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Advisory Council
v on International Affairs

To the President of the House of Representatives of the States General
PO Box 20018
2500 EA The Hague

To the Minister of Foreign Affairs
Ms. Hanke Bruins Slot

P.O. Box 20061

2500 EB The Hague

PO Box 20061
Date 2500 EB The Hague
22 February 2024 T: +31(0)70 348 5108/6060
aiv@minbuza.nl
Re
AlV advisory letter: Ukraine — resolve, resilience and prospects for the future
Dear Mister President and Madam Minister,
In late 2022, the AIV drew up an advisory letter on the war in Ukraine at the
request of the House of Representatives.! Now that the war has been going on for
two years the AlV believes the time is ripe for a follow-up letter.
This advisory letter begins by taking stock of the past two years of war. The AlV
then notes that the Western consensus is growing more fragile, that there are
turning points in sight and that there is a danger of a protracted stalemate. This
gives rise to the question of what position the Netherlands should take, especially
given that a new government will be taking office in due course.
The letter then discusses six subjects in greater detail:
1) the European security architecture;
2) the European defence industry;
3)  the prospect of EU membership for Ukraine;
4) Ukraine's reconstruction;
5) the consequences of the war for the Global South; and
6) resilience and public support.
These discussions are followed by a brief conclusion and six recommendations.
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1. Introduction

1.1 Two years of war

The social upheaval caused by the war in Ukraine is plain from the numbers: 6.3
million civilians have fled the country and 4 million others have been internally
displaced.? Many billions of euros’ worth of damage has been inflicted on
infrastructure, residential buildings, agricultural land and utilities like drinking
water supplies, electricity and communications. In November 2023 the UN
announced that the grim milestone of 10,000 Ukrainian civilian deaths had been
passed in the conflict.®* The true figure is presumably much higher and continues
to rise.* According to sources, the number of battlefield casualties on both sides
combined is approaching half a million.®> At present it is unclear who has the
upper hand on the battlefield. The authoritative Institute for the Study of War
(ISW) reports that there are multiple fronts, with the Ukrainian counter-offensive
(launched in the summer of 2023) having achieved a number of major gains, but
this has now given way to a stalemate during the winter months.®

Two years of war have brought an unexpectedly large — and necessary — degree
of unity to the European continent. When it became clear, soon after 24 February
2022, that the Ukrainians were prepared to defend Kyiv, the West responded

with solidarity: this is our war too. After all, freedom, territorial integrity and

the international legal order warrant unconditional support. Russian President
Vladimir Putin contributed to this unity by justifying the invasion with strong anti-
Western rhetoric and with war aims that made clear that Russia’s resentment and
expansionist ambitions would not stop at Ukraine’s borders. In that sense the
Ukraine is fighting for the rest of Europe as well.

In the meantime a consensus has formed in NATO and EU circles that Russia’s
past aggression and the threat it posed were not taken seriously enough, despite
warnings from Eastern European member states. In a spirit of unity, the countries
of Europe organised military support, together with the US. In a spirit of unity,
these countries took in Ukrainian refugees. In a spirit of unity, the EU and the US
drew up successive packages of sanctions against Russia, and after decades of
dependence Europe began a deliberate process of weaning itself off Russian gas.
In a spirit of unity, the EU granted Ukraine the status of candidate country in the
summer of 2022, and in December 2023 Ukraine was given the green light to
enter into accession negotiations. At times the process has been slow, and certain
parties, Hungary in particular, have questioned these steps, but thus far this has
done little to undermine the unity displayed. European aid to Ukraine is now being
organised through consultative structures and coordination mechanisms. Despite
this 'normalisation” and ‘institutionalisation” of the war it is uncertain whether this
support, particularly military assistance, will be maintained over the long term.

1.2 The influence of elections

This show of European and transatlantic unity does not alter the fact that by
the end of 2023 there were a number of signs suggesting that the willingness
to provide support was waning. Time is taking its toll, as is the absence of swift
military successes on the part of Ukraine. There is great uncertainty about how
and when the war will end. As noted by the Bulgarian political scientist lvan
Krastev in a lecture for the AIV, wars generally do not end on the battlefield, but
at the ballot box: that is where public support for military action is put to the test”
The most important election by far in the present context is the US presidential
election on 5 November 2024. The presumptive Republican nominee Donald
Trump has been campaigning on stopping further support for Ukraine and
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pursuing a rapid end to the war.2 This position enjoys support from a segment
of his party and of the electorate as a whole.

Elections in Europe (e.g. the European Parliamentary elections of June 2024)
may also have repercussions for countries’ support for Ukraine. Krastev did

not mention the Dutch parliamentary elections. In its most recent electoral
programme, the party that had been the largest in 2021 wrote: 'We must keep
doing our utmost to help Ukraine win, without becoming actively involved in

the fighting ourselves.” By contrast, the party that emerged as the largest in the
November 2023 elections, said the following: "We will not send our money and
defence equipment such as F16s to Ukraine; we will keep it for our own armed
forces."® Even though the war in Ukraine was scarcely mentioned in the electoral
debates and was not a decisive factor for most voters, the outcome of the
election does send an important message.** At the same time, there was still a
majority in the Dutch parliament in December for continuing support to Ukraine *?

Even without the prospect of upcoming elections, there are turning points on the
horizon as a result of war weariness, a declining willingness to make sacrifices,
setbacks on the battlefield, and other conflicts that demand attention (such as
Gaza). In the AlV's view this serves as a further prompt to reflect on scenarios and
objectives: what are the possible outcomes of the war? What can we achieve, and
what do we want to achieve, through our support?*?

1.3 Scenario’s

In essence there are four military scenarios conceivable for the conflict in the
medium term.** The first scenario is a total victory by Ukraine: Russian troops

are expelled from the eastern provinces and ultimately from Crimea; Russia pays
compensation for all material damage, and both the state and individuals are

held accountable at the International Court of Justice (ICJ) and the International
Criminal Court (ICC).** This scenario is the objective of the Ukrainian government,
which is supported by its Western allies, at least in principle. Because of the risk
of escalation, the West's extensive military support is mainly limited to weapon
systems that cannot reach the territory of the Russian Federation. Thus, this
support has limits in terms of the scope and nature of the weapons, and moreover
there are certain practical problems: the European countries have not been able
to deliver the requested artillery munitions in the short term.

The opposite scenario, a total victory by Russia, would radically limit Ukraine’s
territorial sovereignty and continued existence as a country, with dire
consequences for the local population (given Russia’s stance in the conflict). This
scenario would portend an ongoing threat to the security of the front-line states
and thus the European Union as a whole. A Russian victory could also unleash an
influx of refugees from Ukraine that would be unprecedented in Western Europe
and comparable to what the continent witnessed in the aftermath of the Second
World War.

The third scenario is a stalemate. This would involve a continuation of the current
situation on the battlefield, at least according to the former Ukraine commander-
in-chief, General Valery Zaluzhny, in The Economist (November 2023): a
1,000-kilometre-long front, virtually impenetrable on both sides, cutting across
the country’s territory.'® However, a stalemate can take a variety of forms.*” In

the first variant, fighting continues on a small scale, without any sense that either
party can achieve a decisive victory in the short term. In the second variant, a
frozen conflict, Ukraine keeps Russia at bay, though only defensively, with fighting
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flaring up occasionally (as between Moldova and Russia over Transnistria and
between Georgia and Russia over South Ossetia). A third, more mobile variant

of a stalemate would be the following: Russia’s position is reinforced by the
deployment of even heavier weaponry, support or arms deliveries from China,

Iran or North Korea, or the scaling back of Western assistance to Ukraine. Further
escalation, for example due to tactical miscalculations, the use (or threatened use)
of nuclear weapons or attacks (including hybrid attacks) on NATO territory, cannot
be ruled out in this variant. The fourth variant is the mirror image of the previous
one. Ukraine makes gains on the battlefield with a combination of offensive and
defensive weapon systems and training. This would require the lasting, appropriate
and timely support of the West.

Regardless of the type of stalemate that may come to pass, this third scenario
could also lead to a fourth scenario: negotiations. In the face of a persistent
‘'mutually hurting stalemate’ — a shared recognition that the material and
immaterial costs and risks of a total victory would be too high for either side — the
parties are essentially forced to the negotiating table. The balance of power at the
point when talks begin will be crucial for the outcome.

1.4 What is the objective for the Netherlands and Europe?

In the AlV's view the Dutch government needs to actively prepare for all these
scenarios and consider them in light of its own objectives. Desirability and
feasibility do not necessarily go hand in hand.

A victory for Ukraine (scenario 1) or the strongest possible position for Ukraine at
the start of negotiations (scenario 3, variant 4) are the most desirable scenarios,
and the Dutch government and its partners should pursue them accordingly,

by offering lasting, proactive and timely support. After all, for Europe and the
Netherlands, this is a war in which our own security and values are at stake. The
Netherlands and the West face a crucial choice: either they support Ukraine in
such a way that it can mount an effective defence and then take offensive action
that results in victory or secures a negotiating position with a view to a just peace,
a stable and peaceful European order and restoration of Ukraine’s territorial
borders, or they fail to do so, thereby giving the Russian Federation an advantage
that would be difficult to overcome given that Moscow seems unwilling to engage
in serious negotiations and would rather bide its time until the US elections and
continue to pursue its war objectives.

Almost since the start of the war there has been a certain ambivalence among
Western politicians with respect to Ukraine (an ambivalence, incidentally, for
which President Zelenskyy has repeatedly taken his Western counterparts

to task). Although official pronouncements express a preference for the first
scenario (Ukrainian victory), the actual weaponry being provided is aimed more

at preventing the second scenario (Russian victory). Pursuing the first scenario
requires a different type of effort. Because of the risk of escalation the West has
been cautious to date. In practice, this will result in the third scenario (a stalemate).
It was the aforementioned General Zaluzhny who, last autumn, was the first
Ukrainian to point out that this reality on the battlefield was a consequence of this
cautiousness. In doing so, he laid a foundation for credible communication and

a new, more realistic timeline. This is important for both Ukraine and its allies in
Europe and the US.

At the same time, this longer horizon shows the need to look further ahead: could
more intensive support create a strong starting position for Ukraine, enabling the
step to be taken from a stalemate to a negotiated agreement, with a view to a
stable and just European security order (scenario 4)? At present even the prospect
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of opening talks is very far away, and the time for meaningful negotiations does
not yet seem to have arrived. Nevertheless, in the AlV's opinion it is important to
keep current channels of communication with Russia open. These channels, which
run through organisations and countries such as the UN, India, Indonesia, South
Africa and Turkiye and which are currently centred mainly on prisoner exchanges
and food deliveries, could be useful with a view to future negotiations.*®

1.5 A just peace and a more stable European security order

If the long-term goal of a just peace is to be achieved, it is impossible to

ignore an age-old practical, political and philosophical question: what is a just
peace? Without delving too deeply into the literature the AIV would argue that

a just peace can reasonably be defined as (1) one that is in accordance with
international law and (2) one that can be accepted as fair by all parties. The core
principles of international law are respect for territorial integrity, sovereignty and
self-determination, as enshrined in the UN Charter. These elements are, in the
AlV's opinion, non-negotiable.

Certain observers have argued that fairness demands that greater account

be taken of Russia’'s viewpoint. They contend that the concerns of Russia’s
political leadership after the collapse of the Soviet Union were not taken
seriously enough.*® Was it necessary to antagonise the Kremlin to such an extent
with NATO's eastern expansion in 19997 Was it sensible to talk about NATO
membership for Ukraine in 2008 when this was a clear red line for Russia? These
are questions that have arisen in the public debate.

Yet as the AlV sees it, this way of thinking is flawed in a number of ways: Ukraine is a
sovereign state and, as such, it has the right to make its own choices with regard to
its security alliances. Ukraine’s decision to pursue NATO membership does not justify
an invasion in any way, shape or form. Allowing Russia to indulge in its expansionist
aims is a slippery slope towards a lawless European order in which no one is safe.?0 If
we study the history of the region, we can find enough reasons why Ukraine should
resent and distrust Russia, and why its current standpoint is entirely understandable.

This does not alter the fact that after this war a way must be found to deal with
Russia that contributes to a more stable European security order. French president
Emmanuel Macron has said, with the aftermath of the Treaty of Versailles in mind,
that Russia must not be humiliated. This could lead to dangerous instability or to
the disintegration of the Russian Federation, with all the risks that would entail.
Even after the war the EU must have some sort of relationship with the country,
and cooperation - for example in the realm of strateqic stability, climate policy
and arms control - will be indispensable over the long run. In addition Europe has
nothing to gain from a political vacuum which could be exploited by China or
regional aggressors.

In the following six sections the AlV invites the government and society to
consider a number of specific recommendations aimed at proactively supporting
Ukraine in order to turn the desired scenarios into reality. There are three themes
that run through these analyses: resolve, resilience and prospects for the future.
First of all, it is important to stay the course even in the face of adversity, and to
continue supporting the country under attack. Secondly, to that end, we need to
increase military and societal resilience, including in the Netherlands itself. And
thirdly, it is only on this basis that Ukraine can be offered a meaningful future,
with the prospect of being embedded in stable European and Atlantic security
structures and of achieving a just peace.

AV
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2. The future European security structure A v

2.1 The Ukraine war as a geopolitical turning point

Ukraine's embrace by the Netherlands and its allies following Russia’s invasion

in 2022 was not only an expression of political and moral aid to a neighbouring
country in its time of need; it was also a response to a geostrategic turning point.
Before the Ukraine war the stability and security of the European continent was
based de facto in part on the presence of buffer states that were not members of
either the EU or NATO. Even after Russia’s aggression towards Georgia in 2008
and the annexation of Crimea in 2014, Europe continued to cling to this notion for
pragmatic reasons. In one fell swoop Russia’s invasion of Ukraine in February 2022
put an end to this belief in buffer states. The border states feel that they are under
threat. This realisation prompted Sweden and Finland, two neutral EU member
states, to take the historic step of applying to join NATO. The war demands a new
stance towards Russia.

2.2 The need for European responsibility and leadership

As the AV has previously concluded, capacity, leadership and coordination in
the European security domain require considerably more attention.?* This has
only grown more urgent with the war in Ukraine. At present Europe’s security
is guaranteed primarily by NATO, and within the alliance, mainly by the United
States. However, the commitment of our most important NATO partner has
become increasingly uncertain. Notwithstanding the aforementioned uncertainty
about the outcome of the US presidential elections in 2024, the US has been
focusing more and more on other parts of the world, such as the Indo-
Pacific region. It would be unwise to place all our trust in America’s ongoing
commitment to Europe’s security.

The EU is certainly not in a position to offset a diminishing US role vis a vis

the European security umbrella. There is no entity with the necessary political
authority: the Common Foreign and Security Policy (CFSP) requires unanimity
in decision-making, there is no agenda-setting member state, such as the US in
NATO, and there is no joint command structure.

2.3 Urgente opgaven ten behoeve van de Europese veiligheidsstructuur

A European pillar within NATO

The current geopolitical situation means that Europe needs to invest in autonomy
and the capacity to defend European territory in the event of a major conflict. To
this end it is necessary to establish a European pillar within NATO, with European
capabilities, planning, implementation and guidance.

To the greatest possible extent, this must be done in close coordination with

the US, so the European pillar possesses strategic enablers and other military
capabilities that Europe currently lacks. For now, Europe is dependent on the US
in a variety of ways, including strategic intelligence, transport capabilities, precision
weapons and satellite capabilities. These shortages in Europe need to be dealt
with as soon as possible.

In addition, a European pillar requires a new division of responsibilities within NATO
whereby the European countries will play a greater role in the command and
planning structures, so they are capable of independently carrying out an operation
on the European continent. It is important to develop this as soon as possible.
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More capacity means greater striking power

European NATO countries need to contribute more capabilities. The alliance should
not be dependent for over 50% of its needs on a single member (the US). However,
this goal is out of reach in the short term. That said, more and more European
countries now meet the NATO norm of spending a minimum of 2% of GDP on
defence, as agreed at the NATO Summit in Wales in 2014.22 That strengthens the
alliance as a whole and gives a European pillar a more credible voice.

With the Ukraine war and the uncertainty surrounding US commitment, a number
of key additional tasks have arisen, however. The 2% norm is not sufficient to cover
collective defence, effective deterrence, the restoration and expansion of Europe'’s
and the Netherlands’ own defence capabilities, while also providing long-term,
steadfast support to Ukraine. Partly in view of this it was emphasised at the NATO

Summit in Vilnius that 2% should be considered a minimum.?® This means that
continued support for Ukraine will require an additional, structural commitment.

More continuity and planning certainty

The aforementioned expansion of capacity and modifications to existing NATO
structures require trust and a long-term perspective on the part of the defence
apparatus, allies and the defence industry, in order to carry out the necessary
changes and make investments.?* This can only happen if defence planning is laid
down over the long term, with the necessary certainty, for example by enshrining
it in national law. This is important when it comes to honouring international
obligations and thus being a reliable ally.

A European Security Council

Outside of the EU, Europe largely lacks a clear coordinating structure for defence
and security, thereby depriving it of striking power. The UK's departure from

the EU has further limited coordination and striking power. A security council
could fill this gap: a place where all the leading European players in the realm of
defence and security can come together in a crisis. Back in 2020, the AIV made
the case for a security council consisting of Germany, France and the UK (E3) as
an informal consultative body composed of heads of government which, in the
event of a specific crisis, could act as a ‘political playmaker’, together with relevant
actors such as the NATO Secretary-General and the President of the European
Council and/or Commission.?® This argument, and its underlying analysis, is no
less valid now.

2.4 Embedding Ukraine in the transatlantic security structure

Ukraine is fighting for Europe’s security as well as its own, and on that basis it is
asking for a place within the transatlantic security structure. Currently, it is only
through NATO or bilateral treaties — and not the EU — that Ukraine can be offered
military protection from Russia. At the NATO Summit in Bucharest in 2008, the
prospect of NATO membership was extended to Ukraine 2

It remains an open question when the country will comply with all the accession
requirements and how it could join the alliance. Circumstances have changed
radically as a result of the war. Opinions differ as to the advisability of Ukrainian
NATO membership in the foreseeable future. NATO members Germany and the
United States are hesitant.?” Under Article 10 of the NATO Treaty new members must
contribute to the security of the NATO area.?® Ukraine is at war with Russia, a nuclear
power, and is thus unable to meet this condition. By contrast, NATO members
France and the UK are more positive about Ukraine’s swift accession to the alliance.?®
Deferring Ukraine's accession could validate Russian efforts to keep the war active.
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At the NATO Summit in Vilnius (July 2023) the members mainly agreed to A v
continue the conversation.*® Accession to NATO offers the best prospects for

Ukraine in terms of security guarantees. The AlV therefore feels strongly that

Ukraine should retain a clear and strong prospect of membership. The NATO

Summit in July 2024, when the alliance will celebrate the 75th anniversary of its

founding, and obviously the 2025 Summit, which will be held in the Netherlands,

are ideal opportunities to discuss and strengthen the options for embedding

Ukraine in the transatlantic security structure.

The UK also recently concluded a bilateral security agreement with Ukraine in
which it committed itself to: 1) providing comprehensive assistance to Ukraine

for the protection and restoration of its territorial integrity within its internationally
recognised borders; 2) preventing and deterring any new aggression by the
Russian Federation; and 3) supporting Ukraine’s future integration into Euro-Atlantic
institutions.®* This is less extensive than the security umbrella that NATO membership
would offer; and it provides no scope for ‘boots on the ground’. France and
Germany recently concluded a similar bilateral security agreement 32

2.5 The task facing the Netherlands

With its leading role in providing military support to Ukraine the Netherlands has
shouldered its responsibility for the security of Europe and the embedding of
Ukraine in the NATO security architecture. The Netherlands should build on this
by making the case internationally — on the basis of the above considerations — for
a European pillar within NATO, a structural and planned expansion of European
defence capabilities, the establishment of a European security council and an
ongoing commitment to a clear prospect of NATO membership for Ukraine.
Parallel to the NATO accession process and in collaboration with countries with
larger defence capabilities, the Dutch government would be well advised to
consider whether Ukraine can be offered bilateral security guarantees through
financial support and arms deliveries.

In terms of domestic policy as well, the defence issue warrants the full attention of
the new government. As it has previously advised, the AlV is in favour of enshrining
the 2% norm in law, in line with NATO agreements. In order to provide stable
support to Ukraine, additional resources are needed over the long term, over and
above this 2% minimum. Given that the projected defence expenditures for 2024
and 2025 are just under 2%, the Netherlands therefore clearly needs to increase

its spending.*® Planning certainty and a long-term perspective can be achieved by
way of a 10-year defence plan for successive governments, which could be set
down in a Defence Act, for example.** In this connection it is vital to ensure that
defence expenditures are used more efficiently and to prevent fragmentation. This
requires a reform of the European defence industry.
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3. The European defence industry A v

Two years after the invasion, support for Ukraine in the form of arms deliveries

is still vital for its survival. However, it would seem that the limit of what the EU
and the Netherlands can provide to Ukraine from its own stocks, in the form

of ammunition and other defence material, has been reached. After all, the
Netherlands must also secure adequate supplies for the Dutch armed forces and
those of its allies. In light of the evolving security situation, Europe needs more
military resources, and as a result the production and development of defence
material must urgently be scaled up. However, the European defence industry
faces a number of structural challenges.

3.1 Investing in the European defence market

Fragmentation

For the development and manufacture of new arms systems, long-term and
sometimes large-scale investments are required. Unfortunately, European
production is highly fragmented. In the EU, member states make purchases on
the basis of domestic security needs and national specifications. Under Article
346 of the Treaty on the Functioning of the EU, member states may, on the basis
of their security interests, follow their own procurement procedures, maintain
their own standards and specifications, and grant contracts directly to national
suppliers. As a result, there are a multitude of different weapon systems in the EU
and economies of scale cannot be realised in the EU single market for defence
material. National governments only invest in new weapon systems every few
years. Consequently, the national industry is not assured of a sufficiently full,
multiannual order portfolio in order to make major investments. This leads to
fewer cost benefits in the industry, a greater dependence on the export market,
and inefficient spending of tax revenue in the development, purchasing and
maintenance of the defence material. More fundamentally, this state of affairs is a
barrier to a deeper EU and NATO defence partnership because national systems
are not compatible and interchangeable.

Economies of scale can be realised via a new planning and procurement culture
in the EU, based on closer cooperation on joint, coordinated development and
the purchasing of defence material on the basis of harmonised user demands.
Joint planning can be promoted by increasing defence expenditures in line with
international agreements and by laying down these expenditures over the long
term (see section 2.3). Joint purchasing can be encouraged by relaxing current
EU procurement guidelines and eliminating bureaucratic obstacles. Including

a crisis mechanism in the procurement directive could enable the EU member
states to scale up their response more quickly and efficiently in a crisis situation.
User requirements, standardisation and certification can be harmonised through
EU legislation. This way, member states can align themselves with the NATO
standardisation system.

Coordination between the EU member states and NATO allies is crucial. The
Defence Production Action Plan that heads of government approved at the
NATO Summit in Vilnius of July 2023 must be put into action without delay.*® This
action plan is designed to expedite joint procurement, ramp up production and
encourage interoperability within NATO. This can be kickstarted with the help of
pre-financing from the more extensive Common Funding facilities as decided at
the NATO Summit in Madrid in 2022 3¢
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Access to critical raw materials and labour force

Europe is highly dependent on importing critical raw materials. This is especially
true of the technologically advanced defence industry. To this end the defence
sector must compete with major civilian firms in a tight procurement market. In
a similar way the R&D-intensive defence industry is competing for highly-skilled
employees in a tight labour market. These are significant barriers to scaling up
production and development.

The technological and industrial basis of European defence must be strengthened,
particularly in the case of key capabilities for which Europe does not wish to become
dependent on external sources of funding. Dependencies on less reliable partners
for products like semiconductors or for critical raw materials must be phased out.
In November 2023 a provisional agreement was reached on a European critical
raw materials act. This legislation needs to be developed without delay.

Lack of urgency

The above problems are well known. Until recently there was a lack of urgency
within the EU to address them. As a result, not only was the manufacturing
capacity of the European defence industry reduced, but access to financing
became more difficult because of understandable public concerns about
environmental, social and governance norms (ESG). Self-regulation from the
financial sector and public pressure have led to a difficult access to finance for the
defence industry. It would seem that the time is ripe for new European initiatives.
For example, there is growing support for the idea that the European Investment
Bank (EIB) could invest in the defence industry for the first time in its existence.®

A true breakthrough requires a shared sense of urgency and a united front
consisting of politicians, industry and the financial sector. This is needed in order
to foster broad public support for the reform of and investment in the national and
European defence industry, on the basis of a recognition that the security situation
is also under pressure in the Netherlands. In this connection it remains relevant
that regulations on human rights and supply chain responsibility apply.*®

3.2 Manufacturing capacity for and in Ukraine

Considering the urgency of the military situation there is an undeniable need to
step up manufacturing capacity in Ukraine. The EU and NATO should actively
support this, though for security reasons it would be advisable to produce certain
defence material in the territory of European NATO countries. In order to ramp
up local production in Ukraine, and with a view to building the essential networks,
European partners need to invest in industrial projects in which Ukraine can take
part. This can be done through joint ventures based in Europe.* The EU Defence
Joint Procurement Task Force can play a coordinating role in this regard.

Ukraine is mainly vulnerable when it comes to air defence capacity shortages.
Investing in manufacturing capacity for air defence systems and ammunition is
therefore a priority. For that reason the most important production lines to set

up jointly are as follows: artillery, ammunition, unmanned aerial vehicles (UAVs),
ground-based, long-range precision attack systems, air defence systems, multi-role
combat aircraft, sensor systems, radar capabilities, medical capabilities and, in a
general sense, maintenance and recovery capabilities for the equipment provided #°
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3.3 The task facing the Netherlands

Expanding and reorganising the European defence industry also requires the
Netherlands to pursue an active, result-driven industrial policy in which the
government, defence industry and investors jointly operate within the frameworks
of relevant regulations to promote multinational material projects and seek to join
the material programmes of larger European partners. The government will have
to commit to this. The Netherlands can also encourage the EIB to assume the
role of investor in the defence industry, a step currently being considered.

At the same time the government must ensure that new European funding
streams for the defence industry are employed efficiently and do not go only to
large member states with powerful defence industries (including state-owned
enterprises). In addition the government should take stock of where the Dutch

knowledge economy can best contribute to future joint procurement endeavours.

With this in mind, the new Dutch government should revise the Defence Industry
Strategy (2018, amended in 2022).
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4. Prospect of EU membership for Ukraine

Four months after the invasion started, the European Council of heads of
government of June 2022 extended the prospect of EU membership to Ukraine.
In late 2023 the heads of government decided to open accession negotiations
with Ukraine. The decision in principle that Ukraine is entitled to become a
fully-fledged member of the EU is thus irreversible and enjoys strong political
support. As previously noted, this decision was not only an expression of political
and moral solidarity, but also a recognition of the consequences of the new
geostrategic situation. At the same time, it is a very complex challenge. The path
to EU membership for Ukraine, including the time frame in which it will happen,
is still a subject of intensive analysis and discussion in Brussels, Kyiv and the
national capitals. Both Ukraine and the EU have a lot of work to do before
accession can happen.*

4.1 The importance of making a careful assessment under geopolitical pressure
Like any other candidate country, Ukraine must fulfil all accession criteria before
joining the EU. Because of the cohesion of the Union itself it is crucial, despite
geopolitical pressure and urgency, to maintain the merit-based approach. At the
same time the EU and the member states should actively support Ukraine in its
efforts to comply with the accession criteria.

Over the short term in particular, it is necessary to take account of a greater
tension between geopolitical pressure and the need for a critical, substantive
assessment of the accession criteria. Over the long term, watering down the
strict accession criteria could undermine the EU's effectiveness. This is especially
true for fundamental values, like democracy, the rule of law, human rights and
the protection of minorities, which could be put at risk. Too great a divergence
in economic and social conditions will weaken our shared capacity for action
and mutual trust. This could also have repercussions for the EU’s international
authority and for public trust.

4.2 Two-sided challenges for accession

Democracy, the rule of law and human rights

For many candidate countries, it is already a challenge in normal circumstances
to meet the EU accession criteria. This is especially true for a country at war,
facing an enormous reconstruction task in the future, as well as major challenges
in areas like anti-corruption and protection of minorities. Previously, the
Netherlands has successfully helped to build democratic and rule-of-law
institutions in candidate countries. This was done through programmes in which
governments partnered over a period of years in order to share expertise (via
twinning and MATRA programmes) and through other forms of technical
assistance and information-sharing, such as workshops, expert missions and study
trips. The Netherlands should step up this kind of specific and active support for
Ukraine, together with like-minded EU partners, partly on the basis of the
experience it has gained in this area (see also section 5).#2 This will not only make
Ukrainian society, but also the European Union, and by extension the
Netherlands, more resilient.

At the same time, the Netherlands and like-minded countries can come together
to reflect on strengthening the internal acquis as it pertains to the rule of law,
in order to prevent democratic backsliding. After all, recent experiences with
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Hungary and Poland have shown that it is within the realm of possibility that new
member states may take unacceptable steps backward as regards democracy, the
rule of law and human rights after joining the EU (once the most effective form of
leverage can no longer be applied). Although it would be wrong to presume that
this will happen in Ukraine or in any other current candidate country, it would be
imprudent not to prepare for such scenarios.

Bolstering the foundations of the EU

Ukraine's accession will have a major influence on the EU and on the Netherlands.
For example, it will have an impact on the economy and on the free movement

of persons, on the EU’'s multiannual budget - including cohesion funds and
agricultural subsidies — and on institutional relations and decision-making capacity.
This impact will be felt all the more because, since the start of the war, the prospect
of expedited accession has been offered to Moldova, Georgia and countries of the
Western Balkans, which could take the Union to 35 or 36 members.

There is a wide range of views about how the EU should continue to develop,
and at what pace. The question of how enlargement and reform should relate

to each other will be a significant factor in the years ahead. Although there are
several member states (particularly in Eastern Europe) that would like to uncouple
the processes of enlargement and reform (and focus solely on the former), the
European Council of December 2023 decided that one would not occur without
the other.** With regard to reform, certain parties are pressing for closer European
cooperation (such as more majority decision-making), but there are also those
who argue that a Union of between 32 and 36 member states should perhaps

be more modest in its pursuit of integration. In order to preserve momentum

in negotiations it also makes sense to actively present the options for phased
accession. The AlV intends to address these issues next year in a separate, broader
advisory report on EU enlargement.

Securely embedded

EU membership also has implications for security, both for Ukraine and the EU.
Article 42 (7) of the Treaty on European Union (TEU) requires member states

to offer aid and assistance with all means in their power in the event of armed
aggression against another member state. This article was invoked, for example,
after the terrorist attacks in Paris in 2015. As discussed above, the EU is currently
incapable of honouring the expectations raised by this article vis a vis a member
state that is at war with Russia, a nuclear power. In that light EU membership for
Ukraine cannot be viewed separately from NATO membership or military security
guarantees of similar robustness. The involvement of the US, at least in the short
and medium term, remains essential.

4.3 The task facing the Netherlands

The Netherlands should support Ukraine's accession to the EU by actively helping
to (i) further develop democratic and rule-of-law institutions that safeguard human
rights in Ukraine; (i) maintain momentum in accession negotiations with Ukraine,
with consideration for the possibility of a phased accession; (iii) reform the EU
with a view to enlargement; and (iv) prepare Dutch society for the effects that
accession can have on, for example, the EU budget, agricultural policy and the
free movement of workers.
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5. The reconstruction of Ukraine: towards a broad
recovery

Ukrainian society has been radically disrupted by the war. The economic damage
runs into billions of euros.** Millions of Ukrainians have fled the country or been
displaced. Before the war, Ukraine was an emerging middle income country with
a high-potential, dynamic economy. Yet the reconstruction of Ukraine will be
about more than simply repairing what has been destroyed; it will be complicated
by the fact that it will have to take place while the war is ongoing.

5.1 Fundamental principles underlying reconstruction

A broad approach

Reconstruction efforts will centre on restoring housing, infrastructure and basic
services. Reconstruction will also involve building on developments already under
way in Ukraine before the war: a relatively open economy and efforts to tackle
corruption and strengthen the institutions of democracy and the rule of law. A
thriving democracy and a sustainable, vital economy will offer the best quarantees
that a post-war Ukraine can defend itself against Russian aggression over the long
term and become an indispensable part of a European legal order that offers
security, freedom and prosperity.*® By actively supporting these aspects of its
reconstruction as well, the international community can help Ukraine meet the
requirements for accession to the European Union (see section 4).

A carefully considered approach

Lessons from the past — in relation to reconstruction, development cooperation

and Build Back Better — can be helpful in avoiding known pitfalls and unintended
consequences. These include the inflationary effects of reconstruction in areas such
as the housing market, elite capture (meaning that many funds or benefits accrue
only to the most powerful) and a rise in corruption due to the influx of capital.*®

An inclusive approach with Ukraine in the driver’s seat

Extensive and enduring international engagement in Ukraine's recovery is sorely
needed. Overlapping efforts by the many different actors involved (donors,
international organisations, companies and NGOs) need to be avoided.*” There will
be a key role for multilateral institutions such as the United Nations, the European
Investment Bank (EIB), the European Bank for Reconstruction and Development
(EBRD) and the World Bank. Ukraine must retain control and ownership of the
recovery process at all times. This means there must be a major role for Ukrainian
stakeholders, both in the public and private sectors, including local authorities, in
line with the decentralisation policy that was initiated in Ukraine in 2014.

5.2 Resources for recovery

As long as the war is still going on, it will be impossible to make a precise estimate
of the costs involved in Ukraine's reconstruction. The European Union has been
providing generous assistance since the war started. At its special meeting of 1
February 2024, the European Council decided to establish a Ukraine Facility for
the period of 2024-2027 with a budget of €50 billion.*® The Netherlands is also
providing generous bilateral assistance, such as a recent pledge of €102 million
in aid for Ukraine for the first four months of 2024.4° The longer the war goes
on and the higher the costs of reconstruction rise, the more the willingness to
provide public money could falter. For that reason alone the AIV considers it
crucial for recovery funding to be based on multiple pillars.
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Public money

It is essential that multilateral financial institutions, the EU and bilateral allies,
including the Netherlands, set aside multiyear funding to support Ukraine's
reconstruction. That funding should largely consist of loans on favourable terms.
Clear communication about what is at stake and how a strong Ukraine is in the
European interest will be conducive to maintaining support for the use of public
money. It will also be helpful if other societal actors — companies, municipal
authorities and NGOs - that have relevant expertise are given the opportunity to
participate in reconstruction efforts.

Private sector

Besides public contributions, there should also be a role for private companies in
the reconstruction of Ukraine. The country will be an attractive market, not least in
the medium term. To this end, parties could make use of the instruments provided
by the Netherlands Enterprise Agency (RVO) for public-private partnerships and its
assistance to businesses in pursuing initiatives outside the Netherlands.*® However,
such assistance will never completely eliminate the risks private investors face in
being active in a country that is at war.

Although it would be good for Dutch companies to get involved, particularly in
view of the positive effect it would have on public support for aid to Ukraine,
this should not result in compulsory sourcing. After all, formally linking aid to
the involvement of Dutch companies could result in high prices and suboptimal
quality and cooperation. It is important above all to create and encourage good
conditions for local small and medium-sized enterprises.

Frozen Russian assets

In the EU there is now wide support for using revenues from frozen Russian assets
to help finance the reconstruction of Ukraine. At the Foreign Affairs Council of
January 2024, EU member states reached a political agreement on a plan to levy
European taxes on revenues from frozen Russian assets; the money raised can
then be used for Ukraine’s reconstruction.

There are also regular calls for Russian assets themselves to be confiscated to
finance recovery payments and Ukraine's reconstruction. Such a far-reaching

step would encounter various political and legal objections. In political terms the
European Central Bank fears the impact on the euro’s reputation as an international
reserve currency; moreover, such a step would also set an important precedent.
Furthermore, it could lead to retaliatory measures against Dutch assets abroad.

In legal terms, the expropriation of private property raises objections under national
and international law in relation to investment law and human rights (e.g. Article

1 of Protocol No. 1 to the European Convention on Human Rights, as well as due
process issues). State property is protected by international law rules on sovereign
immunity.>? That being said, these are the assets of an aggressor state. Even though
the confiscation of assets is problematic under international and national law in
this context too, it does not appear to be legally impossible. Particularly in the

case of the assets of the Central Bank of Russia, international law offers scope

for confiscation, for example for the purpose of an international compensation
mechanism, subject to the condition that its implementation must always be
embedded in national legislation (such as the legislation already introduced by
Canada).®®* The AlIV recommends that these aspects be investigated further.
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Ukraine’s earning capacity

As a large country with a young workforce, an internationally competitive
agricultural sector and an advanced technology sector, Ukraine is capable of
making a substantial contribution to its own reconstruction. The Netherlands can
facilitate this by providing targeted support to enable Ukraine’s private sector to
continue trading and investing.

As a country at war and under attack, under the Solidarity Lanes initiative Ukraine
currently benefits from a suspension of EU import duties, and its transport sector
enjoys enhanced access to the EU market.** However, these temporary trade
measures have also led to Ukrainian competition in the EU single market, which
has been perceived as unfair by farmers and truck drivers from Poland and

other member states. These temporary measures should eventually be replaced
by regular investment and trade relations based on a level playing field, which
increase Ukraine's earning capacity so that the country can finance most of its
reconstruction itself.

Finally, the AIV wishes to note the importance of involving the many Ukrainians
who were already living abroad before the war, as well as the large group of war
refugees. Their involvement in reconstruction efforts will contribute significantly
to an enduring result, and will also offer them the future prospect of returning to
their country of origin.

5.3 The Netherlands’ task

The reconstruction of Ukraine will require a great deal of work. The bill will be
substantial. Like other members of the international community, the Netherlands
will have to make a significant contribution, both bilaterally and at EU level.

This will give rise to dilemmas, since public money is finite. It will therefore be
important to tap into other sources of funding as well, such as revenues from
frozen Russian assets. As a country where many of those assets are located, the
Netherlands can play a leading role in the actual mobilisation of those revenues.

The use of the Russian assets themselves needs to be the subject of further study.

A strong Ukraine will strengthen the EU, NATO and consequently the Netherlands
too. The Netherlands' interest in strengthening Ukraine should therefore be
repeatedly emphasised. Reconstruction is not only a question of bricks and
mortar; it is also about the institutions that safequard the shared values of
freedom, openness, transparency, democracy, the rule of law and respect for
human rights. As mentioned earlier, it is precisely these values that must be
safequarded in the context of Ukraine’s EU accession process. The Netherlands
can also contribute, via its public and private sectors, in areas where the
Netherlands has considerable specific expertise, such as agriculture, water
management and the supply of drinking water.
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6. The war in Ukraine and the Global South

While on the one hand the war in Ukraine has brought about unprecedented unity
in the West, on the other hand, in sharp contrast, it has exposed a growing schism
between Europe and the Global South. The Global South cannot be regarded

as a single homogeneous bloc. Countries such as Kenya and India take different
positions on the conflict from, say, South Africa and Brazil. Nevertheless, it would
be advisable to focus more on the negative socioeconomic consequences of the
conflict for poorer countries, and to seek solutions to the undesirable political
schism between the EU and countries in the Global South. This widening gap has
negative implications for global stability. *°

6.1 The consequences of the war for the Global South

Socioeconomic consequences

Many countries in the Global South are being disproportionately affected by

the socioeconomic consequences of the war. First, before the war Russia and
Ukraine were relatively large exporters, in particular of energy, grain and chemical
fertilisers. These export flows dried up immediately after the outbreak of war,

on account of both the conflict itself and the resulting sanctions imposed on
Russia. Energy and food prices soared on the global markets, having already been
extremely high as a consequence of the COVID-19 pandemic. The poorest parts
of the population in import-dependent developing countries were hit hardest
because they spend a relatively high proportion of their disposable income on
food and energy.*®

Second, the central banks of richer countries felt compelled to raise interest
rates in response to higher inflation. This has direct negative consequences for
countries in the Global South with high debt quotas and correspondingly high
interest payments. Tighter monetary policy in the US and Europe also led to
outflows of capital from the Global South and the devaluation of local currencies.
As a result, food and energy imports became even more expensive.®”

Third, with Official Development Assistance (ODA) budgets remaining at the
same level, many countries saw non-military support for Ukraine as coming partly
at the expense of other assistance, and raised this issue. The macroeconomic
consequences of the war and the after-effects of the COVID-19 pandemic in rich
countries, such as reduced purchasing power caused by inflation and pressure
on budgets caused by higher interest rates, placed a further squeeze on the ODA
budgets of rich countries, including the Netherlands.

At the start of the war, these impacts were substantial but were a low priority in
the EU and the Netherlands. Those impacts may have decreased after peaking

in 2022, but they continue to be felt. For example, energy and food prices are
still significantly higher than they were before the pandemic. Falling prices on the
international market are now translating into lower prices in developing countries,
albeit with a certain delay.*® The sense of urgency about the impact of food

and enerqgy prices may have decreased somewhat as a result, but this issue still
requires attention.

AV
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Political consequences

The political consequences of the war have also been significant. After the
Russian invasion it quickly became clear in the UN that a number of countries
in the Global South would not go along with the Western strategy.®® There is
a growing political gap between the West and the Global South — and a lack
of understanding of the position taken by southern countries in relation to
condemning or imposing sanctions on Russia.®°

Western government leaders have been accused of operating mainly on the basis
of self interest and of applying double standards. For example, financial assistance
for Ukraine has flowed freely, whereas emergency assistance for Yemen and the
Horn of Africa has fallen short, despite urgent UN appeals. Some also say that
Europe is applying double standards in relation to the admission and reception of
refugees. In geopolitical terms, many consider that Western pressure to openly
take a stand against Russia is difficult to reconcile with the Western position in
relation to other conflicts, such as earlier wars in Irag and Libya, and in particular
the Israeli response to the terrorist attacks of 7 October 2023.

6.2 Investing in a new relationship with the Global South, partly on account
of Ukraine

Europe sorely needs countries in the Global South as partners in international

political forums like the UN, G20, World Bank, IMF and WTO. To bridge the

widening gap, Europe will need to invest in a new relationship, which starts with

recognising the divergence of interests and positions, for example in relation

to Ukraine. Dialogue on a more equal footing and at the highest political level

through a broad network of embassies will be essential, as will concrete steps to

give the Global South a greater role in international economic decision-making.

Bridging the gap between the South and the West is also important to Ukraine. In
announcing a new peace initiative in Bern in January 2024, President Zelenskyy
referred explicitly to the need to involve the Global South in any negotiations.®*
Politically, the war in the Middle East also plays a major role. The war in Gaza

has caused a shift of focus and is increasingly taking on more of a long-term
character. There are growing accusations of double standards coming from

many countries in the Global South: as long as the Western countries do not

call for an end to the violence, potential cooperation in relation to Ukraine will
increasingly be put on the back burner. Obviously, this is not in the interests of the
Netherlands.

Various initiatives aimed at ending the war have emerged from the Global South.
These have not always been welcomed by Ukraine or by Western countries.
Nevertheless, it is also important to Ukraine and its allies that communication
channels with Russia remain open in order to retain the future prospect of a
lasting and just peace. At present, the communication is focused not so much
on peace negotiations, but on matters such as keeping up energy and food
deliveries to countries in Africa and Asia. Countries in the Global South have their
own interests in this respect and should be able to contribute actively to a lasting
solution to the conflict. The West could support initiatives like these on the basis
of shared interests. It would be worthwhile to focus on achieving a new grain deal
and possibly an energy deal in order to mitigate the negative consequences for
the most vulnerable countries.
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6.3 The Netherlands' task

The war in Ukraine has exposed the political gap between Europe and the

Global South and should be a wake-up call in this respect. The multilateral

world order will only be resilient if we acknowledge that countries in the Global
South are key players and represent an important voice. This also applies to
achieving and supporting a lasting and just peace in Ukraine and - as long as the
conflict continues — countering the effects on energy and food prices and other
socioeconomic effects felt by the most vulnerable countries. Active diplomacy will
be required, with a greater emphasis on relationship building, de-escalation and
avoiding polarisation. The Netherlands should make active efforts in this regard.
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7. Public support and societal resilience

Public support

The war is also having an impact on Dutch society. It requires the Dutch to

make sacrifices in the form of higher food and energy prices, the need to shelter
refugees and the use of tax revenues to fund financial, humanitarian and military
support for Ukraine. There are very good reasons for making such sacrifices, such
as the moral and political duty to assist a country that has been the victim of
aggression and the Netherlands” own interest in security, democracy, the rule of
law and freedom on the European continent.

Public support in the Netherlands for assisting Ukraine has always been
substantial. A large majority of the Dutch population supports military and financial
support to Ukraine and sanctions against Russia, even where such measures
impinge on their own personal interests. In the autumn of 2023, 69% of the Dutch
population supported arms deliveries to Ukraine, 76% supported the reception of
refugees from Ukraine and 61% supported Ukraine's accession to the EU.%2 Many
Dutch people are or have been directly and personally involved in sheltering
refugees. At the same time, support appears to be fracturing somewhat. Support
for the proposition that 'the Russian attack on Ukraine is an attack on the whole of
Europe’ fell in the Netherlands between autumn 2022 and autumn 2023 from 66%
to 45%.%% In summary, public support in the Netherlands for providing assistance
to Ukraine cannot be taken for granted and therefore requires intensive political
and parliamentary debate and active communication by the government.

Given the uncertainty hanging over future support, it is all the more important for
the Dutch government to make the political considerations on this issue open
and transparent. The government should be clear about where we stand in the
conflict, what is at stake and what the aims are of the Netherlands' support for
Ukraine. The longer the war continues, the greater the communication effort

that will be required. This is because certain dilemmas will then become more
tangible.®* Society's focus may also shift to other conflicts and issues. A lack

of progress on Ukraine's offensives and the perception of an ongoing military
stalemate that nevertheless continues to bring with it high material and immaterial
costs could undermine willingness to support Ukraine, since it could be perceived
by some as prolonging a hopeless war.

Dutch voters have shown in the past that they are not unmoved by concerns
about corruption and a lack of good governance in Ukraine.®® Parliamentary and
public approval are essential, as Ivan Krastev convincingly argued in the lecture
he gave for the AlV, and it is inevitable that dilemmas will arise in formulating and
implementing policy. The AlV believes that Dutch efforts in NATO, the EU and

in relation to Ukraine matter. The Dutch government has rightly made a political
and moral commitment to the defence of Ukraine. When it comes to providing
ongoing intensive support, the government must continue to communicate
extensively with the public. This is all the more important now that it seems likely
that the war will continue for some time, and have long-lasting after-effects that
will shape the future of our continent.
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Resilience

The Russian government also knows the importance of the battle for (Western)
public opinion to the outcome of the conflict. Disinformation campaigns are a
familiar weapon in Moscow's arsenal. It is crucial for Dutch society as a whole to
prepare itself for a Russian-style hybrid conflict. Such a conflict could take a variety
of forms: spreading disinformation, disabling critical infrastructure, exploiting
strategic dependencies (for example in relation to energy and raw materials) and
other acts of disruption. The desire to embed Ukraine in the EU and NATO could
prompt resentment and extra attempts by Russia to undermine these efforts. As
host country of the International Criminal Court (which could try the Russian
president) and the International Court of Justice (which could rule on violations of
international law by Russia), the Netherlands has a particularly high profile.®®

Resilience to attempts to undermine Western support requires a whole-of-
society approach. The general public, the business community, civil society and
the government need to be more keenly aware of the altered security situation
and take joint preparatory action in response. Everyone involved has their own
responsibility. Recently Admiral Rob Bauer, Chair of the Military Committee of
NATO, and several European Chiefs of Defence, including the Dutch, called for
such a joint effort.%” In the spring of 2024 the AIV will publish an advisory report
on hybrid threats, offering recommendations on how the Netherlands can
defend itself against them. With a view to the European Parliamentary elections
and other factors, the AIV will argue in that report for investment in national
education in (digital) resilience and recognising disinformation. Citizens’ right to
protection means that they should be enabled to protect themselves sufficiently
against digital threats. The government has a task to fulfil here. Offering national
education on digital resilience could help achieve this. The government should
also arm voters against disinformation about the conflict and against other
undermining actions by offering clear, honest and reliable communication.
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8. Conclusions and recommendations

This advisory letter builds on the first advisory letter published by the AlV in
October 2022 in relation to the war in Ukraine.®® Three themes run through the
sections above: resolve, resilience and prospects for the future. In relation to these
themes, the AIV makes the following recommendations.

8.1 Resolve

The Netherlands’ support for Ukraine remains as necessary and urgent as ever,
certainly now that the Western consensus is growing more fragile, there are
turning points in sight and there is a danger of a protracted stalemate. The Dutch
government has rightly made a political and moral commitment to Ukraine’'s
struggle. After all, for Europe and the Netherlands this is a war in which our own
security and values are at risk. The support provided to Ukraine thus far gives rise
to expectations and in a certain sense leads to a 'lock-in effect’. Resolve requires
a strong sense of enduring commitment and political responsibility; if support is
scaled back, that will also be detrimental to the EU’s credibility as an international
ally. If the prospect of EU or NATO membership were to be undermined now,
Ukraine would suffer an enormous loss of hope.

The late Mathieu Segers, Professor of Contemporary European History, argued in
an interview in the autumn of 2023 that Europe itself must show moral leadership
and political will now that the US is increasingly incapable of doing s0.%° In short,
as the Netherlands works within NATO and the EU to support Ukraine, as well as
providing direct assistance, there truly is something at stake.

I. Be resolute and support Ukraine with sufficient resources

Scenarios:

The Netherlands should actively prepare for several different scenarios. A
victory for Ukraine (scenario 1) or the strongest possible position for Ukraine at
the start of negotiations (scenario 3 variant 4) are the most desirable scenarios,
and they should be treated as the aim and objective of Dutch policy, by way
of lasting, proactive, timely support by the government and its partners.

Defence expenditure:

i. The AlV repeats its call for the NATO 2% norm to be complied with and
enshrined in law, in line with international agreements within NATO.

ii. Setaside additional resources over the long term, over and above this
2% minimum, so that resolute assistance to Ukraine can be maintained.
The AIV concludes that current defence expenditure is not sufficient to
cover collective defence, effective deterrence, restoration and expansion
of Europe’s and the Netherlands’ own defence capabilities while also
providing long-term, steadfast support to Ukraine.

ii. Planning certainty and a long-term perspective should be achieved by way
of a 10-year defence plan applicable to successive governments, preferably
to be laid down in a Defence Act in order to make it more resilient to
political fluctuations.

Pag. 22/30

+ O



Reconstruction:

i. Work towards a broad and inclusive recovery for Ukraine. Lessons from
the past - in relation to development cooperation and Building Back
Better — should be helpful in avoiding known pitfalls and unintended
consequences.

ii. Reconstruction is not only a question of bricks and mortar; it is also about
the institutions that safeguard the shared values of freedom, openness,
transparency, democracy, the rule of law and respect for human rights.

iii. Provide assistance in areas where the Netherlands has considerable
specific expertise, such as agriculture, water management and the supply
of drinking water.

iv. Mitigate the effects of easier market access to the single market for
Ukrainian goods and service providers, and work to restore a level playing
field in the longer term. Fair competition is essential to public support for
providing assistance to Ukraine.

v. Tap into alternative sources of financing by effectively following up on the
political agreement by the Foreign Affairs Council of January 2024 to levy
European taxes on revenues from frozen Russian assets. Investigate the
potential political, monetary and international law consequences of using
the assets themselves.

The AIV concludes that showing resolve is necessary but not easy. There are
substantial costs, risks and many uncertainties. With this in mind, the government
needs to make clear choices and engage in clear communication, particularly
now that it seems likely the war will continue for some time and have long-lasting
after-effects that will shape the future of our continent.

Il.  Work proactively to ensure public support for providing resolute
assistance to Ukraine

Democratic legitimacy

Communicate clearly about where we stand in the conflict, what is at
stake and what the aims are of Dutch support to Ukraine. Make political
considerations open and transparent.

Boundaries and vulnerabilities

Be clear about the conditions for Dutch assistance. Address concerns about
corruption, transparency, human rights, good governance and legality.
Confidence in the chosen strategy and objectives and in the actions of the main
players, both here and in Ukraine, is a prerequisite for ensuring public support for
Dutch assistance. This task will become all the more urgent the longer the war
continues and the more often public confidence and support are put to the test.

8.2 Resilience

Europe and the Netherlands are also facing an increased security threat. At the
same time the security umbrella offered by NATO is becoming more uncertain on
account of doubts as to the durability of US commitment. Europe as a whole, the
EU and the Netherlands must work to enhance their own resilience. Resilience is
in any case directly related to the European security order and to strong European
defence capabilities, but it also has an important societal component. It is
essential for the Netherlands to be sufficiently prepared, mentally and physically,
for war or conflict situations on European territory in which long-lasting military
support is requested, and in which there are heightened risks of hybrid conflict,
including threats or damage to our own infrastructure.
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Il. Actively help make Europe more resilient

The European security architecture:

i. a European pillar within NATO;

ii. astructural and planned expansion of European defence capabilities;

iii. a European Security Council;

in order to ensure that Europe — given increasing uncertainly about US
commitment — is able to independently and autonomously defend NATO's
European territory. This will require urgent and concrete steps to increase the
role of European countries in the funding and command structure of NATO.

The European defence and security industry:

i.  With the aim of increasing production capacity, work towards
defragmentation of the European defence and security sector so that the
economies of scale offered by the single market can also be realised in this
industry.

ii. Give priority to production lines that are currently important to Ukraine,
such as air defence systems and associated ammunition, while complying
with existing legislation.

iii. Argue for more restraint and more conformity in the application of national
security exceptions, in order to rein in the culture of national procurement,
production and specifications. Involve allies in this too, so that the pursuit
of autonomy does not lead to unwarranted protectionism.

iv. Strive at national level for an effective, result-driven defence and security
industry policy entailing a fair allocation of new funding streams.

IV. Help make the Netherlands more resilient

Whole-of-society approach:

prepare Dutch society as a whole (members of the public, government,
business and civil society) for hybrid conflict that could involve disinformation,
the disabling of critical infrastructure, the exploitation of strategic
dependencies (for example in relation to energy and raw materials) and other
forms of disruption.

Disinformation:

invest in national education on (digital) resilience and recognising
disinformation. Arm the public against disinformation about the conflict and
against other efforts to undermine our support by offering clear, honest and
reliable government communication.

8.3 Prospects for the future

With the proclamation of a Zeitenwende (in the words of the German chancellor
shortly after the Russian invasion), the previous era did not simply come to an
immediate end. On the contrary, the Cold War and in particular the events of the
post Cold War era endure. Once again, the issue of a stable and just European
security order is under discussion.
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V. Create future prospects for Ukraine within the European
and transatlantic system

EU membership:

Contribute proactively to the prospect of EU membership for Ukraine. Ensure

that the accession of new member states does not weaken the EU as a whole.

Both sides will have lots of work to do.

i. Inaccordance with the accession criteria, Ukraine will have to be prepared
for accession by means of additional technical assistance, including MATRA
programmes and EU twinning projects, with the emphasis on democratic
and rule-of-law institutions in Ukraine.

ii. Maintain the momentum in the accession negotiations with Ukraine,
without losing sight of the merit-based approach. Consider the possibilities
of transition periods and phased accession.

iii. Enlargement will have major ramifications for the EU and the Netherlands,
including implications for the EU budget, agricultural policy, decision-
making and the free movement of workers. With a view to enlargement,
the EU itself will also need to enact reforms. Difficult debates and choices
will be necessary. Ensure that the Netherlands is prepared for this.

NATO membership:
uphold the clear future prospect of NATO membership for Ukraine. Discuss
this matter at forthcoming NATO Summits.

Bilateral security guarantees:

In parallel with the NATO accession process and in collaboration with countries
with larger defence capabilities consider whether bilateral security guarantees
can be offered to Ukraine through financial support and arms deliveries.

In the long run it will be necessary to find a new sort of relationship with Russia
by creating a stable European security order. The desire to isolate the aggressor
Russia is at odds with the need to tackle long-term challenges that require some
form of cooperation, for example arms control, combating the proliferation

of weapons of mass destruction and formulating climate policy. A long-term
perspective is therefore indispensable. At the same time, different countries and
different regions of the world have differing perceptions of the war in Ukraine.

VI. Invest in a shared global consensus on the war in Ukraine and in a common
vision on a stable global security order and a just peace for the long term.

Global South:

Launch renewed initiatives to significantly mitigate the war's economic
conseqguences over the long term, such as the impact on energy and food
prices, and acknowledge that countries in the Global South are key players
and should be given more of a voice in decision-making on this issue.

Global security:

Acknowledge the growing gap between countries in the Global South and
the West in relation to the war in Ukraine, including accusations of double
standards as regards the war in the Middle East and conflicts in Africa.
Acknowledge that this gap is not in the Netherlands’ interest and work
together specifically on de-escalation and reducing polarisation. Protecting
and upholding the international legal order is in everyone's interests.
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The AIV considers that the three themes of resolve, resilience and prospects for
the future should be at the heart of the government’s political communications.
Clarity about long-term prospects and greater resilience will make it possible to
continue providing resolute and active support to Ukraine. Resolve will in turn
enhance confidence that a shared outlook on the future can also serve as a
guideline for strong foreign policy and defence.

Yours sincerely,

Professor Bert Koenders
Chair of the Advisory Council on International Affairs

This aavisory letter was drawn up by council members Professor Bert Koenders,
Lieutenant General (ret.) Jan Broeks, Dr Dorette Corbey, Tanya van Gool,
Professor Luuk van Middelaar, Professor Janne Nijman, Bram van Ojik, Henne
Schuwer and Professor Annelies Zoomers, committee members Dr Maarten
Biermans, René Cuperus, Professor Hylke Dijkstra, Professor Beatrice de Graaf,

Major General (ret) Theo ten Haaf, Dr Narin Idriz, Dr Joris Larik, Dr Anna-Alexandra

Marhold, Dr Antony Ong ayo, Professor Frans Osinga, Lionel Veer, Professor
Catherine de Vries, Dick Zandee, Anna van Zoest and Dr Hans van der Jagt
(council adviser), Jorrit Oppewal (council adviser), Sabine Visser (council adviser),
Dr Karin Wester (council adviser), Paula de Beer (project secretary), Shila de Vries
(project secretary) assisted by Tessa Postmus (policy support officer) and Quinten
Offenberg (trainee). The AlV is grateful to the other members of its permanent
committees for their valuable input and feedback.
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advisory report no. 45, 24 January 2024. The ICC does not hear interstate disputes. The
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