments for further capital spending
*sizeable further 1nvestrents for at least the niext decale

giTsriyst i:!fwell_‘lyont:' else-—such as sovernments both within and
qmddcg the region, encouraged by the moedia—ajl development
¥ acquired 4 profound political significance. The Caspian

:T;:%;:— éﬁ;gess?ziriy Im assurz thejr security and independence, O3]
P I—Ieidca: pﬁon_unc IC’vcr,’ particularly in Azerbaijan, where
i e H ﬂanceLaev sought I"o_.esttr:m =ngagement in his country
e p(_‘-r(;civeg] g‘Hmeng;\unm; Bussaan 'mﬂucncc as well as e counter
o Nagorno-l(;[ e k;anﬂad;a_mggc In public relations on the issue
25 paery, sarabaich. ¥ bringing in mainly Wastern companies

P S AdleY hoped to give Weseern countries—the US in

pal EICU]-:IJ —d tar l‘glhlc IT tﬂre Lm ‘he Conting ]“‘_{EP'E“d NCC A ld
3
: . r.'d £

Pipetine Determinism

Th . .
Stl.iceegg;:stmn uf'p_rpehqm {or Caspian il has proven particulart
de;‘tlgpm:ntto[]?ghtnclizatn;:;n. It was clear from the start thar m“z
-45pien oil would require the i l
‘ nent of Ca construction of ne
nngir:e]?lpdmm Fiven that the region’s hydrocarbon stares haﬁ:;
e th::)uac}?ess u; thc_open sea, these pipelines will necessarity
pa h 5 neighboring countries. Broadly spealing, Caspian
can How either narth, through Russia; south, thrg h Ir: .
wcl,:st. through Georgia and Turkey* , e
Whlifgrrln;{};i p;;"ﬁpﬁ::tiv-?fuffl im;rcstcd Bovernments, this question—
\ Coil tlow?—came to be see ia
vl 1y _ Tt &5 A crucial and
uriem:f'cmwf determ'mam for the long-term geo-peolitical
'an of the regiun, Northern routes would indicate 4

——

* Laurent Rus "
sechas, "Betweer Lupheoria and Despair: Naw fealism in the Caspian

Upetream," CERA vt ! i
(Soas ExiaR Bngf{Camedgt. il Cambridgc Energy Reseqrch Associapes

" Rajan Menon “Treachernu i
. 3 Terrain: The Politj . TUbity D i
Dievelopment in the Caspian Sea Zane, N;Rn/jlf;;.;:f S'.J'h:;l )I' ?]rgﬁgcgljsmm o Energy
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reassertion of Russian hegemony along its southern tier. Western
routes to Turkey would lead (depending on one's perspective)
either to a new American hegemony in the Caspian region or to
the integration of the reglon inte the global economy and the
intermational system. Southesn routes would cause the region to
be oriented toward the Middle East, while also representing a
fatal blow to the lang-standing American policy of containment
and isolation of Iran.'”

This view of the political importance of pipelines dramatically
oversimplifies the region's strategic situation. Furthermore, it fails
to acknowledge two basic realities: that pipeline routes wiil
uitimately be driven by economics and geegraphy more than
pelitics; and that in the farcsecable future, developments are likely
to belie the notion that Caspian pipelines are 4 zero-sum game.
There will be at least four small andd vwo large pipelines bringing
Caspian crude to market along various routes, and through various
transit countries. Yet the fact remains that pipeline determinism
has to a large extent been the lens through which external
governments have formulated theit policies in the Caspian region.

Thrkey and the US-Russian Rivalry

Aliev’s Western-leaning oil strategy was shaped by the
widespread perception in Azerbaijan that Russia posed a clear
threat 1o Azerbaijan's siability and independence—a view that
most putside observers would consider justified based on evidence
of Russian meddling in Azerbaijan’s domestic affairs during the
peried 1992 to 1994, The view from Baku also argues (less
persuasively on this point) that the Nagorno-Karabakh conflice
should be understood primarily as an indirect manifestation of
Russian hostility toward Azerbaijani independence. Indeed,
Russia dues consider the Caucasus and Central Asia its backyard,
and from the start of the post-Soviet era it has sought to ze-
establish itself as the predominant power in the region. But this
goaal has been pursued in an incoherent and distracted fashion,
with counter-productive consequences: Russia's heavy-handed
thetoric and behavior—and its chronic tendency to emphasize force
rather than incentives in its dealings with the Caucasus—have
alienated much of its southern ticr and Azerbaijan and Georgia in

* John Roberws, Casplin Pipeltaes {Londern: Boyal Insthwe of Tnternztional Affairs,
1996),
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particular. :
rmDuEEg Fhe Czal pr:rfmi, Tarkey was the external country (apart
T Bussia) most actively engaged in the Caucasys and Central
Asia. Europn;an countries and the European Union kept th ;
distance, while the US at this Stage was helding back as uE)eII .Be”
i;.r;: é{; '(Ij‘t:trkey's :icgi}?nili Spl;:ﬁie Was starting to deciine, for rf:a-mrL:;
alre: 15cussed, the CEAN to see its ’ i
engaged in t_hc region.!! Whegthcr this was ;Ilftiiﬁisritgg?lrz; ;j[rth
oil Strategy is not clear. The reality is thar the giobal im ortar: ;
af f_af._plan energy is moderate; even under the most optimis‘fe-
scenarios, the region’s oil reserves wil] amaount to 10 tg ISP 1 ]L
of those in the Persian Gulf, Indeed, despite rhetoric tﬁﬂmﬁht
Suggested otherwise, oil and gas in themselves have never b -
the chief motivating behind US pulicy in the Cagpian Rrat}c:en
the behavior of the US in the region can be better uli:c:jcrlsto df;n
terms of the normal motiviations of international politics: . e
prestige and influence, PO power
Yer, even if energy was not necessarily the end of US policy i
b_ecal_fm: the means. By late 1997, ‘ﬂfashington ‘t:f:‘,-:;:ngJ qu:ell
ptpelines as the key 1o achieving its strategic goals in the Caspi; .
region. East-west pipelines linking Caspian oil and £as 1w Tu.ri'cf}r:
potts and markets were seen as a way to supporn Turk‘“:‘h
ambitions while alse blocking Irantan influcnce a:fd revcn-‘:&
Rl.ussui from re-asserting hegemony over the region, AIr} the e'mg
time, it Tepresen Led a refatively safe and low-cost channcl fn-rd{r:?;
;nvqlwmnc_n‘t i1 the region. Support for cast-west pipeline routes
éjf;)ng w0 l:x;kcy iI::::c::alm-:a the centerpiece of US diplomacy in the
i@n—thus furthering the iticizati
development that Aliev hadginaugug?!;nmdmn ot energy
haA._s us cngagement in t_he Caspian region has grown, Turkey
S ncreasingly been cast in the rale of juniar parener, albeit in .
context of L:Lrgf:ily shared interests, in particudar with regard t:
:ﬂﬂggéttior Turkish pipelipe routes. Although this seems on the
Nl (rjewsent 4 partial return to the certainty and stabilipy
ol o ¥ dzl'_eml——wnh Turkey as a regional bulwark for US
po ¥ ’ eality 15 that Turkey's position is precarious in
portant sways. Many observers have seen in the more activisg

gy, [ :
Strobe Talbott, "4 Farcwei] to Flashman: American Policy in the Caucasus ind Cerirgi

Asia,} I:[a . L .
i necrilted remarks, Central Asia Institute, Tohns Hepkiny Universioy, 21 Juby
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poticy pursued by the US since 19G7, an a‘fw:]:nzt tla mo;ﬁ; ::ttos
the strategic vacuum left behind by Russia’s dec met.he s
certainly how Russia and the Caspian states perccn-ih o e
The result has been a clear clash of intcrests bctwecg' e Ut and
Russia, fueled by the political hype surfoun ing ’Lnthggr
development. This tivalry, superimpused on tlh}g rcgnf;r:asn_o— het
cleavages—Azerhaijan vs. Armenia and the U vS. an—has
produced a situation whicié S?clinf’\- :}v?'rl}r dramatic commentatos:

mpared to “a new Lo ar. ] .
ha'::'l:ic;e Ft)hi.q is an ahsurd exaggeration, the compl;-\‘nsot:h;z
revealing. For, while the balance of power was rirp::lka 1 I'{CZ ;tain
during the four decades of the Cold War, it ::'LE égby" T certain
Loday, American rbetoric has not heen bac ly a crious
commitment of resources to the Caspian, and the scale al'iLE hinp[g
of its ].Dl'lg-tlfl'ﬂ'l Cngagﬁmem are unc‘crtam. ThQI'EIaI.‘t.: 5‘:?;:'\“8{1—'&“1
that the European Union might begin to step u[;l:ts mi hoement
in the region, a development which would 1_:1\*:3' sdg_s fean
consequences. Most important .of all"; Ru\:s;]::;n .ffo i::g lujsm:t fl A g
4 new vigor and coherence in the w i al tan
fm?iLr:;sheﬁ} victory in Chechnya and the e.[ectmr;l u}f\-lail;rlz}ﬁ:
Putin to the presidency. Sitting near the ccnter r:-_f‘a t 11'.:. mfi: d
Turkey no longer has the initiative, and its polu.}fljcs)n. icct}%m‘e
consists of reacting to the acuons of Russiz, the | y 4 : theee
Caucasian states and—most significantly fgr_thc {p:!plc 1;1:: léner :
the companies whose investments are driving Caspian energy
development.

TurKkey's INTERESTS IN CASPIAN ENERGY N -
j 5 i i - i ineline issuc began as
kev's interest in the Caspian pipe :
nn—iu;feghe many strands of Ozal’'s broad policy ,G'F engag:me:;
with the new Turkic states. The concept of making Tur C“:Yn:ral
main export corridot for oil from Azerbaijan and perhaps _l:e:. e
Asia as well—by means of a pipeline linking Baku o the ur |sd
:pori of Ceyhan on the Mediterraneal chl—-llvgs ﬁ”tlgl;;uns:s; :
" i 3zal and Elchibey in 1992,
fitical fevel by Presidents Gzal an :
"a[Pu?kE;‘; grander ambitions in the region began to fade apd itl::
Caspian oil booem picked up stcam, the Baku-Cevhan pipt

e ——

d ™ i 3§ nacch-
12 Temel Lskit, * lurkey: A New Actorin the Freld of Crergy " Parecprivns, 1, no. M
May 1994
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project increasingly became the core of Turkish policy toward the
Caspian region and indeed an important priority of Turkish forcign
pelicy overall.

The justificatton for the Tuckish emphasis on the Baku-Ceyhan
pipeline has three components. First, Torkey has bought into the
prevailing fashion of pipeline determinism, coming to see the
pipeline derbry as a proxy for stracegic competition in the region
and ultimately the main determinant of Tuckish political influence
in the Caspian, For the Baku-Ceyhan pipeline to be built would
at very least vepresent the symbelic fulfillment of the activist
policies pursued by Ozal, at maost it could create z long-term
economic amd political bond between Turkey and the Turkic
hydrocarhon states. Economic interests are the second factor
driving Turkey's support for Baku-Ceyhan. The pipeline’s
construction would generate a great deal of business for Turkey's
dynamic construciion and engincering sector. Meanwhile the state
budget would recetve transit fees from users of the pipeline. "Access
1o oil supply” is sometimes clwed as another reason for Turkish
interest in the Balkui-Ceyhan project, but this is a less important

driver as Turkey has ready and secure access to Middic Eastern
il supplies.

Oif Tawkers and the Tierkish Steaits

The third and most complex reason for Turkey’s suppont of the
Baku-Ceyhan pipeline is related to its deeply felt environmenta
concerns regarding the passage of oil tankers thiough the Turkish
Straits. To pass from the Black Sea into the Acgean Sea and the
Mediterranean beyond, ships must pass through two narrow
siraits, the Bosphotus and the Dardanclles, as weil as the small
Sca of Marmara. Should pipelines for Caspian nil terminate on
the Black Sea rather than the Mediterranean, the number of oil
tankers transiting the Straits and particularly the Basphorus—
that is, the heart of lstanbul—would grow significantly. While
the very largest supertankers do not accempt this passage, there
is currently considerable traffic in somewhat smaller {though still
large} tankers, with a capacity up to about 120,000 dead weight
tons. Ten to {ifteen fully loaded tankers of this size or smaller
transit the Bosphoms each week,'® Occasional accidents have

" This estimate is based on statisCes faund in the industry weekly Ngftr Campass, 9, no,
4, 27 Jasvaary 2000,
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served to emphasize the ongoing cnvironmental risks of the
passage, most disastrously in 1979 when a tanker ran aground
and spilled nearly 100,000 tons of oil—moare than twice the volume
spilled by the Exxon Valdes ten years later in Alaska.™
The linkage between the Turkish Straits and the Caspian
pipeline question works both ways. On the one hand, Turkish
concerns about the potential for new volumes of Caspian oil o
flow to ports on the Black Sea represent part of the reason for
Turkey’s support of the Baku-Ceyhan route, which would provide
dircct access to the Mediterranean, At the same time, it is not
lost on the Turkish government thar the Bosphorus issue
represents one of its most potent ievers in the push for Baku-
Ceyhan, Indeed, some critics have suggested that Turkey has
delayed measures that would improve safety in the Straits
because they would also serve to undercut its leverage with regard
to Baku-Ceyhan. A contract of approximately US$40 million for
the construction of a state-of-the-art traffic management system
was finally awarded in October 1999, eight years after the initial
tender for the project had been issued.
Another complicating factor which adds o Turkey’s sensc of
insecurity regarding the Bosphorus is the fact that it dous not
have full and unambigueous sovereignty over the Straits. The
Montreux Convention of 1936 gives the Turkish Straits the status
of an international waterway, guaranteeing free passage (o all
commercial traffic while imposing certain restrictions on mititary
vessels.”” From the standpoint of environmental safety, the treary
is clearly showing its age, since it makes no reference whatsoever
to environmental regulation. Turkey's right to regulate the Straits
on grounds of safety has been generally acknowledged. In the wake
of another serious tanker accidentin the Bosphorus in May 1994,
Turkey announced a new, more rigorous regulatory regime for
passage through the Straits, and took the step of submitring it to
the International Maritime Organization {IMQ) for review. While
the IMO gave its approval to most of the new regulations, Russia
accuscd Turkey of unilaterally violating the Montreux
Convention. In the end, Turkey followed through with ics
moderate regulatory changes with the support of the IMQ and

Y John Daly, “0il, Guns, and Empire: Turkey, Russia, Caspian 'New Q1" and the Montreux
Convention,” Caspian Crossrrads, 5, no. 2 {1998),
17 ihid
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development of a race betwecen suppliers to build their pipelines
and stake early claims to the market. However, these vartous
projects remain uncertain, and each one faces unique challenges;
it remains conceivable that none will proceed rapidly enough to
prevent ‘Turkey’s gas shortage from growing significantly worse in
the near term.

IMPORTANT DEVELOPMENTS AHEAD
The next 12 to 18 months are likely to bring abaut substantive
changes in the situation Turkey faces in Curasia. In the energy
sector, strong forces are pushing toward resolutions of some of
the major pipeline uncertainties. Meanwhile, a modest shift in
the geo-political balance of power in the Caucasus may also lie
ahecad, driven mainly by evolving Russian and American
approaches (o the region and the reactions they draw from the
three Caucasian states. In both the geo-political and the energy
spheres, the process of change is propelled by forces that are beyoend
‘Turkey’s control: the balance-of-power logic of international
relations and the market logic that is driving Caspian energy
development. While Turkey cannot decisively influence thesc
broader trends in the region, it has an opportunity through its
polities to put itsclf in a position to benefit from change rather

than be injured by ir.

Pipelines: Multiple Moments of Truth Approach
The Baku-Cevhan oil pipeline project, central to Turkish policy
toward the Caspian region for tuch of the 1990s, made real
progress in 1999 and the first half of 2000. Years of discussions
hacked by political determination culminated in the set of
regulatory and commercial agreements for the project which were
initialed in Istanbul in November 1999 by the participating
governments of Azerbaijan, Georgia and Turkey in the presence
of US President Biil Clinton. These agreements have now been
finalized and ratified and ongaing negotiations involving thesc
states as well as seme of Azerbaijan’s partners from the
international energy industry are now working toward the shared
gnal of shaping a financially feasible project that meets the
requirements of all relevant parties. But the econamics of the
proicct remain fundamentally difficult, and time is running out.
Azerbaijan’s strategy for expanding its export capacity is today
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The competition among the various pipeline projects intended
to supply gas to Turkey should also see a solution in the year
ahead. Azerbaijan’s aggressive play for the Turkish gas market in
the wake of its spring 1999 discovery of a major gas field has
caused a varicty of problems, which have called into question the
US-backed plan to build a pipeline to supply Turkmenistan’s gas
to Turkey via the Caspian 5Sea shelf, Azerbaijan and Georgia.
With financing arrangements basically completed for Russia’s
competing “Blue Stream” pipeline, which would bring gas to Turkey
across the Black Sea shelf, this project alse appears to be nearing
the moment of truth when construction begins in earncst.
Meanwhile the completion of the infrastructure required to bring
gas inte Turkey from Iran appears within reach. By mid-2001,
barring the unlikely scenario in which all of these pipeline projects
run into serious treuble, Turkey will be on course to supplement
its current supply with new gas from Iran, prohably Russia,
perhaps Turkmenistan {albeit via Iran or Russia} and  Azerbaijan

as well.

GEeo-rPOLITICS: TOWARD A NEW BALANCE?

A number of signs point toward the possibility that the regional
political context in Eurasia, and particularly in the Caucasus, may
undergo some subtle but significant changes over the course of the
next year or two. The most significant developments of the past
vear concern Russia, and specifically its changing position in the
region in the wake of its military success in Chechnya and the
accession to the presidency of Viadimir Putin. 1t is still too early to
predict a resurgence of Russian power in the South Caucasus. Russia
succeeded in defeating a weak and divided Chechen rebellion, but
it required a massive military effort and a level of indiscriminate
brutality that failed to provoke a mare seripus Western response
only because it took place within Russia’s borders. And while Putin’s

presidency promises more active and coherent political leadership
than was seen in the late years of Boris Yeltsin's rule, the wealoness
of the Russian state has deep structural causes that will not

disappear with a change at the top.
Yet, it is undeniable that Moscow’s show of force in Chechnya

and the image of vitality and effectiveness presented by Putin
have affected the way that Russia is perceived by the Caucasian
states. Azerbaijan has taken a few subtle steps away from the
unrestrained anti-Russia and pro-US {and pro-NATO)} stance it
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that was propesed by former Turkish President Sileyman Demirel
in late 1999 could be an important step toward this sort of
regional cooperation.'s
While it is possible that competition in the Cancasus will
escalate into confrontation, it is not probabie. Owver time, a wide
range of [orces and cross-cutting relationships will work to
counteract today’s polarization and weaken the current regional
blocs. Falling into this category is a long list of potential sea charges,
none af which are guaranteed but all of which will become
increasingly possible over time: a more constructive and less
threarening Russian policy in the Caucasus; US-Iranian
rapprochement; a warming of relations between Turkey and
Russia driven by further growth in economic ties; a growth in
Armenia’s sense of unease over its political dependence on Russia
coupled with the possibility of Turkish-Armenian rapprochement;
a lower level of US engagement in the region, and greater
involvement by the European Union coupled with the ELs
growing pull on Tuckey. These are significant changes, and some
of them might be unsettling to Turkey at first. But in the long
run, it is in Turkey’s intcrest to see a multilateral geo-political
balance in the Caucasus take the place of today's blocs and a
playing field where Turkish cooperatian with fran, Armenia and
especially Russia can be freed from any political constraints.

In terms of its policies toward Caspian energy;, Turkey already
has a good model to follow: the approach it has taken thus far
{for the most part) toward the question of natural gas. Given the
great significance of new gas supplies to the Turkish economy,
policymakers recognized early that they could not afford o
politicize the issue. The same approach should now be adopted
for Caspian oil. Turkey has done all it can to support the Raku-
Ceyhan project, and its cffarts have given the project a very solid
chance at viability despite a number of geographic, geological and
cconomic obstacles. Now the focus is where it should be: on the
daunting commercial challenges that are inherent in the financing
and construction of expensive, trans-border pipeline
infrastructure. But the political pressure that has excluded the
considerationt of any alternative pipeline solutions has already
delayed Azerbaijani oil development for more than two years—a

' See Centre for Eurepear. Studies, "% Stabitiey Mace for 1he Caucasus,” CEPS Working
Decnmene Moo 45 (May 2000) at hitpyfwwceps be.
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bad outcome for Turkey and a potentially disastrous one for
Azerbaijan. With negotiations on financing now underway,
Turkey, on a political level, must be willing to let the chips fall
where they may. While Ankara’s high expectations mean that a
temporary postponement of Baku-Ceyhan would be seen as a
great political defeat, it would certainly not mean the project’s
demise. Indeed, assuming that oil exploration in the Caspian Sea
over the next five years meets with even mediocre success—and
recent news from the Kazakhstani sector is very positive—the
chances of Baku-Ceyhan being built before the end of the decade
are very high, political vagaries notwithstanding.

Finally there is the troubling issue of the Turkish Straits. Turkey
unquestionably has been very effective in raising international
awareness of the threats to the safety of the Bosphorus Straits.
Turkish environmental concerns regarding the Straits are viewed
as legitimate, and Turkish measures to regulate tanker traffic have
been accepted despite the constraints of the Montreux
Convention. However, by focusing almost exclusively on future
flows of Azerbaijani oil—in order to push them toward Ceyhan—
Turkey has missed the boat (or, missed the tankers) that will be
shipping Kazakhstani and Russian crude from the CPC pipeline
and through the Bosphorus starting late next year. It is probably
too late for Turkey to prevent CPC volumes from increasing the
level of tanker traffic significantly, and any radical steps it might
take to change this would be counter-productive and perhaps
dangerous. But it is not too late for Turkey to begin working with
all interested parties—including Russia, the Caspian states, the
international oil industry, the IMO and multilateral lenders like
the World Bank—to make sure that steps are taken to make the
Bosphorus passage as safe as possible through more stringent
regulation and new investment in safety infrastructure. If Turkey
is successful diplomatically, the Bosphorus passage could be made
considerably safer in the medium term without cost to Turkey,
even with higher volumes of oil. In the long term, Turkey could
justifiably insist on either bypass pipelines or the use of double-
hulled tankers, either of which would go most of the way toward
mitigating the environmental risks.&
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