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ABSTRACT

FRONTEX’S COOPERATION WITH TURKEY: BEYOND TECHNICALITY

Cangoniil, Mert
MSc, Department of International Relations

Supervisor: Assist. Prof. Dr. Serif Onur Bahgecik

August 2019, 93 pages

This thesis examines the effects of Frontex’s cooperation with Turkey in the context of EU-
Turkey relations. In line with the EU’s externalization strategy, Frontex conducts several
activities to improve Turkey’s border management capacity in the 2010s so that Turkey be
able to restrict the migratory flows toward the EU. In this frame, the agency has conducted
several activities to promote the utilization of risk analysis, data collection methods,
exchange data among units and train border guards in Turkey’s border management. The
thesis discusses the effects of Frontex on Turkey’s border policing through focusing on these
practices. More specifically, it is argued that Frontex has promoted utilization of the
elements of risk logic to the Turkish border authorities from the 2010s onwards. In this
context, the thesis elaborates related technical arrangements and argues that the effects of
this cooperation move beyond technicality and contains certain power effects. Thus, based
on certain indicators from Turkish border units, this thesis aims to contribute the literature

on Frontex’s effects on third countries.

Keywords: Frontex, Policing, Border Management, Risk, Turkey.
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0z

FRONTEX TURKIYE iSBIRLiGi: TEKNIK OLANIN OTESINDE

Mert Cangoniil
Yiiksek Lisans, Uluslararasi Iliskiler Boliimii

Tez Yoneticisi: Assist. Prof. Dr. Serif Onur Bahgecik

Agustos 2019, 93 sayfa

Bu tez Avrupa Birligi'nin Tirkiye’yle iligkileri baglaminda Frontex Tiirkiye isbirliginin
etkilerini incelemektedir. Avrupa Birligi'nin digsallastirma stratejisi ile uyumlu olarak
Frontex, Tiirkiye’nin AB’ye dogru olan go¢ akislarmi smirlandirabilmesi i¢in, Tiirkiye nin
sir yonetme kapasitesini arttirmaya doniik gesitli faaliyetler yiirtitmiistiir. Bu cercevede
ajans, Tiirkiye’nin simr yonetiminde risk analizinden ve veri elde etme yontemlerinden
faydalanilmasini, birimler arasinda veri degisimini ve simir gorevlilerinin egitimini tesvik edici
cesitli aktiviteleri yliriitmiistiir. Tez, bu pratiklere odaklanarak Frontex’in Tiirkiye nin sinir
polisligine etkilerini tarigmaktadir. Daha spesifik olarak tezde, 2010°dan bu yana Frontex’in
Tiirkiye’deki  smir  yonetimi  birimlerine risk mantigimn - unsurlarmi  kullammin
yaygmlastirdigi savunulmustur. Bu baglamda tez ilgili teknik diizenlemeleri detaylandirmis,
bu isbirliginin etkilerinin teknik olanin 6tesine gectigini ve belirli iktidar etkileri igerdigini
savunmustur. Boylece, belirli gostergelere dayanarak, tez Frontex’in {iglincii iilkelere olan

etkilerine dair literatiire katki saglamayi amaglamustir.

Anahtar Kelimeler: Frontex, Polislik, Sinir Yonetimi, Risk, Tiirkiye
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CHAPTER 1

INTRODUCTION

When the Schengen agreement came into force and removed the internal borders in
the European Union (EU) in 1995, common management of external borders issue
arose and led to several discussions in Europe. Interestingly, although the EU has
remarkably integrated its economic sectors since the Second World War, telling the
same thing for security-related issues like border management is difficult since the

EU member states have unwillingly approached such ‘high’ political topics.

Although there have been several small steps taken toward common border
management through the introduction of common information technologies like the
Schengen Information System, institutionalization practices remained limited until
the early 2000s. However, as Leonard (2010) argued due to growing immigration
pressure, on-going enlargement process and terrorist attacks on 11 September 2001
has led to the establishment of European Border and Coast Guard Agency (Frontex)
in 2004 as well as again provoked the discussions concerning a common border
management system at the EU level. Since then, there has been a growing literature
that deals with the question to what extent has the EU established an ‘Integrated
Border Management’ (IBM) which seeks to harmonize and integrate member states’
border control mechanisms. In other words, to what extent member states have co-
operated with Frontex and other EU agencies to manage the union’s external

borders.

In this frame, discussions have been revolving around several topics including
Frontex’s legal position within the EU, its role in the decision-making processes of
the EU’s policing activities, the consequences of its activities in terms of
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fundamental rights and its relations to member states. Nevertheless, another, but
quite a critical dimension of Frontex, i.e., its relations with third countries, has just
got scant attention (Sagrera, 2014). That is to say, while Frontex’s activities at the
borders have been discussed from different points, its activities beyond the EU
borders have not been adequately scrutinized, even though cooperation with third
countries is an integral part of IBM and one of the priorities of Frontex. However,
this thesis will study on this dimension, i.e., Frontex’s external activities due to the
fact that although existing literature ignores its activities with third countries, these
practices have certain power effects for third countries. In other words, since the
effects of Frontex on third countries, generally are ignored or underrated in the
literature, this thesis aims to contribute to the existing studies by critically
scrutinizing how the agency affects a third country’s border management with

reference to the case of Turkey.

1.1. Literature Review

This literature review scrutinizes the existing literature concerning Frontex’s
activities beyond EU borders. By doing this, this thesis aims to highlight the role of
Frontex’s working arrangement, which is the main ‘legal’ framework for external
cooperation and its practical functions. To do this, first, I will briefly explain the
general strategy of the EU concerning migration management; namely,
externalization. After that, I will evaluate specific studies on Frontex’s external
activities, its tool to promote risk analysis as well as arguments that give limited
room for maneuver to Frontex beyond borders. Next, | will elaborate alternative
arguments that argue that Frontex’s activities beyond borders matter. Finally, I will

identify the research question of this thesis.

Historically, growing attention on migration as a security threat from the 1990s
onwards led to two consequences; tightening the external borders and increased
emphasis on “the logic of externalization of migration control” (Ustiibici & I¢cduygu,
2018, p. 13). In this regard, while tightening borders mostly appear through the
construction of fences and walls to restrict human mobility (Fassin, 2011),

externalization refers to activating third countries so that they can play a role for
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dealing with the related issues. As a result, one the one hand many EU countries
tighten their borders against immigrant, on the other hand (“EU countries tighten
borders,” n.d.), the union assists many non-EU countries to improve their migration
management capacity so that migrants can be managed outside of the EU territories
(van Munster & Sterkx, 2006).

While discussing the historicity of externalization, Lavenex (2006, p. 335) claims
that externalization of migration control is not a new issue for the EU. Therefore, it
is possible to find early forms and apparatus of the EU concerning external activities
for managing immigration. In this frame, she argues ‘coordination’ among
Schengen countries regarding visa policies, ‘introduction of national liaison
officers’ to the airports, ‘adoption of the safe third country rule’ for the certain
countries as certain attempts to regulate migratory flows. Thus, the external
dimension of the EU’s migration policies should be considered as a product of

specific historical attempts, not a new phenomenon within the EU.

Despite its history, it is often stated that the role of third countries in the EU’s
security governance has remained an underrated issue in the literature (MacKenzie,
2012, p. 95; Sagrera, 2014, p. 165). Moreover, existing studies mostly consider the
USA as a third country that has played a significant role in the EU's s security
governance (Balzacq, 2007; MacKenzie, 2012, p. 95). Basically, the reason behind
focusing mostly on the transatlantic dimension of the EU’s security governance in

the literature is the increasing securitization effects of 9/11.

Thierry Balzacq (2007, p. 76), for instance, studied how the transatlantic relations
of the EU has affected security governance of the union through focusing on
transferring new information technologies. Indeed, while discussing how the
counter-terrorism activities of the EU has transformed security tools and their
impacts on the EU politics, he unearths the role of data collection, retention and
processing activities of the EU’s securitization practices (Balzacq, 2007, p. 77).
According to him, these securitization practices have led to three main
consequences: de-politicization of security issues, intelligence led-policing and

cross-polarization that refers to the destruction of the boundaries between the EU
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pillars which was established in 1992 and abolished in 2009 (Balzacq, 2007, pp. 94,
95). Although his remarkable account on EU’s securitization tools offers an
excellent framework to discuss new ‘capacity tools’ like Schengen Information
System, EURODAC and Passenger Name Record data , the scope of this study is
limited since these policing technologies are studied with the only reference to the
USA. However, it is the fact that transferring policing technologies also the fact of
union’s relations with third countries. Nevertheless, how the EU actualizes and what
are the impacts of these tools on EU neighbors in the context of border management

are not studied in this work.

Before starting to discuss the place of Frontex’s external activities in the literature,
the sharp division between external/internal should be critically questioned since
despite the conventional binaries in International Relations discipline, the case of
the EU shows us that internal/external has been blurring, multiplying, transforming
and but of course not simply disappearing (Vaughan-Williams, 2008, p. 64). Indeed,
William Walters (2002), for instance, discusses the Schengen regime in the EU as a
symptom of current territorial transformations of states and argues that Schengen
shows us clearly the historicity of the nexus between borders and nation-states. In
this regard, although contemporary borders of the EU still construct self vs. other
and inside versus outside division, this binary understanding should not be taken for
granted. Rather, as will be elaborated in the following chapters, since the EU’s
externalization strategy has been integrated into the union’s internal security, we
witness a ‘Mobius ribbon’ in the security issues which refers the difficulty to
pointing out the line between internal and external security (Bigo, 2000). In this
regard, it is possible to describe the externalization of migration control as a
“double-edged continuation of the transgovernmental logic of cooperation”
(Lavenex, 2006, p. 331) which refers both external and internal dimensions of the
EU’s security governance. Indeed, on the one hand, there is an internal
harmonization regarding migration controls among member states, and on the other
hand, transgovernmental units may play a role in the external dimension. Moreover,
externalization activities extend the field in which new supranational actors may
arise (Lavenex, 2006, p. 346).



In this frame, Frontex can be considered as a hub that manages two dimensions of
the EU’s security governance. According to Pollak and Slominski (2009, p. 916),
such a position gives room for maneuver to the EU to ‘experiment’ for ‘loosely
coupling’ member-states in the context of border management. The authors (Pollak
& Slominski, 2009, p. 916)describe this form of coupling as “the EU member states
produce positive interaction effects without compromising their sovereignty.” They
argue that this looseness comes from the Frontex’s limited budgetary,
administrative, and legal capacity. However, it is also the fact that while
externalization of migration management gives Frontex a chance to operate at the
EU level to a certain extent (Lavenex & Schimmelfennig, 2009, p. 793), it is also
the fact that still “the scope for sovereignty to the European level remains limited”
(Lavenex, 2006, p. 346). The same limitedness is also the case for Frontex’s external
activities since the agency’s room for maneuver while cooperating with third
countries is relying on the major bodies of the EU. Indeed, as of 2019, while replying
a ‘frequently asked question’ ‘does Frontex play a role in policy-making at the
European level?’, the agency (n.d.) says that:

No. It is important to underline that Frontex is a ‘practitioner body.” This means that
although the Agency is embedded within the EU, it does not come up with EU policy.
This is in the hands of the European Commission, the European Parliament, and the
Council.

As seen, Frontex highlights that it is simply an implementer body which has no

claim on affecting the policy at the EU level.

However, certain studies question that how and why Frontex conducts external
activities. Pawlak and Kurowska (2012, p. 137), for instance, highlight three
practical reasons behind Frontex’s relations with third countries. In this frame, the
first reason is that Frontex’s ‘pushing-out’ activities, which aim to shift the
responsibility of operation over immigrants from the EU to third countries give a
basis for relations. Second, ‘state-building’ activities which refer to the
transformation of third countries practically and mentally concerning managing
migration contact the Frontex and third countries. In general, they consider the EU’s
readmission and mobility agreements with third countries, police missions like
EUBAM that assists Ukrainian and Moldavian police units, certain CSDP activities
5



that aims to reform security sectors of certain states like European Union Rule of
Law Commision in Kosovo (EULEX) and the Frontex’s ‘working arrangements’
with third countries that aim to structure communication and cooperation with
counterparts can be considered as primary tools of this contact (Pawlak &
Kurowska, 2012, pp. 138-141). As they point out, Frontex’s working arrangements
also include several activities like capacity-building projects, training activities such
as helicopter pilot training, and detection of document falsification, promotion of a
common curriculum for border guards, the participation of third countries to joint
operations (Pollak & Slominski, 2009, p. 911).

Sagrera (2014), eclaborates the Frontex’s relations with Eastern Partnership
countries; specifically Ukraine, Moldova, and Russia and details how the agency
implements activities over them. In this study, he identifies three dimensions of
Frontex’s promotion of IBM to these countries (Sagrera, 2014, p. 168). First, he
discusses this promotion in terms of Europeanization. More specifically, he
questions whether the EU’s ‘best practices’ adopted by third countries. Second, he
scrutinizes the policy apparatus developed by Frontex to export IBM. In this frame,
the author argues two main policy apparatuses for Frontex’s external actions: border
missions like ‘The European Union Border Assistance Mission to Moldova and
Ukraine’ (EUBAM) and ‘working arrangements’ with third countries that aims to
assist Moldovan and Ukrainian authorities to integrate their border management
systems in line with the EU standards (European Union Border Assistance Mission
to Moldova and Ukraine, n.d.) Finally, he compares the reasons behind
geographically changing choices of the EU’s instruments to export IBM. In other
words, Sagrera questions why the EU has failed to export IBM to its southern
neighbors and but relatively succeeded in Eastern countries and argues that the
degree of EU’s leverage capacity concerning third countries plays a significant role
(2014, pp. 180-181). In this study, Sagrera also brilliantly illustrates the role of
Frontex’s working arrangement with third countries as a policy instrument for the
promotion of IBM (2014, p. 169) and highlights the significant consequences of the
micro activities like training and capacity-building programs, seminars and so forth
(2014, pp. 178-179).



Polly Pallister-Wilkins (2015, p. 65) also discusses the importance of third countries
with reference to the EU’s so-called dilemma between humanitarian responsibilities
and security priorities. According to her, while risk rhetoric operationalized for these
two policy frameworks; i.e., on the one hand, the EU labels migrants ‘at risk’ on the
basis of its ‘humanitarian’ responsibilities which necessitates search and rescue
operations, on the other hand, immigrants are considered as ‘risky’ subjects for the
agency’s security and need to be apprehended. In this context, while arguing that
Frontex’s humanitarian discourse contains a considerable emphasis on policing and
vice versa, the author also suggests the pushback activities of the Frontex against
immigrants, for instance, requires increasing cooperation with third countries. Thus,
the overall consequence of these points emerges as the need for cooperation with
Turkey in the EU. Accordingly, she (2015, p. 65) argues that Frontex assists material
and logistical support for training activities of border units, expert activities for
adopting surveillance technologies and information exchange technologies to third

countries.

However, some critical studies did not give a place to the importance of Frontex’s
relations with third countries. For instance, Andrew Neal (2009b) scrutinized
Frontex’s policing operations with reference to ‘exceptionality’ through speech acts
versus ‘normalization’ through routine practices discussion in the critical security
studies literature and argued that Frontex’s activities represent the normalization
through risk analysis (Neal, 2009b, pp. 347-348). In terms of Frontex’s activities at
the EU borders and beyond borders, Neal (2009b, p. 347) considers the agency’s
capacity to launch operations, facilitate cooperations with member states and third
countries as well as its budgetary and administrative resources as strictly limited and
bounded to the EU’s high authorities. Therefore, he gives little space for Frontex’s
capacity to implement actions by itself due to these bounds. As a result of this, while
his account helps us to identify the characteristics of Frontex’s policing operations;
namely, normalization through risk analysis, he stays in the legal-driven framework
in terms of Frontex’s external relations. In other words, his study does not assess the
tacit power effects of Frontex’s practices like risk analysis since his practicability

criteria for the agency is based on legality. However, as this thesis will illustrate, to



assess the practical influences of Frontex’s external activities, one should trace the

existing practices’ power effects.

In the 2010s, due to the catastrophic consequences of Syrian civil war, border
managements of the EU and its neighbors have become a current issue for the states
again. Indeed, since the beginning of the civil war in Syria in 2011, more than 5.6
million people have sought a secure place outside Syria; mostly in European
countries and Turkey. In this context, specifically, the EU’s borders with Turkey has
become one of the hot topics of the union. Although the EU-Turkey relations in the
context of border management predates the 2010s (Kirisgi, 2007), this issue has got
special attention from several scholars in the literature in the 2010s. However, most
of these studies have focused on the border management issue between the EU and
Turkey from a macro perspective and not assessed the effects of micro-practices. In
this regard, this thesis aims to focus on the effects of micro-practices through

scrutinizing Frontex’s activities to fulfill this gap in the literature.

Indeed, there exist several macro studies on EU-Turkey relations in the context of
migration management. For instance, i¢duygu, Erder, and Gengkaya (2014, p. 279)
provide a useful framework on the turning points of Turkey’s migration
management from 1923 to the present. Specifically, to periodize Turkey’s migration
policies in terms of adaptation to the international norms, they suggest three eras:
pre-1994 era as ignoring the international norms, 1994-2001 era as transition to
international norms era and finally from 2001 to present, Europeanization of
migration policies era (Igduygu et al., 2014, p. 242). In keeping with the
periodization of this study, Ozciiriimez and Senses (2011, p. 243) problematize a
‘contradiction’ regarding the Europeanization of Turkey’s border management
while discussing the increasing cooperation between the EU and Turkey. From a
macro point, they question why, on the one hand, Turkey resists the EU’s specific
predictions like establishing a civilian border control unit, and on the other hand,
Turkish authorities still increase the cooperation level with the EU for combatting
border crimes over the years through establishing an institution on border
management and working arrangement? They have three inter-related answers for

this contradiction. First of all, rather than a massive step toward institutional
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transformation, cooperation between the EU and Turkey is based on gradualness
that offers a room for discussions and alternatives. Second of all, such cooperation
is not so much demanding economically and administratively. Finally, they claim
that these minor processes do not (re)-define security priorities. Thus, they argue
that existing relations between the EU and Turkey concerning the management of
irregular migration can be defined as ‘moderate Europeanization’ which means
“absorption with reservation” (Ozgciiriimez & Senses, 2011, p. 233). That is to say,
although Turkey has adopted several EU acquis, these actions cannot be called as
‘transformation.” This view is also compatible with i¢duygu et al. (2014, p. 248). As
Icduygu et al., illustrate most of the changes related to Turkish migration policies
can be discussed with the concepts of retrenchment and absorption, not
transformation. More precisely, while Turkey’s legal framework, definition of
policy problem and technical preparation processes regarding migration
management are under the high Europeanization, it is also the case that there is a
relatively weak Europeanization concerning institutional transformations like
establishing a civil border control units and implementing new policy tools
(Ozgiiriimez & Senses, 2011, p. 247). Consequently, although they framed the extent
of Europeanization of Turkey’s irregular migration management through certain
micro activities, they see micro-practices as simply an intermediary for the EU.
Thus, they do not unearth the important power effects of the micro-practices

concerning border management.

In line with this perspective, Icduygu et al., have the same view on the Frontex’s
role in cross-border activities. Although they brilliantly document the role of the EU
is ‘highly effective’ for the changing of Turkish migration management since the
1990s, this study does not take border management issue into consideration
comprehensively which occupies a critical place between the EU and Turkey for
many years. Therefore, Frontex’s activities and operations concerning EU-Turkey
border zones are not mentioned throughout this huge volume. Underestimating the
role of Frontex shows us that they do not appraise the Frontex’s role within the

cross-border activities of the EU.



Until now, | have tried to illustrate some key studies that do not consider Frontex as
an active agent in terms of external activities. According to Horii (2015, pp. 100-
101), two main assumptions play a role behind this view: first of all, the literature
assumes that Frontex can only operate at the borders effectively, not beyond of it.
Second, Frontex’s main textual framework for external cooperation; namely
“working arrangement,” is seen merely as a ‘technical’ way of dealing with the
problems. In parallel to this argument, it is possible to claim that these arguments
take legality as a reference point while scrutinizing the importance of working
arrangements. Since ‘working arrangements’ are not legally binding texts, existing

literature ignores or do not care about Frontex’s external activities.

However, there is a growing literature which highlights the importance of micro
activities in the context of border management such as IBM promotion of Frontex
to third countries (Sagrera, 2014), the impact of risk analysis practices concerning
border harmonization and decision-making processes (Horii, 2016) and the daily
routines of security professionals in the context of (in)security management (Bigo,
2014). Therefore, it is possible to say there is a growing literature that unearths the
effects of Frontex’s micro-practices. Indeed, based on the agency’s working
arrangements’ with third countries, which requires several managerial and
technological cooperations, Frontex’s practices over third countries (Horii, 2015;

Sagrera, 2014).

However, these practices are not immune from normative criticisms. For instance,
while arguing the technicality of Frontex’s working arrangement which is the main
framework of the relationships with third countries, Fink (2012, p. 34) argues that
its activities raise several problems concerning fundamental rights of migrants.
Throughout the work, as he digs the notion of ‘technical relationship’ which labels
the working arrangements through discussing its practical implications, the political
nature of working arrangement comes to the fore visible. As he concludes (2012, p.
34), it is insufficient to consider it merely ‘technical’ due to its practical impacts on
individuals and the political nature of migration management as well. Moreover, as
one Frontex official says, soft law character of working arrangement, i.e., its legally

non-binding status, the working arrangement gives counterparts ‘room for
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maneuver’ so that they can actualize their responsibilities at different speeds
(Sagrera, 2014, p. 174). This view is highly compatible with the view of Pollak and
Slominski (2009) concerning the practical meaning of ‘weakly formalized
environment’ of border management. While discussing ‘the lack of sufficiently
precise legal framework’ of Frontex, they figure out (2009, p. 917) that, only in such
a condition, Frontex officials can enhance their activities without any challenge from
parliaments, courts as well as member states. As a result of this environment,
Frontex and the EU may invent new policy solutions without any accountability-
related obstacles. All in all, technical and legally non-binding characters of working

arrangement should be studied critically.

As | have tried to illustrate, there is a discussion in the literature on Frontex’s
external activities. On the one hand, certain scholars argue that since Frontex’s
capacity to implement activities to third countries is limited and bounded, the
outputs of Frontex’s cross-border practices are limited. On the other hand, specific
scholars consider Frontex as an important agent that can affect the third countries’
border management system. In this thesis, | will evaluate the latter position by

illustrating the practical impacts of Frontex on Turkish border management system.

1.2. The Case of Turkey

This thesis will study Frontex’s external activities on the Turkish border
management system in order to assess Frontex’s practical effects on third countries.
While the agenda of EU-Turkey relations is almost always lively since the Second
World War in terms of migration due to existing Turkish immigrants in Western
European countries, this political issue has turned to be a hot topic, especially after
the Syrian crisis. Indeed, since the beginning of the Syrian Crisis in 2011, many
immigrants have tried to go to the EU through Turkey. Thus the EU-Turkish border
zone has drawn the attention of many actors including politicians, security
professionals, journalists, activists, citizens, and so forth. As a result, based on their
annual risk analysis, Frontex has conducted several activities regarding the
regulation of Turkey’s border management. As will be elaborated later, the agency’s

very first liaison officer, for instance, was appointed to Ankara in 2016 (“Liaison
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Officers Network,” n.d.). Therefore, it is important to study Turkey while analyzing

the Frontex’s external activities.

Currently, Turkey, as an emigrant, transit, and immigrant country, occupies a
significant place for the EU’s migration control mechanism. Thus, studying Turkey
concerning Frontex’s external activities a promissory topic for the literature. As will
be elaborated in the following chapters, Frontex and Turkey officially launched
cooperation in 2012 through the working arrangement, and since then, the relations
have improved. In this context, despite the relations between the EU and Turkey
have fluctuated in the twenty-first century (Yabanci, 2016), we have witnessed

growing cooperation between Frontex and Turkey.

My findings from the literature review suggest two inter-related points. First, while
it is difficult to consider Frontex as an actor that fully determines external activities
of the EU, Frontex’s growing importance can be considered as ‘cooperation
broker’(Horii, 2015, p. 107). This means that despite the agency’s restricted status
compared to the Commission and member states in terms of autonomous actorness,
Frontex’s ‘practitioner’ character has certain room for maneuver to affect border
management systems of third countries through promoting the union’s border
elements like risk analysis. Second, the importance of Frontex’s working
arrangement with third countries should be assessed by its practical implications,
not its legal position since security is not a field that is not only constructed by the
speech acts of lawyers, politicians, academics, and journalists but also practical
works of security professionals (Bigo, 2002). To assess whether Frontex’s external
activities matter for third countries, I will ask, “What are the main effects of

Frontex’s external activities on Turkey?” as my research question.

At this point, there is a need to determine criteria to assess whether Frontex has
played a role for Turkish border management or not. In this thesis, the criteria will
be the adoption of risk analysis in Turkey’s border management, which has been
suggested by the EU in the progress reports in many times. As will be elaborated in
the following, Frontex is an agency that operationalizes and promotes risk analysis

in the EU. Thus, assessing Frontex’s effects on Turkey’s border management
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through scrutinizing ongoing activities on the adaptation of risk analysis by Turkish
border authorities will help the thesis to answer its research question. Indeed,
Frontex operationalizes risk analysis to harmonize and integrates not only member
states’ activities but also aims to integrate third countries’ border control systems
into the EU’s IBM. Thus, Frontex argues that there is a need to cooperate with not
only member states but also third countries to effectively operationalize risk
analysis. In the scope of this thesis, the degree of Frontex’s risk analysis promotion
to Turkey will be scrutinized in order to deal with the thesis’s research question; i.e.,

what are the effects of Frontex on Turkish border management system?

In order to critically scrutinize the Frontex’s external activities, I will benefit from
the Foucauldian theoretical perspective’s toolkits throughout the thesis. As I will
illustrate below, such a theoretical perspective gives highly useful and applicable
‘toolkits’ that unearth power effects; namely production of power techniques,
subjectivities and realities (Bahgecik, 2015) of the Frontex’s seemingly technical or
a-political micro-practices like expert activities. In terms of methods, this thesis will
be based on practice tracing which is developed and advanced by Vincent Pouliot

and relevant critical scholars.

1.3. Methodological Framework

Since my research question and my theoretical framework directly address the
practical implications of Frontex’s external relations with Turkey, moving beyond
the legal-oriented perspective and dealing with the practices is necessary. Thus, this
thesis’s unit of analysis is practice. In this regard, to move beyond the legal
discourses on Frontex’s external activities and trace the practices of security

professionals, there is a need to operationalize ‘practice tracing’ method.

It is stated that ‘practice turn’ in International Relations has come to the fore since
the millennium(Adler & Pouliot, 2011). Building on the works of Michel Foucault,
Pierre Bourdieu and Theodore Schatzki, studying ‘international practices’ has
exceeded the realist understanding of practice, i.e. focusing only material

dimensions of practices, as well as post-structuralist way of reading discourse that
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mostly “expose the contingency, openness, and instability of discourse” (Adler &
Pouliot, 2011, p. 3). As aresult, according to Adler and Pouliot, (2011) practices are
“socially meaningful patterns of action, which, in being performed more or less
competently, simultaneously embody, act out, and possibly reify background

knowledge and discourse in and on the material world” (p. 4).

Pouliot (2015, p. 237) argues that practice tracing offers a researcher two tenets:
While the first one offers interpretivism that may unpack singularities in the locally
established social causality and the second helps the researcher to theorize and/or
categorize issues to a certain extent. In his perspective, practice-tracing is an
articulation of interpretivism and process tracing. These two criteria could be
reference points of this method to assess how the practice-tracing method applied:
first, it should ‘demonstrate local causality,” and second, it should ‘produce
analytically general insights’ (Pouliot, 2015, p. 239). Although this study is mostly
based on the interpretive side of the practice tracing, there will also be specific
claims concerning the near future of Turkish border management like increasing
dominance of technological devices and security experts regarding border

management.

By practice tracing method, a researcher can benefit from multiple data collection
methods. In this frame, Pouliot (2015, p. 246) evaluates, ethnographic participant
observation to ‘see,” interviews to ‘talk about’ or textual analysis to ‘read’ practices.
Nevertheless, since practices are mostly tacit and difficult to be verbalized, the
researcher should be careful in interpreting results from these methods. In this thesis,
primary resources for analyzing practices will be official documents. Specifically,
| focus on the documents, statements, reports and publications of the EU, Frontex
and Turkish border authorities to highlight subtle shifts over the 2010s.
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CHAPTER 2

THEORETICAL FRAMEWORK

2.1. Introduction

This chapter introduces the theoretical framework and the key concepts of this thesis
in detail. Since this thesis focuses on the promotion of the Frontex’s risk-based
governance to Turkish border management system in the context of migration
management, the main characteristic of the Frontex’s activities and the effects of
these practices should be clarified theoretically. To study the Frontex’s risk analysis
activities, including its promotion to third countries, | will use the governmentality
perspective. As stated, immigration-related issues occupy an important place in
contemporary governmentality practices in many ways from bordering activities to
humanitarian practices over refugees (Fassin, 2011, p. 221). Since this thesis
considers Frontex’s logic within the framework of the EU’s security
governmentality, the concepts of governmentality, security, and risk need to be

explored.

Accordingly, I will first elaborate on the governmentality concept and its relevance
to the topic of this thesis. After that, | will introduce the Foucault-inspired scholars’
contributions to security issues. Finally, I will present and compare three
perspectives on risk; namely, rationalist, Beckian, and Foucauldian approach to

make sense of Frontex’s risk logic.
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2.2. Governmentality

Although Roland Barthes had introduced the phrase governmentality in the 1950s,
the term evolved and gained contemporary popularity in the literature thanks to
Foucault’s College de France lectures; especially Security, Territory, Population
and The Birth of Biopolitics lectures in the late 1970s. In his oft-cited
‘governmentality’ lecture in 1978, Foucault (1991) clarified what the

governmentality term refers as such:

The ensemble formed by the institutions, procedures, analyses and reflections, the
calculations and tactics that allow the exercise of this very specific albeit complex form
of power, which has as its target population, as its principal form of knowledge
political economy, and as its essential technical means apparatuses of security. The
tendency which, over a long period and throughout the West, has steadily led towards
the pre-eminence over all other forms (sovereignty, discipline, etc.) of this type of
power which may be termed government, resulting, on the one hand, in the formation
of a whole series of specific governmental apparatuses, and, on the other, in the
development of a whole complex of savoirs. The process, or rather the result of the
process, through which the state of justice of the Middle Ages, transformed into the
administrative state during the fifteenth and sixteenth centuries, gradually becomes
‘governmentalized (pp. 101-102).

Thus, Foucault refers to three interrelated things: governmentality as a combination
of an ensemble, a historical tendency and a result of the process that emerged in the
history of Western Europe. While discussing the functions of governmentality
concept in Foucault’s oeuvre, Lemke (2007, p. 44) suggests two points. First, the
governmentality concept illustrates Foucault’s in-progress hypothesis on the co-
constitutive relations between power techniques and relevant knowledge forms on
regimes, representations, and interventions. This can be seen as a continuum in
Foucault’s arguments on the nexus between power and knowledge. Second, by
introducing governmentality, Foucault aims to analyze the nexus between modern

statehood and modern subjectivity.

Based on Foucault’s lectures, various scholars have highlighted the different aspects
of governmentality. De Larrinaga and Doucet (2010, pp. 5-7), for instance,
suggested that governmentality can be understood as general economy of power that
includes five inter-related elements; namely, milieu, circulation, contingency,
population, and apparatuses of security. Another reading of the governmentality

suggests that this term referred to ‘governmental rationality’ that extends the
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meaning of merely governing the political system (Baker & Simon, 2002, p. 16).
While focusing on border policing, Fassin (2011) also provides a comprehensive

governmentality definition as such:

Governmentality includes the institutions, procedures, actions, and reflections that

have populations as an object. It exceeds the issue of sovereignty and complicates the

question of control. It relates the power and administration of the state to the

subjugation and subjectivation of individuals. It relies on political economy and

policing technologies (p. 214).
As seen, governmentality is highly comprehensive, flexible, and even sometimes
‘too general’ (Joseph, 2010, p. 226) term. To be precise and systematic, my
governmentality perspective will be based on Fassin’s above-mentioned description
since the scope of this thesis contains various institutions, logics which aim to exert
power on actors, subjects and population movement through relying on policing
technologies. Moreover, harmonization of border management systems among
states, which is the main topic of this thesis represents a new formation of statehood
since it exceeds conventional border management of nation-states. All in all,
governmentality as one of the significant ‘tool’ of Foucault is highly applicable for

this thesis.

Studying social phenomena through the governmentality perspective demonstrated
its usefulness in many areas. In this regard, according to Rose, O’Malley, and
Valverde (2006, p. 101), governmentality unearths the very present issues
concerning national and transnational governing forms that exert power in houses,
workplaces, schools, regions, territories at the individual and collective levels. Thus,
the governmentality concept shifts our focal point to the existing power relations in
those seemingly innocent milieus through problematizing the mundane practices of
the experts. Furthermore, Governmentality can be used as a tool that helps us study
networked governance by taking into account state and non-state actors together
(Merlingen, 2011, p. 150). Indeed, relative decentralization of the state in a
governmentality analysis through unearthing the political effects of multiple power
tactics and technologies in ‘non-political’ sites is one of the original contributions

of this perspective (Larner & Walters, 2004, p. 1)
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In this line, governmentality can be considered as a form of remote control. Rather
than directly intervening in the situations or forcing actors to do something,
contemporary forms of governmentality seek to regulate and govern at a distance
through networks (Merlingen, 2011, p. 151). Accordingly, the governmentality
perspective offers a productive framework that highlights the constitutive practices
of relevant actors. In the context of mobility management, productive power
understanding of governmentality, which explains how the actors transform third
countries’ strategically and institutionally is quite useful (Kunz & Maisenbacher,
2013). For the thesis, the productive dimension of governmentality will be
especially useful when analyzing Frontex’s effective practices on third countries like
transferring technology, promoting risk logic, assisting training activities, and so
forth.

2.3. Governmentality in International Relations

Currently, there is a growing literature on ‘scaling up’ governmentality concepts to
International Relations via introducing global governmentality concept. Larner and
Walters (2004), for instance, argue the global governmentality as an umbrella term
that refers to certain studies “which problematize the constitution, and governance
of spaces above, beyond, between and across states” (p.2). Therefore, rather than
suggesting a given scope, they offer a ‘heading’ that can be applied to regional,
international, and/or global practices. In the context of security, De Larrinaga and
Doucet (2010, pp. 16, 17) argue that global governmentality of security refers a focal
shift from conventional state-centered security understanding to a broadened and
widened the view of security which takes into consideration various processes as
well. In other words, they argue that such focus questions articulate (in)security with

the health and welfare of the populations.

However the relevance of governmentality concept for International Relations
discipline is questioned by many scholars, since ‘scaling up’ governmentality
concept into a ‘global’ level by introducing ‘global governmentality’ has certain
problems like ignoring the effects of domestic politics, structural inequalities and
historical conditions (Vrasti, 2013, p. 57). Jonathan Joseph (2010, p. 233), for
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instance, argued that since governmentality refers mostly advanced liberal societies
of the west and the international sphere is dominated by uneven capitalist relations,
i.e.,, many parts of the world are quite different from western societies, the
application of governmentality to the international arena is only limited to advanced
capitalist societies. Thus, it may be misleading to use global governmentality while

analyzing global practices.

One of the aims of Michel Foucault (2007) while introducing governmentality
concept is illustrating how the contemporary macro phenomena like state and
security can be studied through analyzing micro issues like national public hygiene
campaigns, the effects of statistical calculations et cetera. In this line, since
governmentality as a way of displacing conventional micro-macro divisions (Dean,
1994, p. 179), using merely the governmentality term, rather than global

governmentality is sufficient for identifying the Frontex’s activities on Turkey.

As a result, following Merlingen (2003), | identify four benefits of governmentality
perspective for my study; namely, illuminating the Frontex’s conduct of conduct
practices which are based on power relations, considering liberal and illiberal
phenomena together like how pre-emotive actions of Frontex deteriorate
fundamental rights, studying practices as a de-centered process involving assembles
of the EU and Turkey through taking multiple border agencies into account and
finally articulating the language with practice thanks to a comprehensive analyze on
discourses and activities of agencies. In short, my reasons behind operationalizing
governmentality theory to study the Frontex’s effective activities regarding Turkish
border management are its strength on critically scrutinizing the power effects of

micro-practices and unpacking the ‘seemingly apolitical’ devices of the Frontex.

2.4. Governmentality of Security

Based on governmentality perspective, many scholars inquired into the implications
of governmentality on security issues. Within the critical security studies, scholars
who operationalized Foucault’s concepts on security issues called ‘Paris

school’(C.A.S.E., 2006). Since the 1990s, Didier Bigo, Ayse Ceyhan, Anastassia
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Tsoukala and Jef Huysmans as outstanding scholars of this school, have contributed
to the literature and then, the member of this school has gained new members like
Andrew Neal, Rens van Munster, Claudia Aradau et cetera. Below, | will give the
definitions of key concepts of their perspective on the security issue and evaluate its
original contributions to the literature. By doing so, | aim to provide the theoretical
background of the nexus between the EU’s security approach and Frontex’s risk

logic.

In his Security, Territory, Population lectures, Foucault considered security neither
as a combination of defensive or offensive strategies nor as mere protection of a
given territory. Rather, his security perspective focuses on the set of instruments that
aims to increase circulation and decreases the risks of circulation’s possible effects
(de Larrinaga & Doucet, 2010, p. 7). While studying modern ways of city planning,
he (2007) identifies four characteristics of security: a) being based on tangible data,
b) aiming to increase good decrease risks via calculations, c¢) focusing on
multifunctional issues like streets in a city that hosts diseases, crime, trade and so
forth d) shifting focus to the future. As I will discuss later, such perspective on
security is highly compatible with contemporary characteristics of Frontex’s risk

logic.

In dialogue with Foucault’s oeuvre, the Paris School developed a more
comprehensive security analysis framework through benefitting from different
bodies of literature such as international political sociology, criminology, law and
international relations (C.A.S.E., 2006, p. 449) In this context, Paris school, like
Copenhagen and Aberystwyth schools, does not consider security as a given fact but
a constructed social phenomenon (Floyd, 2006, p. 11; Huysmans, 2006, p. 2).
Furthermore, they do not consider security as a zero-sum game; namely, security is

not the opposite form of insecurity (Collective, 2006, p. 457).

Based on these claims, Didier Bigo writes that “security is what the professionals of
unease management make of it” (2002, p. 85). Accordingly, in compatible with
Foucault’s power/knowledge nexus, security professionals, as knowledge

generators on security field, are quite decisive in the construction of the (in)security.
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What makes the security professionals distinctive is that this concept does not only
refer to military personals, police officers, intelligence services but also seemingly
‘innocent’ units like data miners, risk analysts, Information Technology specialists
and so forth (Bigo, 2014). Their ‘shared ethos’ regarding the expertise of the security
field construct them as a responsible actor in the field (Bigo, 2002, p. 74).
Technological devices, experiences, and knowledge claims on ‘secrets’ concerning
the security field can be considered as the main apparatus of this ethos. To sum up,
Foucault-inspired scholars consider security as not a given, neutral, ontological fact
but a special form of social construction, which is basically the results of micro-

power struggles among security professionals.

While scrutinizing how post-modern societies have been governmentalized in the
context of securitization of migration, Bigo (2002, p. 82) offered a new concept to
understand it; namely, Banopticon that has strong relations with Foucault’s
panopticon concept but with two critical differences. While analyzing power that
targets bodies to render them as ‘docile’ and ‘utility’ subjects, Foucault (2005)
introduced disciplinary power concept through a prison model which was
introduced by Jeremy Bentham in the 18" century called as panopticon. He argued
that this form of prison disciplines subjects through monitoring and self-control
mechanisms, i.e., prisoners’ self-implementation of control mechanism. This
disciplinary power implies a changing from the pre-modern era to the modern era in
terms of power mechanisms (Fraser, 1981, pp. 277-278). However, Bigo (2002)
differentiates the modern and post-modern era and claims that contemporary
governance architecture is based on banopticon. In this regard, there are two critical
differences between panopticon and banopticon. First, while panopticon aims to
monitor everyone, banopticon only focuses on specific groups or individuals due to
their ‘risky’ profiles. Second, in this form of governmentality, the focus shifts from
‘curing or promoting individual development’ to ‘mastering a chaotic future with
minimalist management’ of risky or at-risk groups. Furthermore, this contemporary
governmentality form paves the way for cooperation at different levels through
connecting national and international bureaucracies of the security field. Indeed as
Bigo (2002) claims “it transnationalizes itself in a ‘beyond’ the borders, and it
structures relationship frameworks between administrations, between the ‘executive
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powers’ of each country” (p.83). While Bigo remarks this transnationalization
processes with reference to the EU and transatlantic level, | aim to extend this view
with the relations between the Frontex and Turkish border authorities in the
following chapters.

Jef Huysmans (2006) provides a similar but more detailed account of Bigo’s security
perspective by suggesting three conceptual moves for studying security. First, to
evaluate (in)security phenomenon, one should move beyond discursive
interpretations. That is to say, rather than speech acts, practices matter while
securitizing issues. Thus, he highlights the importance of scrutinizing practices of
actors. The second move is introducing the ‘technocratic view of the politics
insecurity’ which assumes the centrality of technology and knowledge while
constructing modern societies and its governance. As illustrated above in the
context of the decisiveness of knowledge, he argues that expert knowledge cannot
be considered as a merely technical issue since ‘the political’ is embedded in

technical (Huysmans, 2006, p. 10). Lastly, he suggests:

A move from interpreting the politics of insecurity as a struggle between visions of
security and their respective legitimacy to a politics that invests and articulates visions
of the political — of the nature and place of political community and practice. In
struggles over techniques governing insecurity, something more is at stake than simply
the validity of a security policy. Visions of insecurity and their institutionalization in
technologies and everyday practice reiterate imaginations of the nature of politics itself
(Huysmans, 2006, p. 10).

Such security view is quite different from Copenhagen School’s securitization view.
While the securitization theory refers to the elimination of dangers, this perspective
is focusing on the management of risks. In line with three conceptual moves
mentioned above, for a Foucauldian security perspective, van Munster (2005, p. 8)

shows the differences between risk management and securitization perspectives

with a graph as such:
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Table 1. Differences Between Securitization and Risk Management

Securitisation

Risk Management

Representation of th |'eal1

Friend/Enemy opposition
and personification of the
enemy.

Friend/Enemy Continuum
and inpersonal correlation

of factors liable to produce
risk.

Measures/ strategy

Exceptional measures that
bypass normal political
procedures; measures
counteract existential
threat.

MNormal measures such as
surveillance and risk
profiling:; measures
contribute to the social
control of large
populations.

Objective

Elimination of threat; the
elimination of a threart
secures the collective
survival of a socio-political

Management of risks
against the background of
uncertainty and
contingency; risk

order. management seeks to
prevent risks from
developing into existential

threats.

Source: van Munster, 2005, p. 8.

This theoretical view also highlights the growing application of new surveillance
techniques and technologies regarding policing practices. Here, Huysmans (2006)

argues technique as:

(1) a particular method of doing an activity which usually involves practical skills that

are developed through training and practice, (2) a mode of procedure in an activity,

and (3) the disposition of things according to a regular plan or design (p 9).
In this frame, due to the fact that knowledge and technology are quite decisive to
construct modern society and its governance (Huysmans, 2006, p. 9), it is necessary
to put the role of technology into the theoretical background of this thesis. As actors
like Frontex gets more data from different apparatuses, the problem of management
and interpretation of these data emerge. As a result, new security professional
segments like ‘data analysts’ or ‘risk profiling experts’ play a role in the security
field. Indeed, Frontex’s policing practices mostly rely on its new border
technologies like thermovision cameras, drones; radars give room for maneuver to
its risk analysis units to determine the agency’s policing practices. Moreover, the
working arrangement between Frontex and Turkey refers intensive transfer of
technology, data, and expertise. All in all, it is necessary to clarify the role of

technology regarding contemporary security governance.

23



A critical dimension of this security perspective is problematization of normal and
routine activities. Indeed, as Huysmans (2006, p. 6) argued “the tension between
claims of exceptionality and the continuous between security agencies is a central
element of how insecurity is politically and socially constructed”. Especially in the
war on terror era, security professionals have strongly insisted on that the “new”
dangers of the world like Islamic terrorism pose more complex and dangerous
challenges which require exceptional actions to prevent them. However, Bigo (2002,
pp. 63, 64) suggested that such discourse should not be taken for granted and needs
to be questioned since this rhetoric works for the struggle of security professionals
to increase their budgets, missions and their access to information and policing
technologies like databanks or risk profiling techniques. As will be discussed in the
next chapter, this tension of exceptionalism versus routinization is a highly contested
topic among critical scholars. While Léonard (2010), for instance, identifies
Frontex’s activities in the context of exceptional measures, Neal (2009a) suggests
that the establishment of Frontex proved the ‘evaporation of urgency’ in the EU’s

security governance.

In conclusion, while applying security perspective of governmentality on
immigration, Bigo (2002, pp. 65-66) discusses not only the role of speech acts but
also combines the relevant politicians’ practices that mobilize certain groups
regarding immigration as well as security professionals from policemen and
intelligence officers to experts of data analysts and risk profiling. In other words, by
arguing the ‘securitization of migration,” Huysmans (2006) does not understand the
final destination of speech act but a “multidimensional process in which skills,
expert knowledge, institutional routines as well as discourses of danger modulate
the relation between security and freedom” (p. 153). Such an approach shifts the
object that should be analyzed from discourse analysis of elites, columnists and
public opinions to lobbying, instituting routines, struggles over expertise, and the
development of forms, databases, and other technologies also play a significant role
in structuring and governing domains of insecurity. Moreover, since discourses and
governmental technologies transform certain mobilizing groups like immigrants
into a knowledge category which poses several problems on receiving state, society,
and individuals (Huysmans, 2000, p. 770), such a technocratic concept of politics
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draws attention to the importance of technology- i.e., hardware, trained skills, and
expert knowledge- and professionals of security- i.e., people who claim security
knowledge and do ‘security work on a daily basis.” (p.154). After this brief overview
of the Foucauldian view of the security concept, there is a need to focus on risk
concept which occupies a huge place in the Frontex’s own activities and its relations

with third countries like Turkey.

2.5. Governing Security Through Risk

Although the history of the risk thought goes back to the antiquity, approaching
social phenomena, contemporary phenomena through risk concept has just been
popularized since the end of the cold war. Since “risk is now everywhere” (Aradau,
Lobo-Guerrero, & Van Munster, 2008, p. 147), i.e. from aviation security (Salter,
2008) and pregnant health (Thompson, Bender, Lewis, & Watkins, 2008) to analysis
of the ‘war on terror’ era (Amoore & De Goede, 2005; Beck, 2002; Mythen,
Walklate, & Khan, 2013), and also Frontex practices (Horii, 2016; Neal, 2009b;
Paul, 2017), it is necessary to analyze how such proliferation of risk occurred and
what are the main views on contemporary risk discourse for the purpose of this

thesis.

In the modern era, risk has been understood as “estimation of the dangerousness of
the future” (Aradau et al., 2008, p. 147). That is to say, through certain rational
activities including classification, calculation, quantification and prediction,
probable risky events of the future can be controlled. Nevertheless, this rationalist
view of risk that basically refers to modern risks can be estimated through certain
techniques has been challenged since the 1990s by scholars like Beck (2002, pp. 39—
40) due to the fact that contemporary catastrophic events like Chernobyl, 9/11 or
mad cow disease show us that calculating contemporary risks is impossible. Thus,
there have been many discussions around risk like whether present technologies can
estimate the risky events of the future; if not, how should we approach these
incalculable risks and so forth. However, as will be elaborated below,
governmentality scholars have also participated and changed the existing risk-

related discussions in many ways.
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In this context, engagement of International Relations scholars with the risk concept
began in the 1990s thanks to changing discourses of major power organizations like
NATO and the EU. Since then, the major powers’ security discourse has gradually
shifted from the elimination of ‘threat’ like enemy states to the management of risk.
However, it is also stated that International Relations literature simply replaced this
new risk notion of post-Cold War era with threat and danger vocabularies of Cold
War era and did not able to assess the effects of such conceptual changings in
practice (Aradau et al., 2008, pp. 147-148).

Gradually, risk concept has flourished, spread, or ‘embraced’ to the many parts of
the modern societies. In this context, Baker and Simon (2002, p. 17)
considers‘embracing risk’ as a critical strategy for a governmentality practice to

penetrate society at the individual, collective, state levels in the contemporary world

In the context of border policing, although taking risk into consideration predates
the 9/11 era (Amoore & De Goede, 2005, p. 150), the concept became more visibly
a centerpiece in the war on terror era. In this period, risk-related vocabularies such
as risk assessment, risky factors, and risk management have become widely used
concepts. Generally, what makes this increased focus on risk is different from pre
9/11 erais its increasing dependency on technological devices. Indeed, thanks to the
new technological inventions concerning border surveillance like sensitive cameras,
drones and computerized data systems, risk terminology goes hand in hand with
technological developments. As a result, it can be said that many police institutions
and professionals see risk analysis as an essential tool for ‘policing the vulnerable

spaces and suspicious populations’ (Amoore, 2008).

2.5.1. What is Risk?

While there is a relative consensus on the importance of risk logic for contemporary
policing practices, the same consensus is not the case for what the risk is. In the
sociology discipline, for instance, there are seven, and even more, different

approaches on risk (Renn, 2008, p. 24). However, for the purpose of this thesis, three
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approaches to risk could be sufficient. These perspectives are rationalism, Beckian

approach and governmentality approach (C.A.S.E., 2006, pp. 467-469).

2.5.1.1. Rationalist Perspective

It is stated that the rationalists’ risk view was elaborated as a framework of
implementing decision-making when the conditions are not clear (C.A.S.E., 2006,
pp. 467-468). The very fundamental point of this view is that risk is a calculable
fact which can be controlled and minimalized in a rational way. That is why based
on this idea, rationalist approach to risk can be summarized as “an uncertain
consequence of an event or an activity with regard to something that humans values”
(Renn, 2008, p. 373). That is to say, when confronted with different options,
choosing an option and excluding others requires comparison of marginal benefits
of all possible actions. According to Renn (2008), rational approaches quite close to
the technical meaning of risk; i.e., “The notion of risk, therefore, involves both
uncertainty and some kind of loss or damage that might be received" (Kaplan &
Garrick, 1981, p. 12). In line with the rational choice approach, rationalists consider
risk as a given issue that can be tackled by actors’ choices. Thus, it can be said that
rationalist understandings of risk management refer to estimation, management and
finally the elimination of possible threats thanks to classification, quantification and
prediction practices (C.A.S.E., 2006, p. 468).

2.5.1.2. Beckian Perspective

By conceptualizing ‘world risk society’ thesis, Ulrick Beck (2002) has transformed
the discussions in many ways in the literature. He considers risk as a fundamental
characteristic of the late modernity since contemporary societies cannot solely deal
with risk themselves and moreover it is almost impossible to calculate contemporary
risks (C.A.S.E., 2006, p. 468).

In this regard, he identifies three characteristics of contemporary global risks which
take place at three levels; namely, spatial, temporal, and social (Beck, 2006, p. 334).

First characteristic is the de-localization that refers to territorially unboundedness.
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In other words, its traumatic effects cannot be escaped. Thus, global risks are a fact
which has no specific limited place to affect but a global phenomenon and has no
specific responsible actors who cause it. Second, the consequences of global risk are
incalculable, and the point for us is how to control these uncontrollable risks. As he
puts it, “So, the hidden central issue in World risk society is how to feign control
over the uncontrollable — in politics, law, science, technology, economy and
everyday life” (Beck, 2002, p. 41). The last dimension of global risks is ‘non-
compensability’ that means irreversibleness of ‘climate change,” for instance, if it
reached to a certain extent. As a consequence of this irreversibleness, contemporary
risks are also uninsurable facts (Aradau & Van Munster, 2008, p. 24). In other
words, it is impossible to estimate, and the insured costs of possible catastrophic
events. As a result, this risk view suggests moving beyond from conventional
national solutions to ‘cosmopolitan realism’ that means “the recognition of the
legitimate interests of others and their inclusion in the calculation of one’s own

interests” (Beck & Levy, 2013, p. 24).

As seen, there are certain differences between the rationalist and Beckian view of
risk. First of all, while rationalists think that modern risks can be calculable and
insurable, Beckian perspective thinks that we cannot calculate and cover the costs
of contemporary catastrophic risks. Second, to deal with risks, while rationalists
suggest ‘rational’ techniques like classification and quantification, Beckian
approach argues the ‘cosmopolitan realism’ which refers to taking various actors’
legitimate interests into account when trying to overcome the so-called

uncontrollable risks.

2.5.1.3. Foucauldian Perspective

Since the early 1980s, Foucault-inspired scholars have focused on the risk concept
from a critical perspective (Rose et al., 2006, p. 95). Since then, there have been
many studies on how the risk logic as a ‘probabilistic technique’ of contemporary

welfare societies to reduce problems.
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According to this view, Beck’s world risk society is misleading since it takes the
risk issue for granted. Rather than the so-called factual ubiquity of risk, Mitchell
Dean (1999) argued that:

[rlisk is a way — or rather, a set of different ways — of ordering reality, of rendering it
into a calculable form so that it might be made governable in particular ways, with
particular techniques, and for particular goals. It is a component of diverse forms of
calculative rationality for governing the conduct of individuals, collectives, and
populations. It is thus not possible to speak of incalculable risks, or of risks that escape
our modes of calculation, and even less possible to speak of a social order in which
risk is largely calculable and contrast it with one in which risk has become largely
incalculable (p. 25).

As can be seen from this quotation, there are several differences between Beck’s
world risk society thesis and Foucauldian view of the risk. The very critical
difference is while Beckian perspective considers the risk as a given fact that aims
to control an uncontrollable issue, Foucauldians study risk as performative i.e. “the
mundane social audience, including the actors themselves, come to believe and to
perform in the mode of belief” (Butler, 1988, p. 520) and socially constructed
phenomenon that aims to govern what should be governed. Moreover, while
Beckians discuss risk phenomenon within the limits of scientific and technological
developments of the late modernity, Foucauldian analyzes the risk concept in a more
complex political and social processes that move beyond technological
developments (Rose et al., 2006, pp. 95, 96). In line with Foucauldian risk
framework, this thesis will consider risk concept as a performative accomplishment
since Frontex mobilizes many cooperation-related tactics and strategies with third
countries in the name of their risk analysis which contains several political choices

rather than ‘objective’ calculations.

2.5.2. Risk Analysis for Policing and Decision-Making

In the context of Frontex, risk analysis is using for two main issues. First, it is applied
to the government of risky subjects at the borders to monitor and prevent their
actions. Second, risk analysis is used for institutional decision-making processes.
Since both the first one, i.e., governing subject through is defined as ‘risk
management’ (van Munster, 2005, p. 8) and the second one, i.e., managing a

decision-making process through risk is defined as ‘risk-based governance’ (Paul,
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2017), take place within Frontex’s activities, this thesis will refer both use of risk

analysis.

According to Valverde and Mopas (2004, p. 240), risk management refers to a shift
from disciplinary logic of the power that ‘governs individuals individually while
simultaneously forming and normalizing populations’ to ‘the new penology.” While
empirically evaluating such governing form in criminology, they offer a concept for
‘governing security through risk management’: “targeted governance” (Valverde &
Mopas, 2004, p. 245). Amoore and de Goede (2005, pp. 150, 151) evaluate two
contributions of the ‘targeted governance’ for analyzing the war on terror era. First,
targeted governance, in line with the dispersed power understanding of
governmentality takes the interaction among state bodies, international institutions
as well as private risk assessment companies into consideration. Second, it unearths

the empirical dimension of governing methods.

This thesis argues that there are three ‘strategic goals’ of risk management (van
Munster, 2005, p. 8) in the context of Frontex’s governing activities: a) deploying
pre-emptive and proactive actions thanks to previous experiences and collected data
(C. H. Benam, 2011, p. 192), b) requiring the cybernetics of control which means
specific calculation forms to manufacture social issues as calculable, monitorable,
and governable things (van Munster, 2005), c) increasing the significance of security
professionals as ‘experts’ on governing ‘risky’ subjects at the borders since risk

analysis requires expertise.

Mark Neocleous (2016) argues the preparation for emergencies and the imagination
of catastrophic events as power techniques for the 9/11 era. Through evaluating the
contemporary ‘scenarios’ of US security departments on imagined zombie and
monster attacks, he argues how the security field has been organized by imaginative
performances. Thus he links the contemporary security understanding with the so-
called necessity of future-oriented preparations. Here, risk and risk analysis plays a
significant role to govern society by preparing them to ‘potential’ attacks. As a
consequence, preparing risks bring the counter-measure question. More concretely,

risk management manufactures migration as a technically calculable issue in order
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to normalize operational activities which are generally considered as rarely exerted
activities; namely, pre-emptive and preventive enforcement. As I will discuss in the
following chapter, this pre-emptive logic is quite a critical issue of Frontex’s
policing activities.

Second, the cybernetics of control plays a significant role in the risk management
field. While describing the practical meaning of risk management, Carrera (2007, p.
14) emphasized the importance of the systematical way of monitoring and
evaluating “the roots, routes, modus operandi, patterns of irregular movements,
conditions of the countries of transit, statistics of irregular flows and displacement.
Growing activities of The European Border Surveillance System (EUROSUR) in
the context of border management through computerized surveillance technologies
prove us the importance of cybernetics of control.

The more technological devices operate over the border zones in the name of the
risk-based governance, the more we hear the voices of security professionals on
decision-making, implementation, and evaluation processes of border-related
activities. In this frame, the Frontex’s risk-based governance has strong links to
specific vocabularies like ‘information,” ‘evidence’ and/or ‘expertise.” The nexus
between knowledge production and/or information exchange have two inter-related
functions in the context of integrative activities of the EU. First, due to its technical
requirements; namely, needs to be carried out by highly specified experts, it
necessitates cooperation among member states. Second, the EU constitutes itself as
a center of knowledge production concerning migration management and deepen its

supranational dimension within this weakly integrated field (Paul, 2017, p. 693).

Risk analysis has also been used for the institutional harmonization of border
controls. Paul (2017) stated that the existing risk analysis practices of Frontex as
risk-based governance, which aims to harmonize border control mechanisms of
member states without challenging their sovereignty-related rights. According to the
author, based on rational promises of risk analysis, i.e. efficiency, effectiveness,

transparency and de-political decision-making process, Frontex can harmonized the
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member states border controls to a certain extent. The details of Frontex’s risk-based

governance will be elaborated in the following chapter of this thesis.

2.6. Conclusion

As stated, securitization of migration since the 1990s onwards led to tightening the
external borders and externalization of migration management (Ustiibici & I¢duygu,
2018, p. 13). Since the subject matter of this thesis, i.e., transforming a third
country’s border management to strengthen external borders represent an
intersection of these two consequences, there is a need to conceptualize an activity
that exceeds the conventional understanding of managing border security. For this
aim, the chapter has introduced key concepts for understanding the dimensions of
this issue, i.e., for a general framework of EU’s border management approach,
governmentality and security have been presented and risk has been introduced to
understand how the Frontex implement these general frameworks in practice. At the
end of the day, I argued that governmentality perspective’s risk identification
concerning security-related field paves the way for taking into account ‘modulations
of security’ that refers to the social and political processes in which threat defined,
articulated with different forms of ‘the political’ that institutionalizes fear and

hostility and finally gives room for maneuver to actors so that they act together.
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CHAPTER 3

EUROPEAN UNION’S BORDER MANAGEMENT

3.1. Introduction

This chapter seeks to examine the EU’s border management since the 1990s. It is
often stated that compared to the economic field, the union has witnessed a weak
integration in the context of border management due to the several reasons like
unwillingness of member states. However, it is also the fact that several issues like
immigration from post-communist countries after the collapse of the USSR,
growing number of member states within the EU and the globalization process all
have posed common border-related problems to the union from the 1990s to the
present. In this part, 1 will present how the EU has dealt with common border
management issues through scrutinizing related treaties, summits, and events since
the 1990s. Thus, while Frontex will be located within the historicity of common
border management, the role of third countries concerning the union’s ‘common’ or

‘integrated’ border management will also be scrutinized.

3.2. History of the Eu’s Border Management

3.2.1. The Schengen Agreement

It is possible to claim that the union officially gained external borders after the
Schengen agreement. Before that, although there existed the common market which
was easing the labor and capital mobilities, there were still conventional border
controls among member states. In such a context, the Schengen agreement was

signed by Germany, France, Belgium, the Netherlands, and Luxembourg in 1985 in

33



order to reduce and finally abolish internal border controls among their citizens. In
1990, it was supplemented with a convention which proposed a common,
harmonized visa policy that sought to decrease “illegal” migration and also
introduced the Schengen Information System for information exchange among
states. Following this convention, custom controls were abolished in 1993, and
finally, all the convention came to the force in 1995 (Koslowski, 2003, para. 8). As
a result, while the internal borders were demolished, and the EU citizens have
enjoyed control-free movements within the EU territory. The EU’s external borders
have emerged as well (Walters, 2002). Thus, certain vocabularies concerning
common border management have been mobilized within the EU. Regarding
‘harmonization of working methods,” for instance, relevant state ministers and

secretaries declared their intentions as such in 1990:

In view of the risks in the fields of security and illegal immigration, the Ministers and
State Secretaries underline the need for effective external border controls in
accordance with the uniform principles laid down in Article 6. With a view to
implementing those uniform principles, the Contracting Parties must, in particular,
promote the harmonization of working methods for border control and surveillance
(Schengen Agreement, 2000, p. 62).

Despite its significance in terms of regulating the human mobility within the
territories of the contracting parties in the Europe and emergence of external
borders, Schengen mostly refers the collaboration among contracting parties, not

with the third countries. Nevertheless, it arranged certain measures concerning

nationals of the third countries which include:

Making it possible to ascertain the circumstances under which a third-country national
has entered the territories of the Contracting Parties, application of the same
procedures for refusing entry, the drafting of a common manual for the officials
responsible for border surveillance and encouragement of an equivalent level of
external border control by means of exchanges and joint working visits (Schengen
Agreement, 2000, p. 62).

In conclusion, Schengen can be considered as the first systematic agreement that
aims to regulate human mobility within Europe in the post-Cold War era. Although
it had no reference to the cooperation with third countries, Schengen has significant

effects on the third-country nationals. In other words, the Schengen paved the way

for a ‘harmonized’ external border controls at the EU level.
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3.2.2. The Maastricht Treaty

As known, the union has witnessed a massive transformation since the 1990s. One
of the important turns for the EU was the introduction of the Maastricht Treaty. The
Maastricht Treaty, aka. ‘Treaty on European Union’, was signed on 7 February 1992
and established three pillars structure; i.e. the supranational ‘Community pillar’ as
the first pillar; the intergovernmental pillars of ‘Common Foreign and Security
Policy’ (CFSP) as the second and ‘Justice and Home Affairs’ (JHA) as the third.
While the EU elites aimed to introduce an EU ‘identity on the international scene’
(Lavenex & Ugarer, 2004, p. 417), it has also several effects on the EU and
institutionalization of external border management. While the European Council
turned to be a decisive body for the decision-making process, the European
Parliament became a consultative mechanism. Thus, member states’ resistances
against the parliament’s democracy-related pressures regulated on behalf of the

member states.

Under the JHA, migration-related issues including asylum and immigration policies,
conditions of entry, and movements of the third countries were systematically
regulated. That is to say; the Maastricht institutionally focused on the cooperation
within the Justice and Home Affairs field in an intergovernmental form (Koslowski,
2003, para. 9). Despite this institutionalization regarding border management, police
cooperation and information exchange mechanisms still remained among the
member states. However, under the police cooperation there was an increasing
emphasis on the ‘creation of databases’, ‘centralization of analysis and assessment
of information’, ‘Europe-wide prevention strategies’, ‘further training, research,
forensic matters and criminal records departments’ (Treaty on European Union,
1992, p. 248).

3.2.3. Amsterdam Treaty

The Amsterdam Treaty, which was signed in 1997 and came to the force in 1999, is
another huge step of the EU concerning a common visa and border management

framework. Indeed, this was an important turning point since the EU, hereafter, has
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approached immigration issues from a long-term perspective. It is stated that the
practical basis of this long-term approach is demographic problems of the European
societies; namely, tendencies of the decreasing birth rates and aging populations
(Koslowski, 2003, para. 10). As a result, the EU introduced the Area of Freedom,
Security and Justice (AFSJ) that contains measures of counter-terrorism activities,
migration, and border management et cetera which were belonged to JHA in the
Maastricht. That is to say; the EU has prioritized border management issues,
especially after the Amsterdam treaty in 1999 (Kirisgi, 2007, p. 8). Lavenex (2006,
p. 300) describes this gradual focus on a common framework of immigration
policies as a process of ‘deepening communitarisation and widening cooperation.’

Indeed, as stated in the treaty, The Union will:

Maintain and develop the Union as an area of freedom, security and justice, in which

the free movement of persons is assured in conjunction with appropriate measures with

respect to external border controls, asylum, immigration and the prevention and

combating of crime (Treaty of Amsterdam amending the Treaty on European Union,

the Treaties establishing the European Communities and certain related acts, 1997, s.

8).
Moreover, border management cooperation with third countries had come to the
EU’s migration management agenda when the Amsterdam Treaty came to the force
(Sagrera, 2014, p. 168). This treaty arranged several issues regarding the relations
of the third countries and the EU. For instance, it required preparation from the
candidate country regarding the conditions of the Schengen Agreement during the
membership process (Sert, 2013, p. 176). Moreover, there was a direct reference to
the cooperation with third countries in the context of external border controls to be
more effective at the borders (Treaty of Amsterdam amending the Treaty on
European Union, the Treaties establishing the European Communities and certain
related acts, 1997, s. 108). In conclusion, Amsterdam provided an opportunity for

the EU for cooperation with third countries.

3.2.4. Tampere Meeting

In addition to the treaties, the member states came together to provide solutions for
border-related problems. The European Council’s meeting in Tampere in 1999 is
one of the critical points in terms of the union’s migration policy since it is the first
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time that the EU officially expressed ‘external dimension’ of immigration-related
issues (Lavenex, 2006, p. 333). Moreover, the role of third countries in the context
of border management came to the fore in the Tampere European Council that
sought to implement acquis about migration-related topics in 1999 (Kiris¢i, 2007).

3.2.5. Impact of 9/11 Attacks

While evaluating the key historical points of the EU’s border management, there is
a need to take the war on terror era into consideration since it increased the
‘securitization of migration’ concerns within the union. For instance, since 2001, the
EU has strengthened its border controls through increasing use of surveillance
systems at the external borders (Koslowski, 2003, para. 12). Thus, although the EU’s
reliance on surveillance techniques concerning border management predates 9/11,

sea change in this field has become more visible.

There have been several consequences of the 9/11 attacks for the union’s migration-
related issues. One of the results is the increasing obsession regarding data collection
and construction of ‘risk’ and/or ‘threats’ as knowable, calculable phenomena. In
this frame, information exchange has become a tool that operationalizes and justifies
EU activities. Such reliance on information circulation led three consequences
regarding policing practices: de-politicization of the data collection activities on the
‘risky’ subjects in the public sphere, increasing reliance on intelligence-led policing
and cross-polarization among the above mentioned three pillars of the EU (Balzacq,
2007, p. 78).

The second result was the increasing visibility of co-ordinated activities among
member state border police. In this context, there had been several co-ordinated
border activities including ‘Operation High Impact’ which was conducted by 15
member states and 10 candidate countries against illegal migrants and migrants
smugglers, exchange programs among member-state police units, liaison works,
harmonized curriculum for border official’s training programs and a common
European Border Guard School for them (Koslowski, 2003, para. 19). Thus, both

application of new information technologies and co-ordinated mundane practices of
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the EU member-states, which aims to increase cooperative actions have paved the
way toward a common border management agency. Nevertheless, it should also be
stated that aiming a common border unit of the EU has been faced member-states’
reluctance during these years (Koslowski, 2003, para. 19). Consequently, it can be
said that prioritizing security issues at the borders went hand in hand discussions

around a common border management system since the 9/11 attacks.

3.2.6. Hague Programme

The impacts of 9/11 can be clearly seen in the Hague Programme, which was
adopted in 2004 (Léonard, 2012, p. 150). The main aim of The Hague program is:

To improve the common capability of the Union and its Member States to guarantee
fundamental rights, minimum procedural safeguards and access to justice, to provide
protection in accordance with the Geneva Convention on Refugees and other
international treaties to persons in need, to regulate migration flows and to control the
external borders of the Union, to fight organized cross-border crime and repress the
threat of terrorism, to realise the potential of Europol and Eurojust, to carry further the
mutual recognition of judicial decisions and certificates both in civil and in criminal
matters, and to eliminate legal and judicial obstacles in litigation in civil and family
matters with cross-border implications (European Council, 2005, p. 1).

As a result, due to the existing insecure atmosphere of the early the 2000s, on the
one hand, the Council aimed to ‘realise’ the capabilities of its agencies, like the
European Union Agency for Law Enforcement Cooperation (EUROPOL),
concerning common security issues and on the other hand, the Council, again, stated
‘the need for intensified cooperation and capacity building, both on the southern and
the eastern borders of the EU, to enable these countries better to manage migration
and to provide adequate protection for refugees’ (European Council, 2005, p. 5). In
addition to this, the Union gained ten new members which were mostly part of
communist countries in the Cold War era. Thus, the Union’s external borders have
extended and gained new neighbors. Moreover, human mobility within and outside
the EU has come to the fore again in a more complicated way due to newly joined

almost 75 million populations to the union.

In the same year, European Border and Coast Guard Agency, Frontex, was also

established to increase coordination among member states for the external borders
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of the EU. Details on the establishment of FRONTEX will be discussed in the

following parts.

3.2.7. Schengen Border Code

After the establishment of Frontex, Schengen Border Code went into the force in
2006 as the legal framework of the EU border controls’ internal dimension to
support preventive activities regarding illegal immigration flows, human trafficking
as well as internal security issues of the member states. That is to say, Schengen
Border Code codified the many existing procedures of Schengen; namely many
dimensions of external and internal controls (Guild, Brouwer, Groenendijk, &
Carrera, 2015). In line with the security-driven logic, border management has been
seen once again as a field to combat irregular migration (Sagrera, 2014, p. 170).
Interestingly, this code was adopted after the establishment of Frontex. That is why,
the Frontex, as the ‘cooperation broker’ of the EU concerning operational

cooperation at the borders, was referred to in this code.

3.2.8. Lisbon Treaty

The Lisbon treaty was signed in 2007, came into force in 2009, and since then, it
transformed the EU in many ways. The most striking change was the abolishment

of the EU’s pillar system, which was established thanks to the Maastricht treaty.

In terms of border management, the most critical point is the official introduction of
the integrated border management term (Sagrera, 2014, p. 170). Under Article 62,
the treaty emphasized the gradual introduction of an integrated management system
for external borders. As will be elaborated below, integration of the external border
management is also one of the tasks of the Frontex, and such a comprehensive term

has direct effects on the third countries.

Another effect of the Lisbon Treaty for the EU’s border management is the
reforming the Frontex to have a more sensitive legal framework in terms of human

rights (Horii, 2016, p. 250). Indeed, following Lisbon treaty, Frontex’s own legal
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framework has been reformed through 2011 amendments and the agency’s
sensitiveness for fundamental rights has turned to be a more visible issue (Horii,
2016, p. 250).

3.2.9. The Stockholm Programme

The Stockholm program follows and enhances the previous two programs of the
union; namely, the Tampere (1999) and Hague (2004). Here, the Council indicates
the progress of its agencies that operate over the Area of Freedom, Security and
Justice (AFSJ). Furthermore, Frontex was supported by the Council to integrate

border management systems of the member states.

The Council requested from the Commission a proposal that ‘clarify’ and ‘enhance’
the role of Frontex, highlighted the importance of Frontex regarding the Schengen
area, specialization of the Frontex concerning sea and land operations, invited the
Commission ‘to initiate a debate on the long-term development of FRONTEX’, In
terms of third countries, the Council also requested the increasing cooperation
between Frontex and third countries ‘so that they can control their external borders
efficiently’. Moreover, the Council sought to the continued phased development of
the EUROSUR and its cooperation with third countries in the mid-term. Finally,
pilot projects on the cross-border regional cooperation and risk assessment were also

highlighted regarding a ‘more effective European law enforcement cooperation.’

3.2.10. Frontex

As stated above, although there was a discussion on common border management
system among member states in the 1990s, such intention has not swiftly realized
within the Union. However, from the introduction of the Schengen to the
establishment of Frontex in 2004, there had been certain steps, especially regarding
collective information systems for common border management. In this context, to
collect data of illegal migrants, detect document falsification and wanted or missing
persons/goods, the EU has introduced the Schengen Information System.
Furthermore, EURODAC also applied to migration domain in order to implement
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the 1990 Dublin Convention, which restricted the asylum seeker processes of
immigrants. This application has also been used while conducting counter-terrorism
activities. Moreover, The EU used Europol’s Information System to transmit
information among units. In the same vein, the Union’s reliance on risk analysis
practices, which is the main activity of Frontex is also predated the establishment in
2004. Before Frontex, there was the Risk Analysis Centre (RAC) that tested the
feasibility of risk analysis practices at the EU level (Horii, 2016, p. 246). In 2004,
RAC was transformed to Frontex, and Common Integrated Risk Analysis Model
(CIRAM) was introduced “on the basis of the model devised by the agency’s
predecessor and intended to provide a commonality of language and methods
between member states for its practical application” (Horii, 2016, p. 246). As a
result, it can be claimed that the growing information technologies have paved the

way for common border management in the EU.

In terms of political events, Leonard (2010) argues three main factors behind the
establishment of Frontex. First, as a result of the accumulation of growing
migration-related tensions since the end of the Cold War, member states wanted to
establish an EU-level policy on migration. Second, after the EU enlargement in
2004, which contains ten new member states, there arose an effectiveness concern
on EU’s new external borders. Last but not least, the impact of 9/11 that increased
the fear and insecurity problems in the US and Europe was decisive for the

establishment of Frontex.

Frontex, as the main actor of EU’s integrated border management at the EU level,
was established in 2004 in order to secure external borders as a body of the
Community. The agency’s headquarters is in Warsaw. The first name of the agency
was the European Agency for the Management of Operational Cooperation at the
External Borders of the Member States of the European Union in 2004 (“Origin &
Tasks,” n.d.). Since the 2016 Amendment, the name of the agency is The European
Border and Coast Guard Agency. Horii (2015, p. 7) stated that there are three basic
mechanisms of Frontex: facilitating cooperation, developing common standards,

and managing data in the form of risk analysis. Accordingly, the agency aims to
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increase cooperation among member states, International Organizations as well as

non-EU countries to secure EU’s external borders.

Although Frontex has played noteworthy roles at the borders, it is not the
‘responsible’ agent since responsibilities at the borders still belong to the relevant
member states in legal terms. Moreover, the agency’s legal position was bound to
the major bodies of the EU (“Key Facts,” n.d.). Thus, rather than conducting
political activities, Frontex has only conducted ‘technical matters’ among member
states. However, as some critical scholars argue, these technical issues have
enhanced the agency role over the years concerning border issues within the EU
(Horii, 2016; Paul, 2017). At this point, scrutinizing the changing budget and task
agenda of the Frontex may give an idea of how the agency enhanced its position
within the union. While the budget of Frontex was 6 million Euro in 2005, as of
2018, the agency has 320 million Euro (“Key Facts,” t.y.).

This transformation is also the case for the agency’s institutional framework. Indeed,
2011 regulations, for instance, seek to reform Frontex through furthering the guiding
role of Frontex within the joint operations, plan-making process, deployment of its
expertise activities to the member states. Moreover, it made necessary the technic
equipment contributions of the member states, enhanced its budget and diffused
fundamental rights-sensitive approach to the institution through training activities,
seminars and introducing common curriculum for border guards (Sagrera, 2014, p.
172). The process of extending Frontex’s power has also continued to the present
through the 2016 regulations. This latest amendment contains twenty-two tasks
which vary from monitoring migratory flows, carrying out risk analysis and
providing technical and operational assistance to member states and third countries
to rapid border interventions and setting up forced-return escorts (Frontex, 2016, pt.
8). Accordingly, it can be said that the role of Frontex has changed over the years

from an assistant to the active agent of the EU’s external borders.

It is stated that the very first reference to the integrated border management (IBM)
in the EU documents appeared in a planning document on Western Balkans’ 2002-
2006 period by the European Commission (Sert, 2013, p. 174). Basically, IBM
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means that the harmonization of cross-border cooperation concerning border control
activities in a modernized way which refers to the active usage of information
technology among member states of the EU (Koslowski, 2003, para. 2). Moreover,
it is also a system that transforms third countries’ border management practices like
Turkey (Sert, 2013, p. 179) as well as regulates border-issues between third
countries like Ukrainian - Moldova border through EUBAM (Sagrera, 2014, pp.
170-171).

Under the article 4 of latest regulations of Frontex (2016), the IBM consists of
eleven components including implementing border controls, conducting search and
rescue operations, cooperation with member states, other EU agencies like
EUROSUR and third countries ‘which have been identified through risk analysis’,
use of large-scale information technologies. Moreover, trade and biology-related
issues like ‘good/custom controls’ and ‘inspection of live animals’ and ‘health
checks for humans’ are also the part of IBM (Sert, 2013, p. 174). In a way, IBM can
be considered as the way of governing all inputs and outputs of the border-related

issues.

3.2.11. Risk and Risk Analysis

Frontex’s main political rationality is based on risk analysis. It is stated that risk
analysis is the backbone of Integrated Border Management (Paul, 2017, p. 689). In
other words, it is the governance tool that aims to not only manage international
migration and borders but also coordinates member state activities through
exercising risk analysis. Since it plays a critical role concerning Frontex’s policing
practices, there is a special need to evaluate what the risk and risk analysis means.
These terms are officially defined in the guideline, which is called as Common
Integrated Risk Analysis Model (CIRAM). According to CIRAM (2013), the risk
is:

The magnitude and the likelihood of a threat occurring at the external borders, given

the measures in place at the borders and within the EU, which will impact on the EU

internal security, on the security of the external borders, on the optimal flow of regular
passengers or which will have humanitarian consequences (p.4).
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Thus, risk refers to three interrelated issues; a threat which can be calculated through
magnitude and likelihood analysis, a vulnerability which is ‘determined by the

capacity of a system to mitigate a threat’ and the impact is the practical effects of

the threat on the objects that need to be secured like external borders (Frontex,
2013).

Magnitude and Level of vulnerability Level of impact of the threat
likelihnood (EU, Member State of entry/destination) (EU, Member State of entry/destination)

Modus operandi - Gl permeablllty” Border and internal security
(terrain, infrastructure, capabilities, flows)
: - il legiti
Who, where, when Operational activities Ab'a:‘::: n;:l?:ﬂ:a:%l::;::e
staff, training, interoperability) p 9
Trends and predictions : -
(increase, decrease, stable, historical) Effectiveness of Humanitarian impact
countermeasures

Push factors
Pull factors
Routes (difficulty and distance)
access to facilitation

Figure 1. Frontex’s Risk Understanding
Source: Frontex, 2013, p. 5.

Frontex assesses risks based on these three factors through quantitative and
qualitative methods (Frontex, 2013, p. 11). Risk analysts of Frontex use quantitative
methods when there exist a large amount and sufficient data for a case. However,
Frontex’s most of the risk analysis is based on qualitative methods since it is unlikely
to get a sufficient amount of data for many cases. As seen, the amount of data plays

a significant role in which ways risk will be assessed for Frontex risk analysts.

What do these policing practices stand for in terms of security logic? Critical
Security Scholars have been discussing this question in many ways. Here, this thesis
will just focus on the discussions regarding whether these practices are the way of
conducting exceptionalist politics which justifies itself through the necessity for
‘urgent’ measures against offensive actions and normalization through risk logic
which “represent a move away from the political spectacle of the security emergency

in favour of a quieter and more technocratic approach” (Neal, 2009b, p. 348).
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Sarah Leonard (2010, p. 231) argues that the main activities of Frontex can be
considered as securitizing practices. She defined securitizing practices as the
activities that convey the idea to those who observe them that the issue they are
tackling is a security threat. In this frame, the author studied Frontex’s six main tasks
as different securitizing practices. According to the author, Frontex contributes the
securitizing practices of the EU not just for its special activities such as training of
national border guards, the conduct of risk analysis and the follow-up on border
security-related research but also co-operation with the strong involvement of some
EU member states (Léonard, 2010, p. 237). Although the author successfully
illustrated some securitizing practices of Frontex like RABITs’ (Rapid Intervention
Teams) interventions to the ‘urgent’ crisis like sudden migratory flows, she failed

to assess the effects of daily routines of Frontex.

On the other hand, according to Neal (2009b, p. 346), “FRONTEX was established
not on the basis of securitization, exceptional politics, and urgency, but in response
to the disintegration of a common EU response to migration, security, and borders.”
In other words, he challenges the idea that Frontex was not the outcome of
securitization practices after 9/11 in the EU, but its failure. In line with this
argument, the author (2009b, p. 349) argues that the risk analysis activities of the
Frontex as evidence of normal politics, not exceptionalist since the risk is now a way
of calculating the potential threats not ‘intercepting’ the threats. Moreover, he thinks
that Frontex shows us, contrary to the assumption that 9/11 provided an
exceptionalist discourse, its impact on migrants illustrates normalization and
institutionalization of the so-called ‘exceptional practices’ or ‘illiberal practices’ in
order to control migration and borders. Therefore, he rejects some scholars’ ideas
which are based on the ‘securitization’ concept, which directly addresses the
decisiveness of exceptionalism on the political issues. This thesis agrees with the
latter idea which argues that Frontex’s practices embody a normalization through
risk analysis since Frontex’s risk-based governance is mostly about a more
technocratic approach that gives an important place for security professionals’ daily
routines. These daily routines on risk analysis like data collection, risk assessment,

and research activities mean a ‘normalization’ rather than exceptionalism. Indeed,
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as can be seen from the table, Frontex conducts several daily routines regarding risk

analysis so that be able to normalize its policing practices.

ANNUAL RISK ASSESSMENTS (ARA)
SEMI-ARA (SARA)
EXTERNAL BORDERS FUND RAPORTS

STRATEGIC

TAILORED RISK ANALYSES (TRAS)

FRAN QUARTERLY, FRAN MONTHLY

BRIEFING NOTES

TACTICAL FOCUSED ASSESSMENTS (TFA)

OPERATIONAL

ANALYTICAL EVALUATION REPORTS

WEEKLY ANALYTICAL REPORTS

Figure 2. Periodical Risk Analysis of Frontex
Source: Lodge, 2010, p. 63.

Regine Paul (2017) provided a more systematic account of risk analysis that named
as ‘risk-based governance’ regarding decision making processes on border-related
issues. There, risk-based governance contains three crucial promises; a)
efficiency/effectiveness, b) transparency, ¢) de-politicization. That is to say, while
implementing risk-based governance, Frontex’s expectations are efficient and
effective decisions which are aimed accountable and de-political actions to do not

challenge member states in the context of border management.
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Table 2. Promises of Risk-Based Governance

Promises of risk-based
governance (RBG)

Functions associated with risk analysis
in RBG literature

Risk-based institutionalisations of EU
border control

Efficiency/effectivenass

Transparency

De-politicisation

Overall

Enables optimal use of scarce resources
and prevention of societal risks,
pre-empts blame for failure

Comparison of risks enables design of fair
and predictable interventions, increases
visibility of performance and entices
benchmarking processes

RA enables ‘technocratic’ regulation which
reduces political contestation

Seeming ‘neutrality’ increases mutual trust
in adversarial negotiations and facilitates
solidarity among stakeholders

Rationalisation of regulatory interventions
and spending

RA'sold’ as compatible with austerity and NPM
agendas in member states

Explicit limitation of EU responsibility for low
border risks

Explicit limitation of EU-level accountability for
failure

RA used to foster benchmarking processes and
incentivize member states to coordinate
more and perform better

RA used to moderate conflicts between
member states and EU-level actors

RA used to address coordination impasses and
distributional issues

‘Rational’justification of EU-level coordination
and substantiation of EU role in weakly

integrated domain without challenging
member state competencies

Source: Paul, 2017, p. 695.

Thanks to these promises, the EU has developed a more harmonized border control
through these three ‘rational”’ promises. Indeed, the European Union operationalizes
these rationalities of risk analysis in many fields like EUROSUR activities,
Schengen monitoring and evaluation practices and justifying the allocation of
community funding. The European Border Surveillance System (EUROSUR), for
instance, labels certain parts of the borders as high risk and responsibilize and
harmonize member states thanks to the legitimization process which is based on
efficiency/effectiveness rationality. The risk assessment process also works for
economic domain since the EU legitimizes allocation processes through risk
analysis which are discursively based on de-politicized, transparent, efficient and
effective rationalities (Paul, 2017, pp. 700-701). As a result, although the EU
authorities consider risk analysis as a scientific way of governing subjects and taking
decisions, it gives security professionals a room for maneuver concerning their
power struggles. Moreover, these rationalities pave the way for cooperation among

member states without forcing their competencies.

Before beginning the nexus between IBM and third countries, there is a need to
present certain criticisms regarding Frontex’s information technologies and risk

analysis since they have certain problematic effects. In terms of information
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technologies, Geyer (2008, pp. 10-11), for instance, claims that uneven participation
of EU member states and non-EU member states raises questions about democratic
control mechanisms of data systems. Moreover, these data systems treat certain
irrelevant persons as potential criminals since the boundaries between crime-related
issues and migration-related issues are ambiguous. In addition to this, technical
problems may also occur. Control of data flows, for instance, has become a difficult
issue due to the proliferation of authorities participated in these systems as source

providers.

Criticisms are also the case for risk analysis. While studying the Frontex in the
Greece-Turkey border zone, Burcu E. Koca (2014, p. 64) criticized the activities of
Frontex due to its risk analysis methods and transparency-related problems.
According to the author, grounding on risk analysis requires pre-emptive strategies
which may easily deteriorate the fundamental rights of migrants since thanks to
these strategies, migrants, smugglers, and terrorists may easily melt in the same pot
by Frontex. The second problematic point from the point of the author is the
transparency of Frontex. In this study, she criticizes invisibility of Frontex data
collection methods, risk analysis systems, and reasons of actions which make

difficult to question the impact of these practices on migrants.

3.2.12. Frontex’ Relations With Third Countries

As stated, one of the two general consequences of securitization of migration is “the
logic of externalization of migration control” (Ustiibici & Igduygu, 2018, p. 13). In

parallel with this logic,

IBM has a strong focus on cooperation with third countries. Historically, since the
Amsterdam treaty, there has been a growing emphasis on the cooperation with third
countries (C. H. Benam, 2011, p. 232). Thus, cooperation with these countries has
become the ‘integral part’ of IBM and ‘one of the strategic priorities’ of the Frontex
(n.d.). As llkka Laitinen, which was the first executive director of Frontex, stated
that:
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We must understand that border security does not start and does not end at the border.
It is just one area in which we are performing our duties. There should be no barriers
between law enforcement in the Member States and Third Countries. In a way we are
all on one side of the border together and on the opposite side are the criminal
organizations who are exploiting and abusing people for their own purposes (Lodge,
2010, p. 13).
Ironically, although the agency always highlights that Frontex does not intervene
sovereignty-rights of member states as well as third countries regarding border
issues, the ex-director can argue that ‘there should be no barriers’ between law

enforcement bodies.

The ‘legal’ framework of Frontex’s cooperations with third countries is based on
‘working arrangements.” These working arrangements are also named as
Memorandum of Understanding in certain cases. As of 2019, Frontex signed twenty
working arrangements with third countries. In general, it can be said that main
purpose of cooperations is reducing the number of people arriving the EU borders
through promoting border management policies, strategies and technologies to third
countries (Jones, 2017, p. 2).

The content of these working arrangements is mostly about the transfer of
surveillance technologies which modernizes the border management systems of
third countries (Carrera, 2007, p. 170). As will be evaluated in the following chapter,
this is also the case for Turkish case, i.e. the working arrangement with Turkey
which was signed in 2012 mostly focuses on technical assistance to Turkish
authorities, engagement in the field of risk analysis and also information exchange
like routes of migrants, new methods of smugglers, between the Frontex and Turkish
authorities. Another point about these working arrangements is their non-binding
character in legal terms. Thus, there is no obligation to fulfill these arrangements
articles since they are not like international treaties. However, being non-binding is
not the equivalent of practically ineffective. Rather, based on his interviewee from
Frontex, Sagrera (2014), for instance, argued that this ambiguous character of
working arrangements gives a room for maneuver to both the Frontex and its
counterparts in practice. That is to say; both parts can utilize any point of the
arrangement if the conditions are possible for both of them.
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However, activities of the Frontex is not limited to the transfer of surveillance
technologies since the agency implements many activities with third countries. The
first activity is the establishment of the regional intelligence sharing and joint
analysis networks including the Western Balkans Risk Analysis Network (WB-
RAN), the Eastern Partnership Risk Analysis Network (EaP-RAN), the Turkey-
Frontex Risk Analysis Network (TU-RAN), and the Africa Frontex Intelligence
Community (AFIC). Second, the possibility of observer participation in the
Frontex’s operational activities. Third, the establishment of coordination points at
the borders with specific countries. Fourth, Frontex offers a possibility of supporting
coordinated joint operations based on the EU’s international status agreement with
the relevant country. Senegal’s participation in the EU’s joint operation HERA, for
instance, is one of the examples of this form of cooperation. Fifth, the agency
considers the EU funded technical assistance projects as complementary and
expander activities for its cooperations. Finally, the Frontex’s aims to establish
liaison officers network in ten non-EU countries. In 2016, the first liaison officers
came to Turkey and the next year Frontex also sent liaison officers to Niger and
Western Balkans (based in Serbia). Furthermore, Frontex plays ‘a cooperation
broker’ role between the EU member states and third countries’, through the
promotion of the Frontex Common Integrated Risk Analysis Model (CIRAM) and
common training curriculums for border guards (Horii, 2015, p. 107).

However, there are two fundamental limitations for the Frontex’s cooperation with
third countries. These are the legally non-binding character of working
arrangements, the EU and member states’ right to have the last say when
determining that which non-EU country Frontex should cooperate. Nevertheless,
despite these structural limitations within the EU’s security governance architecture,
Frontex’s seemingly technical activities can affect third countries through utilizing
several tools like training activities, twinning projects, missions, capacity-building
programs, study visits et cetera. The examples of the effects of Frontex’s practices
on third countries will be discussed in the next chapter, which scrutinizes the

agency’s cooperation with Turkey.
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3.3. Conclusion

This chapter described the post-Cold War developments within the EU concerning
the management of its external borders. As seen, after the introduction of the
Schengen agreement, managing external borders have come to the fore. In this
frame, from the 1990s to the mid-2000s, although the union did not establish an
effective body for common border management, there existed several common
information technologies for the Union like Schengen Information System and
EURODAC, which had paved way for the establishment of Frontex. Indeed, these
common information technologies can be seen as a step toward of the EU’s

Integrated Border Management (Neal, 2009b).

However, growing tensions in the post-Cold War era posed new problems to the
union. Indeed the EU has faced with several problems like an increasing number of
member states and therefore emerging new neighbors, increasing terrorist attacks to
the western world after the 9/11 and so forth(Léonard, 2010). To cope with these
problems, Frontex was established in 2004. Since then, the agency has conducted
several activities including facilitation of cooperation among member states,
management and interpretation of the huge amount of data, and so forth (Horii,
2015). In line with the EU’s overall migration management strategy, i.e., tightening
border controls and externalization of migration management, the agency also
conducted several activities on third countries like the establishment of regional

intelligence communities, deployment of liaison officers and missions.

While cooperation with member states and third countries, Frontex mostly insists
on the harmonization of working methods based on its Common Risk Analysis
Model like operationalizing common risk analysis. Paul (2017) argues that Frontex
as ‘chief risk analysts’ of the Union legitimizes its decisions concerning several
issues including allocation of financial resources and making joint operations and
harmonizes border controls at the EU level. However, the question of whether
Frontex harmonizes or at least changes third countries’ border management still
remains. The next chapter will scrutinize this issue with reference to Frontex’s

relations with Turkey.
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CHAPTER 4

TURKEY’S BORDER MANAGEMENT

4.1. Introduction

From the establishment in 1923 to the present, border issues take a huge place in
Turkey since there have occurred several migratory flows throughout its history
(icduygu et al., 2014). In the early days of the Republic, for instance, borders were
seen as the honor of the country that should be definitely protected, and illegal
circulation should be prevented (Aras, 2015, s. 23). By restricting ‘illegal’
circulation, state authorities have aimed to homogenize the population of this newly
established nation-state. As Aras (2015) shows that, in order to construct a
homogeneous population, Turkey has tried to regulate its borders through several
technologies, including landmarks, mines, border control points concerning its
political borders. However, the process had also witnessed certain legal regulations
like settlement law (Iskan Kanunu) in 1934 concerning encouraging migrants who
had Turkish identity in the Balkans (Igduygu vd., 2014).

However, due to various reasons such as globalization process since the end of the
1970s, changing and intensifying migration patterns concerning Turkey and finally
on-going Turkish accession process with the EU has changed Turkey’s border
management regulations. Furthermore, the existing ‘Syrian refugee crisis’ has once
again lead to a change in Turkey’s border management. As a result of all these
political processes, it is possible to say that Turkey’s border management is in an
ongoing changing process since the late 1990s due to both domestic and

international efforts. More specifically, the last few years have witnessed a relative
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Europeanization concerning Turkey’s migration policies (Igduygu et al., 2014;

Ozgiiriimez & Senses, 2011).

In this chapter, Turkey’s border management will be scrutinized in the context of
EU-Turkey relations and discussed in reference to the research question of this
thesis, i.e., what are the effects of Frontex on Turkey’s border management? To do
this, first, Turkish border authorities and their functions will be introduced. Then,
since this thesis aims to examine Frontex’s transformative practices on Turkey, the
historical context of EU-Turkey relations will be presented with a specific focus on
border issues. In the last part, Frontex’s cooperation with Turkey will be evaluated

to highlight the agency’s effects on Turkish border management system.
4.2. Current Situation of Turkey’s Border Management

It is often stated that Turkey has turned to be a destination and transit country thanks
to the global and regional crisis like Islamic revolution in Iran, Saddam-related
problems in the Middle East, the collapse of USSR and increasing globalization
processes (Igduygu, 2011). As a result, Turkey’s historical focus on borders has
continued but intensified and changed to a certain extent since the late 1970s.

However, it is the fact that managing Turkey’s borders is not easy due to several
factors. In this regard, Deniz Sert (2013, p. 175) argues that Turkey’s border
management faces four critical problems which differentiate and complicate its
management from the EU’s border management. First, the physical conditions of
borders, including mostly mountainous geography and harsh climate conditions,
make the management of them difficult. Indeed, having 2949 km of land borders,
which contains mostly harsh condition, Turkey faces a challenging situation in
border management. Moreover, since Turkish coasts are quite close to the Greek
Island, it is also difficult to deal with irregular human mobility in Turkey’s 8,330
km sea coast (Kiris¢i, 2007, pp. 19-20). Second, every border has its own local
dynamics concerning control due to historical and economic relations of local border
people with neighboring countries. Indeed, as Ramazan Aras (2015) shows that

locals of border zone areas may deconstruct the borders through several tactics like
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smuggling. Third of all, since issues of Turkey’s border zone, contains several things
from smuggling to terrorism, it is not always easy for border authorities to cope with
them at the same time. Finally, he argues that many non-EU neighbors of Turkey
have not effective border control capacity. As a result, it can be said that managing

Turkish borders are quite complicated.

To manage its borders’ different dimensions, several domestic bodies are
responsible (Sert, 2013, p. 176). These bodies are ‘Turkish National Police’,
‘Ministry of Interior’, ‘Ministry of Customs and Trade’, ‘Turkish Land Forces’,
‘Gendarmerie’, ‘Ministry of Agriculture’, ‘General Directorate of Primary Health
Care Services’ ‘General Directorate of Border and Coastal Health’, ‘Turkish Coast
Guard Command’. Thus, there are several bodies tasked with the management of
borders in Turkey. Although all these actors play specific roles concerning different
dimensions of border management, in terms of border security, critical actors are
Turkish National Police, Turkish Land Forces, Gendarmerie and Turkish Coast
Guard Command. Therefore, it is necessary to scrutinize them in a more detailed
way. Main function of the Turkish National Police is regulating human mobility in
the border gates (Akman & Kiling, 2010, p. 19). As Passport Law of Turkey, which
was introduced in 1950, requires, Turkish and Foreign citizens should present their
relevant documents when they enter and exit from the Turkish territories (Sert, 2013,
p. 176). In this frame, the department of border gates of Turkish police checks these
documents and secure border gates. Turkish Land Forces are also responsible for
border security. According to Article 2 of 3497 Law on the Protection and Security
of Land Borders, one of the tasks of Turkish Land Forces is protecting and securing
Turkey’s land borders. Since the conflict with PKK still maintains its importance, it
is possible to say that the Turkish Land Forces is one of the critical security
professional concerning the management of borders. However, Turkey’s border
security responsibility belongs to Gendarmerie in the case of the Turkey-Iraqg line
and Hakkari’s border with Iran (Akman & Kiling, 2010). Thus, Gendarmerie can
also affect border management of Turkey. Finally, since the application of Coastal
Security Law in 1982, Turkish Coast Guard Command has become the responsible
agent concerning the management of coasts, harbors, and the Bridges but not the
ports (Sert, 2013, p. 177). After the huge amount of migratory flows occurred in the
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mid-2010s, the importance of the Turkish Coast Guard regarding border

management has once again increased.

4.3. EU - Turkey Relations in the Context of Border Management

Last two decades have witnessed important turning points for EU-Turkey relations.
Indeed, from the late 1990s to the mid-2000s EU-Turkey relations, the relations had
experienced its ‘golden years’ thanks to the EU’s declaration on Turkey’s status as
a candidate country in the Helsinki summit in 1999, and efforts of Justice and
Development Party to Europeanize Turkey (Yabanct, 2016, p. 2). As aresult of these
international and domestic efforts, Turkey had experienced a relative
Europeanization in many policy fields (Tocci, 2005). However, the situation has
gradually changed in a negative way since the mid-2000s, and the successive AKP
governments have stopped Turkey’s way toward the EU due to several domestic
factors like the implicit or explicit conflicts between the Turkish army and AKP,
violent responses against protests like Gezi Park Protests et cetera (Yabanci, 2016,
pp. 2-3). At the end of the day, the voices from the EU argue that EU-Turkey
relations cannot be considered with reference to accession (Saatcioglu, 2019, p. 2).
Moreover, as Senyuva (2018) illustrates, Turkish public opinion’s support for the
EU membership has decreased, and now it is quite low for the last five years. All in
all, it is possible to say that EU-Turkey relations have witnessed dramatic

fluctuations in the twenty-first century.

In this context, one of the important dimensions of EU-Turkey relations is
developing an harmonized migration policy throughout these years. In other words,
Turkey has witnessed a Europeanization to certain extent regarding its migration
policy. Although Europeanization is a contested term and it is difficult to determine
a common definition for it (Olsen, 2002), this thesis benefits from the description of
Radaelli (2006) who describes that:

Europeanisation consists of processes of a) construction, b) diffusion and c)
institutionalisation of formal and informal rules, procedures, policy paradigms, styles,
'ways of doing things' and shared beliefs and norms which are first defined and
consolidated in the EU policy process and then incorporated in the logic of domestic
(national and subnational) discourse, political structures and public policies (p. 3).
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In this regard, it is possible to argue that Turkey has witnessed a Europeanization to
a certain extent regarding its migration policies including border management. To
be more concrete on the Europeanization of Turkey’s migration-related policies, this
study utilizes the general framework of Ozciiriimez and Senses (2011) who argue
that Turkey’s Europeanization can be defined as ‘absorption with reservation’. As
they stated, “there is ‘absorption’, which is the adjustment to and adaptation of
European ‘ways of doing things’ but ‘without real modification of the essential
structures and changes in the “logic” of political behaviour’ however, ‘with
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reservation’” (p.246). All in all, as will be elaborated empirically below, EU plays

highly important role concerning Turkey’s migration-related policies.

While discussing the importance of Turkey for the EU, Kiris¢i (2007, p. 2) evaluates
three critical dynamics regarding the harmonization of immigration policy.. First of
all, due to Turkey’s geographical location, i.e., a neighbor of Middle East which
contains several societal, political and economic problems, EU-Turkey borders may
be easily affected by the massive migratory flows or terror-related activities.
Therefore, Turkey’ borders cannot be easily isolated from European borders. As
Jack Straw , one of the leading British politicians said that the European borders end
in Turkey’s eastern borders (“Avrupa’nin smiri Tirkiye’nin dogusu,” 2005).
Second, in relation to the first, due to harsh conditions of Turkish borders; especially
its eastern borders, there is a need for intense cooperation between two sides
concerning the management of borders. The final reason for a harmonized migration
policy is the existence of Turkish diaspora in the EU member states as well as
concerns within the EU regarding possible membership of Turkey which will mean
that the European citizenship of the huge number of Muslim people. Based on these
factors, there have occurred many summits, meetings, speeches, formal or informal

documents regarding Europeanization of Turkey’s border management.

In this frame, Turkey’s cooperation with the EU concerning combatting irregular
migration can be traced back to its participation in the Budapest Process in July 1999
(1999). In the same year, the EU also declared that Turkey’s candidate status and
EU-Turkey relations have become more systematized. Thanks to the first

‘Accession Partnership Document’ in 2001, principles, priority areas for prospective
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works were identified (C. H. Benam, 2011). The same year’s ‘National Programme
for the Adoption of the Acquis’ (NPAA) document, there was an emphasis on the
tightening border controls and actualization of Schengen requirements ‘fully.’
However, as Kirig¢i (2007, p. 20) illustrates, there was no concrete strategy to
accomplish such an aim in this paper. For the purpose of this thesis, one of the
critical activity is Turkey’s participation to the Centre for Information, Discussion
and Exchange on the Crossing of Frontiers and Immigration early warning system
and deploying two army officers to monitor newly started data exchange in 2002
(Benam, 2011, p. 214). By participating in a European policing network, Turkish
border guards had experienced European policing mechanisms at first hand and
paved the way for contemporary activities like Turkish border officers’ participation
to Frontex operations as an observer in 2018. In 2003’s NPAA, the emphasis has
become more visible for migration management. Moreover, a newly established
inter-departmental Task Force for migration management published three critical
papers in 2003. These were “Strategy Paper on the Protection of External Borders
in Turkey”, “Strategy Paper on Activities Foreseen in the Field of Asylum within
the Process of Turkey’s Accession to the European Union (Asylum Strategy
Paper)”, and “Strategy Paper to Contribute Migration Management Action Plan in
Turkey (Migration Strategy Paper)”. Kirisci (2007) considers the first document as
the ‘reference point for future efforts at harmonization.” Indeed, there exists a
recommendation a civilian and professional border control body for Turkey which
is still an issue. Moreover, the document did foresee the implementation of EU-
assisted integrated border management project in 2003 (“Gog Strateji Belgesi,”
n.d.). In March 2006, Turkey’s Integrated Border Management Strategy was
introduced to absorb relevant EU standards (2006, p. 61). Moreover, in the following
years, Turkey’s department of border management benefited from three twinning
projects called “Regional Support to the Update, Implementation and Monitoring of
the Integrated Border Management Strategies and Related Action Plans and
Development of Regional and Cross Border Initiatives in the West Balkans”,
“Action Plan on Integrated Border Management-Phase I-1I”” and “Training of Border
Police”. All of these twinning projects mostly contain training activities. It is stated
that the ‘Training of Border Police’ had improved the international relations of

border guards like specifically with Frontex (2011a, p. 37). In 2008 NPAA, the
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priority was once again the implementation of Turkey’s integrated border
management through specifying a road map (National Programme of Turkey for the
Adoption of the EU Acquis, 2008). More concretely, this document foresees the
identification of legal challenges, determination of technical needs, improving
personnel capacities, and harmonization with the EU’s IBM strategy. As a result,
Turkey has Europeanized its migration policy to different extents. According to
findings of Ozciiriimez and Senses (2011, p. 247), in terms of ‘definition of the
policy problem,” ‘technical capacity,” and ‘laws and legislation on the policy,’
Turkey has experienced ‘high Europeanization.” Furthermore, in terms of
‘institutions’ like the establishment of civilian units and ‘new policy tools,” the

changing speed is considered as ‘low’ by the researchers until 2011.

However, border management issues have once again prioritized since 2011 due to
the catastrophic consequences of civil war in Syria. The demonstrations against the
authoritarian Assad regime have turned out to be one of the most tragic events of
the twenty-first century. Indeed, as of 2019, United Nations High Commissioner for
Refugees (UNHCR) (n.d.-b) announces that over 5.6 million people have fled Syria
since 2011 due to the insecure atmosphere. Thus, Turkey’s borders have become
once again, an important topic for the EU since many Syrian have tried to seek
asylum in the union. The responses toward these refugees have changed country by
country in the EU as well as in the region. While Germany, for instance, has
accepted many, and mostly young and skilled workforce, Syrians, the British
government has accepted quite a few refugees who experienced traumatic
experiences like sexually assaulted women, tortured men or unaccompanied
children (Mavelli, 2017). In the region, Turkey announced its ‘open door policy’ for
Syrian refugees, currently hosts about 3.5 million of them, while many gulf states
have been criticized due to their approaches toward Syrian refugees (Stephens,
2015).

In this frame, it is possible to claim a ‘tension’ between EU and Turkey, i.e., one the
one hand relations have gained momentum in terms of the need for harmonization
of migration policies, and on the other hand, Turkey has systematically moved away

from the EU accession (Karadag, 2019). Indeed, while the Turkish government has
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become more authoritarian since 2011 (“2018 Democracy Index,” n.d.), the country

has experienced Europeanization of its migration policies.

More concretely, it is possible to say that the refugee crisis since 2011 has led to
important changes for certain institutions and policy tools like the establishment of
General Directorate of Migration Management (GDMM) and introduction of the
readmission agreement between the EU and Turkey and the Law on Foreigners and
International Protection in 2013. Thus, if one takes into account the latest
developments concerning migration management, it is possible to argue that
Europeanization has gained momentum even for institutions and new policy tools.
It is also stated that the EU considers the Frontex’s role regarding EU-Turkey
relations due to its flexibility even in the context of political tensions between
counterparts (Dimitriadi, Kaya, Kale, & Zurabishvili, 2018). At the end of the day,
Ozgiiriimez and Senses (2011, p. 246) argue that Turkey’s overall Europeanization

of migration policies can be considered an ‘absorption with reservation.’

In terms of border policing, the EU expects three reforms from Turkey. First, there
should be coordination among the responsible agents at the Turkish borders. Indeed,
in many progress reports, the EU either highlighted the importance of cooperation
among border units or suggested the coordination should be practically
operationalized after the establishment of the coordination board for Integrated
Border Management in 2010. As the Commission (2011c) stated: “Both the
development of inter-agency cooperation and coordination and the establishment of

a Border Security Agency are key for efficient border management” (p.92).

Second, the EU strongly emphasized the importance and implementation of risk
analysis in the context of border policing. The very first emphasis on risk analysis
has come to the fore in the Commission’s 2004’s progress report (2004). There, the
body emphasized that:

There is a need to improve the production of statistics on law enforcement, risk
analysis and performance indicators, develop crime prevention strategies in line with
EU best practices, to establish a national police ethics code in line with the Council of
Europe code, and to end the practice whereby jandarma escort prisoners to court
appearances (p. 145).
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Following this year, the EU has strongly suggested the application of risk analysis
practices. As will be discussed in detail below, Frontex, which consider the risk
analysis as the ‘brain’ of Frontex, has conducted several activities to promote risk

analysis to Turkey on behalf of the union.

Thirdly, as argued, while Turkey’s legal framework, the definition of the policy
problem and technical preparation processes regarding migration management are
under the high Europeanization, it is also the case that there is a relatively weak
Europeanization concerning institutional transformations (Ozcurumez & Senses,
2011, p. 247). Here, the EU specifically insists that Turkey should establish a
civilian unit which will be the main actor of the Turkish border management. Indeed,
in its 2003, 2009, 2015 and 2019 progress reports, the Commission highlighted the
importance of the establishment of civilian border units. In 2019 Progress Reports,

for instance, the Comission (2019a) argued that:

In order to bring the country’s border management system more into line with the EU
acquis, Turkey should adopt a law on integrated border management (IBM) and
intensify its efforts to set up a civilian and professional border security agency which
is specialized in border checks of persons at border crossing points and in border
surveillance at land and sea borders (p. 50).
All in all, it is possible to argue that from the beginning to the present, twenty-first
century have witnessed one the one hand, the EU’s regular demands on these three
issues, i.e. coordination among border units, operationalization of risk analysis
regarding border policing and establishment of civilian unit that will be the main
actor of Turkey’s border management and on the other hand, Turkey’s efforts to

reform these phenomena in line with the EU acquis.

However, these efforts are not immune from difficulties. Rather, above-mentioned
Europeanization processes also contain several obstacles from both sides. While
scrutinizing the EU’s twinning projects, for instance, Kiris¢i (2007, p. 21) describes
several problems of their implementation processes. In this frame, he claims that the
EU complains about the lack of consensus on the form and timeline for the proposed
national border agency. In addition to this, the Turkish side also stated several
complaints about the identification of required legislative work and timeline for the
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mentioned new border management institution. Moreover, Turkish officials had
certain concerns about what the ‘civilian’ means since they considered the serious
clashes between PKK and Turkish forces required highly militaristic preparations
during the projects. In other words, while the EU conceptualize border management
which focuses on regular and institutional practices that concerns the public security
and order, Turkey’s perspective is more focused on the ‘narrow definition of
national security’ that seeks to protect borders physically. Furthermore, he states
that budgetary tensions which refer to EU’s reluctance to provide additional
financial support for its proposed regulations were another reason that decreased the
efficiency of twinning projects. As a result, EU-Turkey relations in the context of
border management have witnessed both relative Europeanization as well as

complaints from both sides.

4.4. Frontex’s Relations With Turkey

This thesis questioned whether Frontex’s external activities matter and aimed to
highlight that Frontex’s micro-practices like training border guards and conducting
projects can affect third countries like Turkey. To assess whether this argument is
right, adoption of risk analysis was chosen as the criteria of making sense of
Frontex’s external activities. In this frame, this section illustrates the activities of
Frontex on Turkey and argues that Frontex’s activities change Turkey’s border

management through spreading logic to a certain extent.

In this frame, although Frontex and Turkey officially agreed upon cooperation in
2012, the relations predate this year. In 2009, for instance, the Commission (2009)
reported that “Turkey has shown efforts with a view to concluding a working
arrangement with FRONTEX” (p. 75). In 2010, from the EU side, Frontex identified
(2010, p. 3) Turkey as “the most important transit country for illegal migration to
the EU.” As stated by Frontex in 2010’s ‘Annual Risk Analysis’ report:

The Eastern Mediterranean route is the route taken by illegal migrants transiting
through Turkey and entering the EU through eastern Greece, southern Bulgaria or
Cyprus. Turkey, due to its geographical position near the EU, is the main nexus point
on this route. From Istanbul, illegal migrants may reach the Greek islands in the
Aegean Sea, or cross the land borders to Greece or to Bulgaria (p. 15).
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As a result, in the first step, Frontex justified the deployment of the Rapid Border
Intervention Team! (RABIT) due to the “vulnerabilities’ of EU-Turkey borders (2011d,
p.5). As of 2019, there exists 1500 officers and relevant equipment from Member states
on the pool of RABIT’s so that they can be able to assist ‘immediately’ European states
(n.d.-a).

In 2011, after the RABIT deployment, the Commission's (2011b) view on Turkey was
as such:

Cooperation with Turkey is of fundamental importance. Frontex has informed the
competent Turkish authorities about the launch and the scope of the RABIT operations.
Bilateral talks between Greece and Turkey on both political and operational level took
place as well, and there were promising signs that border control has been stepped up on
the Turkish side of the border area. However, there is a clear possibility to further enhance
operational cooperation with Turkey.
However, the Commission (2011c) also stated that Turkey needs to professionalize its
border management, implement risk analysis at the local, national, and regional level,

and be open for operational cooperation with Frontex.

As a result of the accumulations of the ‘vulnerabilities’ of Turkey’s borders, and aims
of both side, counterparts conclude a working arrangement. Thus, Frontex’s
cooperation with Turkey’s Ministry of Foreign Affairs officially, began in 2012, thanks
to the “Memorandum of Understanding.” The document (2012) contains twelve points,
and their overall aims are basically exchanging policing experiences, ‘strategic
information,’ assisting Turkish authorities to increase their policing capacities against

‘illegal/irregular’ migrants.

What makes this document different than Frontex’s other working arrangements with
third countries is its clearness. As stated, Frontex signed 20 working arrangements in
total, but most of these documents simply highlight the importance of data exchange,
technology transfer, and application of risk analysis. However, in the Turkish case,

!According to Frontex, rapid intervention is “designed to bring immediate assistance to a Member
State that is under urgent and exceptional pressure at its external border, especially related to large
numbers of non-EU nationals trying to enter the territory of a Member State illegally” (n.d.-a). In
this regard, the teams are deployed when ‘urgent and exceptional’ siutations occur.
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many points were elaborated in a clear way. While suggesting the exchange of strategic

information, for instance, the document specifically defines what it contains as such:

a. Activities that might be useful to improve integrated border management of the Member
States of the European Union and of Turkey;

b. Periodical statistical information related to border management;

c. New methods challenging border security, facilitating illegal/irregular migration and
cross border crime;

d. Trends and developments in the methods used to commit cross-border crime;

e. Observations and findings resulting from the successful application of relevant new aids
and techniques;

f. Routes and changes in routes used in particular in smuggling of migrants and
illegal/irregular migration;

g. Prevention strategies and methods for management, to define border security priorities;
h. Threat assessments, risk analyses, and situation report.

In terms of the operationalization of risk analysis, the document (2012) suggests that
“Frontex and the competent Turkish authorities may explore possibilities of increased
engagement in the field of risk analysis between Frontex and the relevant Turkish
authorities.” Moreover, it is also stated that “Participation of competent Turkish
authorities, through appointing an expert in the field of risk analysis, in the meetings of
the mutually agreed relevant regional Risk Analysis Network coordinated by Frontex,
in accordance with their respective legislation” In this context, one of the four ‘regional
intelligence-sharing communities’ of Frontex is Turkey-Frontex Risk Analysis
Network (TU-RAN) (“Strategic Analysis,” n.d.). Following the working arrangement,
firstly, data exchange started between Frontex and Turkey in 2013 (2013). Frontex

justifies these regional communities as such:

Regional risk analysis networks represent an opportunity for mutually beneficial

information and knowledge sharing between the EU and the participating countries on a

continuous and structured basis. The knowledge generated within these networks feeds into

the planning of participants’ own border management activities but also to higher level

strategic and even EU funded capacity building activities (‘“Strategic Analysis,” n.d.).
In 2014, Frontex and Turkey signed a cooperation plan. Moreover, the EU started a
250.000 Euro budget twinning Project called “Establishment of a National Coordination
& Joint Risk Analysis Center (NACORAC) and an Integrated Border Management
Database.” According to justification section of this project, in case of isolation and
mistrust among Turkish border authorities, ‘the only winners are the criminals, and the
losers are the legal traders, rightful passengers, and the law-abiding Turkish citizens.’
Moreover, as a consequence of lack of integration and risk analysis, Turkey’s image
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may be ‘tarnished.” Thus, to overcome existing obstacles for Turkey’s border

management, ‘experience of member states is needed via twinning light component.’

As a result, by activating this project, the EU aimed to:

provide the personnel, assigned at National Coordination and Joint Risk Analysis Centre
(NACORAC), with proper risk and information management models, introduce the IBM
concept to the assigned personnel and integrate this concept into their working methods in
order to better facilitate legal movement of persons and goods while at the same time
countering irregular migration and cross-border criminality through improved
coordination, co-operation and collaboration in line with EU’s IBM policies and strategies.

General outcomes aimed in this project are the development of ‘efficient statistical
infrastructure,” the achievement of ‘saving of resources,” the formation of ‘joint

working culture’ and letting ‘planning for joint operations.” More concretely, there were

four expected results:

1- Know-how and experience regarding interagency coordination, data sharing, data
protection, and risk analysis provided

2- Joint risk analysis/fmanagement model developed.

3- A guideline document which consists of coordination principles, working methodology
and utilization of joint risk analysis/management model prepared.

4- IBM concept adopted and successfully applied, intra-service coordination improved.

Implementation of this project has utilized four activities; namely, ‘training activities’,
‘study visits’, ‘developing a joint risk/analysis/management model specific to Turkey’
and ‘preparation of a guideline document which consists of coordination principles,
working methodology and utilization of joint risk analysis/management model for later
use of NACORAC personnel. In the project, some of these activities were elaborated.
While training activities, for instance, contains, ‘in-depth training’ on relevant EU
acquis, IBM, the institutional framework of Frontex, Frontex and member state risk
analysis models, study visits and the guideline are about coordination principles and
working methodologies. Moreover, to assist the leader of this project, ‘Short Term
Experts” who are professional on many issues, including Frontex, information
technologies, profiling of migrants, IBM et cetera were deployed. Following the end of
this project, NACORAC was established in 2016. As a result of this project, the
Regulation on Inter-Institutional Cooperation and Cooperation in the field of Border
Management was introduced by the Turkish state. There, the tasks, duties, and

institutional structure of the NACORAC was explicitly defined (Sinir Yonetimi
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Alaninda Kurumlararas: Isbirligi ve Koordinasyon Hakkinda Yonetmelik, 2016). While
the center has not ‘fully operationalized’ as of 2019, the existing gradual development
efforts regarding its implementation show us that it will play a role for Turkey’s border
management in the mid-term. Therefore, it is possible to claim that Frontex’s micro
practice, directly and indirectly, have led to an institutional establishment in Turkey and
affected the country’s border management. In other words, Frontex’s external activities

matter beyond the EU borders.

In May 2015, the commission reported that Turkey improved its border cooperation
with Greece and Bulgaria through signing a customs and police cooperation agreement
which foresees the establishment of joint cooperation center at Capitan Andreevo
border point Bulgaria. After a while, The Common Contact Centre was established on
25 November 2016 in Bulgaria’s border with Turkey. The commission promised that
they will assist in implementing daily contacts between local borders. Thus, itis possible
to expect that local Turkish border guards will continue to increase its relations to

Frontex through socialization in local places like this Common Contact Centre.

During the mid-2010s, the Syrian refugee crisis had become more visible, and
border management issues once again came to the top of the political agenda. In this
context, Frontex deployed a liaison officer to Turkey to develop and facilitate
operational cooperation and coordination between the counterparts in 2016. This
was the first deployment of the agency to the non-EU countries. Thus, it is possible
to claim that behind the decision of Frontex’ management board (2015) on the
deployment of liaison officer, there existed four issues. Being an origin, transit and
destination country of irregular migration, being a candidate country to the EU
accession, growing importance of migration movements and Turkey’s intention to
receive Frontex’s liaison officer. Thus, as the Commission (2016) stated,
‘cooperation intensified after the deployment of a Frontex liaison officer.” Indeed,
thanks to the liaison officer, operational cooperation between Frontex and Turkey
was intensified in 2017 (2018a). Moreover, Frontex conducted training activities on

risk analysis and data collection in 2017.

65



Another Frontex activity on Turkey was promoting ‘protection-sensitive migration
management’ through an EU-funded Project in 2016 (n.d.). In this project, as part
of the one of two chapters Project, Frontex aims to strengthen ‘identification” and
registration mechanisms and setting up a ‘referral framework’, harmonizing
asylums systems with EU and finally establishing ‘appropriate non-voluntary return
mechanisms’ of Turkey as well as six Balkan countries (Albania, Bosnia and
Herzegovina, Kosovo, Montenegro, North Macedonia and Serbia). In other words,
Frontex aimed to strengthen risk managements by illustrating how to conduct
‘screening procedures,” data collection mechanisms, interpretation the info to
identify migrants at risk as well as risky subjects. As part of this project, on May
2019, Frontex trained 250 experts from Western Balkans and Turkey (n.d.-a).
Another critical step for the relations between Frontex and Turkey is Turkish border
authorities participation to the Frontex-led joint operations as an observer (2019a).
Thus, Turkish border guards have experienced European form of border policing at
first hand through socialization. It is possible to expect that these activities will be
more often than present If the on-going harmonization process continues between
the EU and Turkey.

4.5. Conclusion

This thesis questioned whether Frontex matters beyond the EU borders or not. The
overall findings of this chapter show that it matters. Indeed, despite the political
turmoil between the EU and Turkey, Frontex’s relations with Turkey have increased
over the years. As a result of ongoing cooperation, some Turkish border authorities
were trained by the agency to adopt risk logic concerning policing the borders and
implementing decision-making procedures. Thus, there exist certain subtle shifts in
Turkey’s border management. First changing is the establishment and
operationalization of NACORAC. Indeed, thanks to the center, while Turkish border
authorities came together under a board, attempts on operationalization of risk
analysis gained a systematical form. Second change is Turkish Gendarmerie’s and
Coast Guard Command’s increasing focus on risk analysis and the elements of risk
logic like preparation to the future threats, the necessity of cutting edge surveillance

technology or efficient, effective and transparent decision-making procedures and
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so forth. Indeed, Turkish Coast Guard Command decided to locate implementation
of risk management into its 2019-2023 strategic plan (2018b). In the same vein,
Turkish Gendarmerie established ‘Department for Fighting Against Migrant
Smuggling and Human Trafficking’ to conduct ‘efficient’ and ‘transparent’ policing
practices (2019b). In addition to this in another department, the Gendarmerie utilizes
cutting-edge applications for risk profiling to unearth crime networks and
smugglers. Therefore, it is possible to claim that Frontex’s main effects can be
considered as spreading the elements of risk logic. Thus, the agency’s effects move
beyond technicality and gains political aspects. Moreover, in line with Baker and
Simon (2002, p. 18), this thesis claims that focusing on “what is done in the name
of risk” will be more important than “what is risk” in the mid and long-term in

Turkey.

However, this study contains important limitations. First of all, finding details of
training activities, twinning projects, and other relevant documents are not easy to
access. Thus, the study has benefitted from open access documents like progress
reports, declared details of twinning projects, press releases, and so forth. Moreover,
since this thesis studies a highly present issue, it is necessary to urge caution while
claiming arguments due to the open-ended nature of relations between Frontex and
Turkey. As a result, this thesis has just tried to highlight mostly tacit effects of
Frontex on a third country like Turkey in the 2010s. Therefore, further studies with

considering new data would be rewarding in the future.
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CHAPTER 5

CONCLUSION

This thesis focused on Frontex’s external activities to examine whether the agency’s
practices matter or not. In the literature, while there exist certain studies that
highlight the importance of Frontex’s practices on the harmonization of EU member
state border controls, there are few studies which question whether the Frontex
affects third countries border management systems. To fill this gap in the literature,
this thesis scrutinized the agency’s relations with Turkey and asked what are the
effects of Frontex on Turkey’s border management? In this frame, studying Turkish
case considered highly rewarding issue since in the 2010s, Frontex’s main focus has
shifted to EU-Turkish borders due to massive migratory flows from the Middle East.
In other words, since Frontex considered the EU-Turkish borders as quite ‘risky’
space, the agency has conducted several activities to restrict the movements of

immigrants through cooperating with Turkey.

It is possible to say that the relations between Frontex and Turkey have enhanced in
the 2010s. Based on the EU’s insistence on data exchange and operationalization of
risk analysis within Turkey’s border management, counterparts have made several
activities. In this frame, Turkey signed a Memorandum of Understanding, aka. the
working arrangement which contains strategic information exchange and utilization
of risk analysis with Turkey in 2012. Thus, Turkey and Frontex started to exchange
data on immigrants’ location, routes et cetera from 2013 onwards. In this period,
Turkey-Frontex Risk Analysis Network (TU-RAN) was also established. Finally,
the project of National Coordination and Common Risk Analysis Centre
(NACORAC), which is dedicated to establishing a center for implementation of risk

analysis was started in 2016. In the same year, Frontex decided to send its liaison
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officer to Turkey as well. This was the first time that the agency deployed a liaison
officer to the third country. Thus, the relations have once again intensified. Finally,
Turkish border authorities participated in Frontex-led joint operation and

experienced the agency’s policing practices at first hand.

Through focusing on Frontex’s micro-practices on Turkey like training activities
and projects, this study argues that Frontex promotes the elements of risk logic to
the Turkish border authorities. Indeed, there are certain indicators concerning the
utilization of risk logic within Turkish border authorities. Indeed, the establishment
of NACORAC under Turkey’s Ministry of Interior, Turkish Gendarmerie’s new
department to combat human trafficking and migrant smuggling which utilizes some
elements of risk-based governance and finally Turkish Coast Guard Command’s

decision to implement risk management for policing practices.

Based on Foucauldian risk view which considers risk as a performative
phenomenon, this thesis claims that adaptation of risk logic regarding border
management is not a technical but political issue since it changes the way of
governing subjects at the borders. Indeed, it is possible to expect certain power
effects from the spread of risk logic within Turkish border authorities. In this frame,
border authorities may focus on pro-active policing to prevent ‘possible’ crimes
before it occurred. Secondly, since operationalization of risk analysis requires
certain amount of data, policing practices may rely more on new surveillance
technologies to extract the details of human mobility. Moreover, increasing reliance
on technology and data may increase the role of certain groups within security
professionals like risk and data analysts. These are some possibilities of the ongoing
tendencies in Turkey’s border management. At the end of the day, end results will
be determined by power struggles among security professionals as well as

politicians in the future.

Thus, Turkish border authorities’ adaptation to the Frontex-promoted risk analysis
in the short, mid and long-term should be studied in a critical way. In this regard,
this study only focused on subtle changes in the 2010s in Turkey.
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Nevertheless, this study contains several limitations. First of all, the claims of this
thesis should be checked with new practices of the Frontex and Turkish border
authorities since the on-going relations are based on politically open-ended
processes. That is to say; this thesis just describes a tendency within Turkey’s border
management; i.e., operationalization of risk logic. Secondly, since the primary
resources of this thesis are based mostly on open-access state documents, finding,
and claims of this thesis need different checks from other data resources like
interviews and observations. Thirdly, this thesis only focused on Frontex’s activities
on Turkey and did not compare the agency’s other relations with third countries like
Ukraine or Western Balkan countries. However, the agency’s relations changes
country by country due to several factors like the union’s political, economic, or
social relations with the country. Thus, it is also necessary to discuss whether

Frontex matters in other neighbor countries and compare all these findings.
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APPENDICES

APPENDIX A: TURKISH SUMMARY / TURKCE OZET

FRONTEX TURKIYE iSBIRLIGi: TEKNIiK OLANIN OTESINDE

Bu tez Avrupa Birligi’nin simnir gilivenliginden sorumlu birimi olan Frontex’in
Tiirkiye’yle olan isbirligini incelemektedir. Bu baglamda tez, yiiriitilen kimi
igbirligi pratiklerine odaklanarak, Frontex’in aktivitelerinin teknik bir mesele
olmanin 6tesine gectigini ve kimi iktidar etkilerinde bulundugunu iddia etmektedir.
Boylelikle de tez, literatiirde hakim goriis olan, Frontex’in birlik {iyesi olmayan
iilkelerle kurdugu iliskilerin etkilerinin sinirli oldugu yaklasgimindan farkli bir
argiman sunmaktadir. Diger bir deyisle, tezde Frontex Tiirkiye isbirliginin,
Tiirkiye’nin sinir yonetiminde risk mantigin1 yayginlastirarak, farkli bir yonetim
tarzina dogru evrilttigi savunulmus ve Frontex’in veri degisimi ve risk analizi
uygulamalarina yonelik mikro aktivitelerinin teknik olanin Otesine gegebildigi

gosterilmeye calisilmistir.

Bu baglamda tezin ilk boliimi, literatiirde Frontex’in iiglincii llkelerle olan
iligkilerine dair literatiir taramasina, daha spesifik olarak ilgili ¢alismalarda Frontex
Tiirkiye isbirliginin disiplin igerisindeki yerine ayrilmis ve Frontex’in neden ‘etkili’
bir aktor olarak goriinmediginin yanitlart aranmistir. Burada Satoko Horii’yi (2015)
takiben, ana akim argiimanin arkasindaki iki yaygin kani aktarilmistir. Ilk olarak bir
AB kurumu olarak Frontex’in temelde birlik iiyesi iilkelerin sinir yonetimlerinde bir
uyumu merkeze aldigimi dolayistyla onun etkinliginin ancak AB’nin simirlarina
kadar olan alanda anlamli olabilecegi, bu yiizden de AB smirlarinin G6tesindeki
pratiklerinde Frontex’in benzer bir etkililiginden s6z edilemeyecegi kamsidir. Ikinci

olarak ise, Frontex’in li¢iincii iilkelerle iliski kurarken imzaladigi mutabakat
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zaptlarinin agirlikli olarak veri akisi, risk analizi ya da teknoloji transferi gibi teknik
meselelere odakli olmasindan hareketle, ajansin pratiklerinin basitce teknik
prosediirlerin yiiriitilmesinden 6te bir anlam tasgimadigi kanisidir. Ayrica yine
mutabakat zaptlariyla ilgili olarak, s6z konusu bu metinlerin hukuki bir baglayicilig
olmamasindan hareketle, mutabakat zapti c¢ergevesinde yiiriitilen Frontex
pratiklerinin sinirh etkilere sahip oldugu diisiincesidir. Biitiin bu kanilarin sonucu
olarak da Frontex’in {iglincii iilkelerle kurdugu iliskiler ve ¢cogu kez teknik gibi
goriinen ajansin bu iilkelere yonelik yiiriittiigii aktivitelerin iktidar etkileri literatiirde

yeterli sekilde degerlendirilmemistir.

Bahsi gegcen bu argiimanlarin ne derece yasanan pratikleri anlamaya yardimci
oldugunu gérmek i¢in ¢aligma, Frontex’in Tiirkiye’yle olan isbirligi faaliyetlerine
odaklandi. Avrupa Birligi’ne yonelik uluslararas1 go¢ hareketlerinde ¢ok 6nemli bir
gecis lilkesi olarak Tiirkiye, ajansin yillik risk analizi raporlarinca 2010°dan itibaren
onceliklendirilmistir. Tiirkiye’nin ajans tarafindan bu onceliklendirme durumu
genelde Arap bahar1 6zelde de onun bir pargasi olarak Suriye’de yasanan gelismeler
sonucunda artan uluslararasi go¢ hareketleriyle daha da kuvvetlenmistir. Gergekten
de Birlesmis Milletler Miilteciler Yiiksek Komiserligi’ye (BMMYK) (n.d.) gore,
Suriye’de yasanan i¢ savasin yikici etkileri 5.6 milyon insanin Suriye’yi terk
etmesine sebep olmus ve bu baglamda bolgedeki insanlar, yasamlarini
stirdiirebilmek icin glivenli bolgelere go¢ etmistir. Bu siirecin sonucu olarak da hem
Suriye’ye komsu iilkeler hem de Avrupa Birligi’ne iiye {ilkelere yonelik 6nemli bir
uluslararas1 go¢ akisina sahit olunmustur. Artan uluslararast go¢ AB igerisinde hali
hazirda var olan gociin yonetilmesinde giivenligi 6n plana ¢ikartan stratejileri daha
da yayginlastirmistir. Bu cercevede artan go¢ akislarinin diizenlenmesi ve
siirlandirilmast i¢in birlik hem sinir yonetimindeki polisiye tedbirleri arttirmis hem
de AB’ye komsu iilkelerin sinir yonetimi kapasitelerinin arttirilmasina odaklanan
pratikleri yiirlirliige sokmustur. Sinir ydnetiminde polislik pratiklerinin AB
diizeyindeki uygulayici ajanst olarak da Frontex, mevcut goc¢ akisim1 kontrol
edebilmek i¢in hem kurumsal kapasitesini gii¢lendirerek birlik diizeyinde uyumlu
bir Entegre Sinir Yonetimi’ni uygulamaya ¢aligmis hem de Tiirkiye gibi birlige
komsu ti¢lincii iilkelerin sinir yonetimi kapasitesini arttirmaya yonelik uygulamalari
devreye sokmustur. Tiirkiye’nin bahsi gegen konjonktiirdeki 6zel durumundan 6tiirti
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de Frontex’in {igiincii iilkelerle olan iliskilerinin etkilerini anlamlandirmak i¢in
kritik bir vaka oldugu tespiti yapilmistir. Bu ¢ergevede tezin arastirma sorusu,
‘Frontex’in Tirkiye’nin simir yonetimine etkilerinin neler oldugu’ olarak
belirlenmistir. Teknik olana ve uygulayicilik karakterine siklikla referans veren
Frontex’in faaliyetlerinin etkilerini analiz ederken, tezde analiz birimi olarak onun
pratiklerine odaklanilmistir. Tezde bu pratikleri analiz ederken de Uluslararasi
Iliskiler disiplini icerisinde pratikleri analiz etmek ve yorumlamak igin kullanilan

‘pratigi izleme’ (practice-tracing) metodu kullanilmistir (Pouliot, 2015).

Tezin ikinci boliimii, tezin teorik ve kavramsal gercevesine ayrilmistir. Bu
baglamda, yonetimsellik, giivenlik ve risk kavramlarina odaklanilmistir. En genis
cergevede yonetimsellik, tezin konu ettigi sinir yonetiminde uluslararasi isbirligi ve
uyum meselelerini agiklamak i¢in kullanilmistir. Konvansiyonel anlamda devlet-
merkezci egemenlik anlayisiyla iliskilendirilen sinir yonetimi ile ilgili meselelerin,
farkl aktorlerin taktiklerinin, stratejilerinin ve uluslararasi igbirligi pratiklerinin
odaklarindan biri haline gelmesi sebebiyle, farkli kavramsal ¢er¢evelerle anlagilmasi
gerektigi tespitinden hareketle yonetimsellik kavraminin kullaniminin gerekliligi
savunulmustur. Bu baglamda, gé¢ yonetimi lizerine ¢alismalariyla da taninan Didier
Fassin’in (2011) yonetimsellik tanimindan faydalanilmisgtir. Bu tanim, niifusun
farkli boyutlarina yonelik olarak isleyen kurumlari, prosediirleri, eylemleri hesaba
katmas1 ve analizde cesitli siyasal teknolojilerin fonksiyonlarini degerlendirmesi
sebeplerinden o&tiirii ¢galigmanin konu ettigi meseleye uyumlu goriilmistiir. Bu
boliimiin ilerleyen alt bagliklarinda yonetimsellik kavramimin tanimlanmasi,
Uluslararasi Iligkiler literatiiriindeki yeri ve tezdeki fonksiyonunun aktarilmasindan

sonra, bu genel yaklasimin giivenlik meselelerine yansimalar1 detaylandirilmistir.

Yonetimsellik ~ kavraminin ~ gilivenlik  konularina  yaklasimi  noktasinda,
yonetimselligin sosyal bilimlerde yayginlasmasinda anahtar figiir olan Fransiz
sosyal kuramci Michel Foucault’nun ¢alismalarindan ilham alan, basta Didier Bigo
ve Jef Huysmans olmak {izere, alanin 6nde gelen isimlerinin giivenlik meselesine
yaklagimi ortaya koyulmustur. Elestirel giivenlik calismalarinda ‘Paris Okulu’
olarak da adlandirilan bu yaklagima gore giivenlik, ontolojik bir gergeklik olmaktan

ziyade, ¢esitli soylem ve pratiklerle kurulan bir fenomen olarak degerlendirilir. Bu
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perspektif, Kopenhag okulunun dil edimleriyle kurulan gilivenliklestirme
yaklagimlarindan farkli olmasi sebebiyle ayrilir ¢linkii Paris Okulu pratiklere,
ozellikle de giivenlik profesyonellerinin pratiklerine 6zel bir anlam atfeder. Oyle ki,
Bigo (2002) giivenligi tanimlarken ‘giivenlik tedirginlik yoneticilerinin yapip
ettikleridir’ der. Goriildiigli lizere giivenlige dair bilginin iiretilmesi ve islemlerin
uygulanmasinda kurucu bir rol oynayan, ancak ¢ogu kez, yapip ettiklerinin daha
ortlik olmasi sebebiyle analizlerde ihmal edilen giivenlik profesyonellerinin analize
katar. Dahas1 bu yaklasim giivenlik profesyonellerini yalnizca askerler ve polisler
olarak degerldirmez. Bunlarin yaninda goriinlirde giivenligin iiretilmesinde
dogrudan bir rol oynamayan ancak giindelik pratiklerinde yaptiklar1 veri {iretimi,
dolasimi ve yonetimi konusundaki iglemleriyle cesitli Oznelere dair risk
degerlendirmesi yapabilen veri analistleri, risk analistleri ya da konsolosluk
departmanlar1 gibi birimleri de gilivenlik profesyonelleri bashigi altinda
degerlendirir. Dolayisiyla s6z konusu giivenlik analizi konvansiyonel anlamlarin
oOtesinde bir cesitliligi ve derinliligi barindirir. Bdylesi bir yaklagimla da, tezde
odaklanilan Frontex’e ve onun uzmanlarinca yiiriitilen aktivitelere dair bir

kavramsal zemin olusturulur.

Teorik ¢ercevede detaylandirilan tigiincli kavram ise risk kavramidir. Risk meselesi,
hem yukarida bahsi gecen giivenlik yaklagiminda hem de Frontex tarafindan
merkezi meselelerden biridir. Soguk savas doneminde ‘tehdit’ler ve onlarin yok
edilmesi lizerine kurgulanan giivenlik yaklasimindan farkli olarak Soguk savas
sonrast donemde yayginlasan risklerin ‘yonetilmesi’ ve ‘azaltilmasi’na odaklanan
yeni giivenlik yaklasimui literatiirde Frontex’in polislik pratiklerinin (Neal, 2009) ve
karar alma mekanizmalarmin (Horii, 2016) agiklanmasi i¢in de kullanilmistir.
Gergekten de Frontex, kendi faaliyetlerinin ‘beyni’ olarak gordiigii ‘risk’ kavramina
Ozel bir anlam atfetmektedir (Lodge, 2010). Risk kavraminin g¢alismadaki bu
merkeziliginden 6tiirii, literatiirdeki ii¢ farkl risk yaklagimi karsilastirilmistir. Bu
yaklagimlar rasyonalist, Beckci ve Foucaultcu risk yaklasimlaridir. Gelecege dair
bir problemin rasyonel prensiplere dayanarak tespit edilmesi ve etkilerinin
kontroliine dayanan rasyonalist yaklagim riske yonelik geleneksel yaklasimi tasvir
eder. Diger bir deyisle rasyonalist risk yaklasimi, riskin teknik bir gerceklik
oldugunu ancak gelecekteki teknik problemin Sl¢iilebilecegini ve yaratacagi negatif
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etkilerin yonetilebilecegini 6ngoriir. Ancak bu yaklasim koklerini Ulrich Beck’in
calismalarindan risk toplumu tezi tarafindan elestirilmistir. Beckci risk
yaklagiminda ¢agdas risklerin ge¢ modern toplumlarda {i¢ kritik 6neme haiz 6zellik
gosterdigini iddia etmistir (Beck, 2006). Bu ii¢ o6zellikten ilki ¢agdas risklerin
etkilerinin belli bir toprak pargasinin Gtesine geg¢mesidir. Bu gercevede 6rnegin
Cernobil gibi bir niikleer sizintinin etkileri sadece belirli bir toprak parcasinda degil
cesitli yollarla baska yerlerde de etkilerini gosterebilmektedir. Cagdas risklerin
ikinci Ozelligi ise etkilerinin rasyonel bir sekilde kolayca hesaplanamamasidir.
Dolayisiyla 6rnegin 11 Eyliil saldirilar1 ve onun diinya siyasetine etkileri basit bir
teknik hesabin 6tesinde olmaktadir. Cagdas risklerin {igiincii ve son karakteri ise
yarattigi etkilerinin tazmin edilemeyecegidir. Bu 6zellige ornek olarak ise iklim
degisimi ornek verilebilir. Ger¢ekten de halen iginden gectigimiz iklim krizi belli
bir dereceye ulastiktan sonra hem geri doniilmez olabilecek hem de telafisi miimkiin
olmayan etkileri olabilecektir. Goriildiigii iizere Beck’in risk toplumu, rasyonalist
risk yaklasimindan farkli bir risk anlayis1 ortaya koyar. Ugiincii yaklasim ise yine
Foucault’nun ¢alismalarindan alan yazarlarin risk yaklagimidir. Foucaultcu risk
yaklagimi olarak degerlendirebilecek bu yaklasimda Beckci tezlerden farkli olarak
risk bir hakikat olarak gériilmez. Diger bir deyisle bu yaklasim, riski, tipki giivenlik
gibi, insa edilmis bir methum olarak goriir. Dolayisiyla bu yaklasimda aslolan riskin
gergekte ne olup ne olmadigindan ziyade, belirli aktorlerin hangi islemleri risk adina
ylrirlige koydugudur (Baker & Simon, 2002). Yani risk performatif bir fenomen
olarak degerlendirilir ve analizde odaklanilan husus riskin ne olup ne olmadigindan

ziyade risk adina harekete gecirilen taktikler, stratejiler ve aktorler biitiiniidiir.

Tezin tiglincii boliimiinde Avrupa Birligi’nde soguk savas sonrasinda sinir yonetimi
ile ilgili yasanan gelismeler, Frontex’in kurulusu ve fonksiyonlar1 incelenmistir.
Schengen anlagsmasinin yiirtirliige girdigi 1990’11 yillardan itibaren ortaya c¢ikan
AB’nin dis sinirlarinin yonetimi olgusu aymi tarihsel periyotta ortaya ¢ikan yogun
uluslararas1 go¢ hareketleriyle giderek onceligini arttirmistir. Bu baglamda birlik
yasanan sorunlarla miicadele etmek i¢in dis sinir kontrollerinin sikilastirilmasi ve
go¢ yonetiminin digsallagtirilmasi olmak tizere iki temel stratejiyi yiiriirliige soktugu
tespitinden hareket edilmistir (Ustiibici & Igduygu, 2018). Gercekten de soguk savas
sonrast donemde bir yandan farkli sinir pratikleri devreye sokularak giivenlik¢i bir
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siir yonetimi paradigmasi gilic kazanirken diger yandan da gé¢menlerin birlik
topraklarinin disinda yonetilmesi igin ii¢ilincii lilkelerin go¢ yonetimi kapasiteleri
arttirllmaya calistlmistir. Bu c¢ercevede bir dizi sdylem ve pratik devreye
sokulmustur. Bolimde s6z konusu bu stratejiler, birligin tarihinde rol oynayan
onemli anlagsmalar, programlar ve olaylar esliginde incelenmistir. Bu incelemelerde
ozellikle AB iiyesi olmayan iilkelere yonelik vurgular agiga ¢ikartilmis ve tarihsel
bir baglam igerisinde birligin gb¢ yonetimi konusunda iiglincii iilkelere yaklagimi
aktarilmistir. Tlgili tarihsel siirec aktarildiktan sonra da 2004 yilinda kurulan Avrupa
Birligi’nin sinir koruma ajansi1 Frontex’in kurulusundan bugiine islevleri, pratikleri

ve tclincii tilkelerle kurdugu iliskiler detaylandirilmistir.

Frontex’e dair ¢ercevede ilk olarak ajansin kurulusunun arkasindaki faktorler olarak
11 Eyliil sonrasi artan giivenlik endiseleri, AB’nin yasadigi genisleme siireclerinden
sonra artan iiye devlet sayisina paralel sekilde gelisen yeni dis smirlar ve yeni
komsuluk iliskilerden s6z edilmistir (Léonard, 2010). Ayrica, Avrupa Birligi’nin
soguk savag sonrast donemde biriken sinir problemlerine dair kurumsal diizeyde
¢coziimler iiretmeye calisan Frontex’in giderek artan sayida ve onemli gorevler
istlendigi iddia edilmistir. Gergekten de birlik yasadigi reformlarin ardindan
biitgesini ve kurumsal eyleme kapasitesini giderek arttirmis ve sorumluluk sahasini
giinlimiize gelene kadar giderek gelistirmistir. Bu ¢ercevede elestirel yazini takiben
Frontex’in AB iiye devletlerinin sinir kontrollerinde belirli bir uyumlulagsmayi
sagladigi savunulmustur. Daha sonrasinda da ajansin temel etkinlik alanlar1 olarak
ilye devletler arasinda ve fgiincii iilkelerle yiirtitiilen isbirligi faaliyetleri, sinir
yonetiminde ortak standartlar gelistirme ve polislik faaliyetlerinde elde edilen
verilerin risk analizi vasitasiyla yonetilmesi tespitleri yapilmistir (Horii, 2015).
Ardindan ajansin hem polislik faaliyetlerinde hem de karar alma mekanizmalarinda
cok onemli bir rol oynayan risk ve risk analizi mekanizmalar1 detaylandirilmistir ve
Frontex’in riski, tehditlerin, hassasiyetlerin ve etkilelerin bir fonksiyonu olarak
gordiigii aktarilmistir. Tlgili tanimlar takiben risk analizi pratiklerinin Frontex
icerisindeki polislik faaliyetlerine dair rolii Andrew Neal (2009)’in elestirel
caligmasindan faydalanilarak Kopenhag okulunun giivenliklestirme kavraminin
imledigi istisnailige dair siirecten ziyade Foucaultcu giivenlik literatiiriiniin ortaya
koydugu giindelik pratiklerler normallestirmeyle iliskili oldugu savunulmustur.
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Frontex’in risk mantiginin ikinci fonksiyonu olan karar alma mekanizmalarinda
‘risk-temelli yOnetim’ kavrami Regine Paul’iin (2017) calismasina referansla
aktarilmistir. Ilgili baslik altinda risk mantiginin polislige ve karar alma
mekanizmalaria dair ikili islevi aktarildiktan sonra ajasin ii¢lincii iilkelerle olan
isbirligi faaliyetlerine dair genel bir g¢ergeve cizilmistir. AB’nin digsallastirma
stratejisi altinda Frontex’in iigiincii lilkelerle yaptigi1 ¢alismalarin olduk¢a 6nemli bir
yer teskil ettiginden s6z edilmistir. Bu baglamda ajansin, birlige iiye olmayan
iilkelerle mutabakat zaptlar1 lizerinden agirlikli olarak teknoloji transferi ve veri
paylasimina dair iliskiler gelistirdigi aktarilmistir. Bu iliskilerin disinda ajansin Bati
Balkanlar Risk Analizi Ag1, Afrika Frontex Istihbarat Toplulugu gibi bolgesel
diizeyde istihbarat aglar1 kurdugu, cesitli iilkelere irtibat gorevlileri gonderdigi,
cesitli tilkelere yonelik egitim programlart ve projeler yiriittiigii de aktarilmistir.
Sonug olarak {igiincii boliim, AB’nin smir yonetimi konusunda iicilincii iilkelerle
isbirligine 6zel bir 6nem verdigini ve Frontex’in de dnemi gerceklestirmek i¢in
operasyonel diizlemde oOnemli roller oynadigimi gostererek, son bdliimde
gosterilecek olan Frontex-Tiirkiye iliskilerine yonelik ¢alismanin genel zeminini

hazirlamistir.

Tezin dordiincii bolimii genel olarak Tiirkiye’nin sinir yonetimine ayrilmistir. Bu
cercevede boliim igerisinde ilk olarak Tiirkiye’nin siir yonetiminde karsilasilan
yapisal sorunlardan s6z edilmistir. Ger¢ekten de uzun kara ve deniz sinirlar
boyunca uzanan engebeli arazileri ve sert iklim kosullari, ozellikle AB iiyesi
olmayan komsularmin sinirli sinir yonetimi kapasiteleri ve smir bolgelerinde
yasayan insanlarin sinirin karsi tarafinda yasayan insanlarla olan tarihsel iligkileri
ve bundan kaynaklanan kimi diizensiz sinir gecisleri Tiirkiye’nin siir yonetiminde
yaganan yapisal nedenler arasinda degerlendirilmistir. Bu sorunlardan s6z edildikten
sonra Tiirkiye’de sinir yonetiminde s6z sahibi olan kurumlardan bahsedilmistir.
Burada o6zellikle simir yonetiminde agirlikli olarak polislik faaliyetleri yiiriiten
Emniyet Genel Miidiirliigii, Jandarma, Sahil Giivenlik Komutanlig1 ve Tiirk Silahli
Kuvvetlerinin gorev ve yetkileri sunulmustur. Bu boliimleri takiben AB-Tiirkiye
iliskilerinin 21. Yizyildaki dalgali seyri 6zetlenmis ve 6zellikle 2010’1u yillarda
yasanan siyasi problemlere ragmen Ozellikle go¢ politikalarinda yasanan goreli
Avrupalilagma siirecleri aktarilmistir. Gergekten de 2000’11 yillarin basindaki pozitif
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siyasi atmosfer ayni on yilin sonlarina dogru giderek bozulmus ve bugiin itibariyle
sik sik problemler ve krizlerle anilan bir hale gelmistir. Buna ragmen gd¢ yonetimi
gibi iki tarafin da operasyonel isbirliginin anlamli oldugu kimi durumlarda
Tiirkiye’de gb¢ yoOnetiminde goreli bir Avrupalilasma yasanmistir. Bu isbirligi
durumunun smir yonetimine yansimalari ise ¢alisamada AB’nin diizenli olarak
1998’den beri yaymladigi ilerleme raporlarini takiben analiz edilmistir. Bu
baglamda ilerleme raporlarinda yapilan taramalarin sonucunda birligin sinir
yonetimi konusunda Tiirkiye’den {i¢ reform talebi 6zetlenmistir. Bu talepler mevcut
durumda ¢ok sayida aktoriin sinir yonetimi ile ilgili konularda s6z almasi sebebiyle
bu aktorler arasinda bir entegrasyon mekanizmasinin saglanmasi, sinir yonetiminde
cagdas risk analizi pratiklerinin uygulanmasi ve giiniin sonunda sinir yonetiminin
askeri kurumlardan ziyade sivil bir liniteye devredilmesi olarak degerlendirilmistir.
Bu siire¢ ¢ercevelendirildikten sonra bolim Frontex-Tiirkiye isbirliginin bir

analizini yapmustir.

Frontex’in yillik risk analizi raporlarinda 2010°dan itibaren go¢ hareketlerindeki
pozisyonu nedeniyle Tirkiye onceliklendirilmistir (2010). Bunu takiben iliskiler
yogunlasmig ve Tiirkiye ile Frontex arasinda mutabakat zapti 2012 yilinda
imzalanmistir. Mutabakat zapti temel olarak stratejik bilgi degisimi ve risk analizi
pratiklerinin yayginlasmasini hedeflemistir. S6z konusu metnin Frontex’in diger
iilkelerle imzaladig1 mutbakat zaptlarindan, detaylar1 ve somut karakteri sebebiyle
ayrildigindan soz edilmistir. Bunu takip eden yilda iki taraf arasinda veri degisimi
baslamistir. Bu siireg icerisinde ayn1 zamanda Frontex Tiirkiye risk analizi ag1 (TU-
RAN) kurulmustur. 2014 yilinda da Frontex ve Tiirkiye arasinda bir isbirligi plani
imzalanmistir. Aym1 yil, AB destekli bir eslestirme projesi olan “Ulusal
Koordinasyon ve Ortak Risk Analizi Merkezi ve Entegre Sinir Yonetimi Veritabani
Kurulumu” baglamistir. Projede Frontex pratiklerinde merkezi konumda olan risk
analizi pratiklerine yonelik bir ¢aba, ilgili uzmanlarca gosterilmistir. Proje’nin 2016
yilinda bitmesinin sonucunda Ulusal Koordinasyon ve Ortak Risk Analizi Merkezi
(UKORAM) kurulmus ve bahsi gegen risk analizi ve veri degisimi amaglari
kurumsal bir zemin kazanmistir. Yine 2016 yilinda ‘Sinir Yonetimi Alaninda
Kurumlararasi Isbirligi ve Koordinasyon Hakkinda Yénetmelik® yiiriirliige girmis
ve hem UKORAM’in hukuki zemini olusturulmus hem de riske dair kavram ve
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tanimlar netlestirilmistir. Kurum, 2019 itibariyle heniiz tamamen operasyonel hale
gelmemisse de yasanan gelismeler sonucunda UKORAM’mn orta vadede simir
yonetimi noktasinda 6nemli roller oynayabileceginden s6z edilmistir. Mayis 2015°te
Tiirkiye, Bulgaristan ve Yunanistan arasinda imzalanan giimriik ve polis igbirligi

anlagsmasinin da Frontex-Tiirkiye isbirligini arttirabileceginden s6z edilmistir.

Frontex-Tiirkiye isbirliginin 6nemini gosteren bir bagka olay ise 2016 yilinda
Frontex’in Tirkiye’ye gonderdigi irtibat gorevlisidir. Gergekten de Frontex’in AB
iiyesi olmayan bir tilkeye gonderdigi ilk irtibat memurunun adresi olmasi sebebiyle
Tiirkiye’nin iliskilerdeki dnemi ortaya konulmustur. Bu gelisme metinde, Suriye i¢
savasi sonrasinda gelisen yogun uluslararasi gocle iliskilendirilmistir. Isbirligi
pratiklerinde son olarak 2016 yilinda baslayan ve Frontex’in yliriitliciilerinden biri
oldugu ‘Korumaya Duyarli Go¢ Yonetimi’ projesinden sz edilmistir. Bati
Balkanlar ve Tiirkiye’deki go¢ yonetimlerinde ¢esitli reformlar1 hedefleyen projenin
cesitli egitim pratiklerinden s6z edilmistir. Proje en son olarak, Mayis 2019°da bahsi
gecen iilkelerden 250 uzmanin egitimini gerceklestirmistir. Ayn1 yil yasanan bir
baska gelisme ise Tiirkiye’nin Frontex tarafindan yiiriitiilen bir operasyona gozlemci
olarak katilmasidir. Boylelikle Tiirk sinir glivenligi birimleri birinci elden Frontex’e

ve onun polislik pratiklerine dair deneyim elde edebilme imkani1 bulmustur.

Sonu¢ boliimiinde s6z konusu pratiklerin Tirkiye’deki sinir yonetime etkileri,
Tiirkiye’deki smir yonetiminden sorumlu aktdrlerin bir kisminda yasanan
degisimler etrafinda tartisilmis ve bahsi gecen risk mantiginin yayginlastigina dair
bulgular paylasilmistir. Bu bulgular 15183inda da Frontex’in Tiirkiye smnir
yonetiminde risk mantigim1 yayginlastirdigi iddia edilmistir. Bu ¢ergevedeki ilk
bulgu Ulusal Koordinasyon ve Risk Analizi Merkezi’nin (UKORAM) kurulmasi ve
operasyonel kapasitesini heniiz tamamina erdirmese de arttirmasidir. Bugiin Igisleri
bakanlig1 biinyesinde bulunan merkez 2019 itibariyle hala biitiiniiyle operasyonel
bir islev kazanmadiysa da son yillardaki gelismeler kurumun yakin bir zamanda
belli islevlere sahip olacagini géstermektedir. Bu islevlerin basinda da kurumlar i¢i
ve kurumlar arasinda sistematik veri edinimi, paylasimi ve risk analizi vasitasiyla
yonetilmesi gelmektedir. Yine bununla ilgili olarak sinir yonetimi ile ilgili hukuki

zeminin olusturulmasi ve riske dair kavram ve tanimlarin yapilmasi da bulgular
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arasinda degerlendirilmistir. Gergekten de 2016 yilinda yiirtrliige giren ‘Sinir
Yénetimi Alaninda Kurumlararas Isbirligi ve Koordinasyon Hakkinda Y énetmelik’
sayesinde hem simir yonetimine dair isbirligi ve koordinasyon usiilleri ve ilgili
kurumlar gerekli hukuki cergeveyi kazanmistir. Bunlarin disinda Sahil Gilivenlik
Komutanlhigi’nin 2019-2023 stratejik planina dayandirilarak, sahil giivenlik
pratiklerinde risk mantiginin yayginlasma egiliminden séz edilmistir. Kurum
bilinyesinde yiiriitiilen polislik pratiklerindeki eksiklikler risk analizinin olmamasi
sebebine baglanmig ve bu sebeple ‘Onleyici ve koruyucu giivenlik hizmetleri’ne
onem vermek i¢in s6z konusu yillarda harcanmak {izere 6nemli bir biit¢e tahsisi
gerceklestirilmistir. Burada risk analizi pratiklerinin  operasyonel hale
getirilebilmesi icin biitcenin ¢esitli teknolojik ekipmanlara ve personel egitim
progralarina ayrilmasit OngOriilmiistiir. Son olarak da Jandarma Genel
Komutanliginda yasanan doniisiimlerden s6z edilmistir. Daha spesifik olarak ise
hem Jandarma Genel Komutanligi icerisinde kurulan ‘Gé¢men Kagakgiligi ve insan
Ticareti ile Miicadele Daire Bagkanligi’nin risk-temelli yonetim mantiginin
elementleri olarak degerlendirilen ‘etkinlik’ ve ‘hesap verilebilirlik’ vurgular ele
alimmis ve s6z konusu risk mantiginin jandarma igerisinde de yayginlagsmaya
basladig: iddia edilmistir. Toparlanacak olursa, Frontex’in Tiirkiye sinir yonetimine
yonelik temel etkisi olarak risk mantiginin ¢esitli elementlerini yayginlastirmasi

oldugu iddia edilmistir.

Calismada ayrica boylesi bir degisimin teknik bir mesele olmanin tesinde cesitli
iktidar etkileri gosterebileceginden soz edilmistir. Gergekten de risk mantiginin
yayginlagmas1 Onleyici polislik stratejilerini devreye sokmasi, risk analizlerinin
belirli miktarda veriyi gerektirmesi sebebiyle veri elde etmeye yonelik gézetleme
mekanizmalarina olan ihtiyaci arttirmasi ve hem ortaya ¢ikan bu verileri yonetmeye
ve islemeye yonelik hem de bu verileri elde etmeye yarayan teknolojileri
kullanmaya yonelik uzmanlik iddialar1 sebebiyle giivenlik profesyonelleri icerisinde
belirli birimlerin konumunu 6n plana ¢ikarabilme olanaklariyla teknik olanin
otesinde etkiler gosterebilmektedir. Tiirkiye’de de risk analizi etrafinda gergeklesen
hareketliligin boylesi iktidar etkileri gdstermesinin beklenebilecegi tezde savunulan

hususlardan biri olmustur. Dolayisiyla ilgili literatiirdeki genel kani olan Frontex’in
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iclincii iilkelerle kurdugu iliskilerin siirli oldugu iddiasindan farkli olarak

Frontex’in 6nemli etkileri oldugu ve yakin gelecekte de olabilecegi savunulmustur.

Biitiin bunlarin yaninda calismanin ¢esitli sinirliliklarindan da s6z edilmistir.
Calismanin ilk siirlilign Frontex’in {igiincii iilkelerle iliskisine dair bu tez
caligmasmin sadece Tiirkiye Ornegine odaklanmasi sebebiyle karsilastirma
imkanlarmdan faydalanilmamasidir. Ikinci olarak s6z konusu tez ¢alismasi yalnizca
acik erisime uygun birincil kaynaklardan faydalandigr i¢in dokiiman anlaminda
ciddi smirliliklarla karsilagsmistir. Ayrica tez yalnizca 2010’lu yillarda yasanan
gelismeleri ele almis dolayisiyla yalnizca kimi ortiikk degisimlerden ya da
egilimlerden s6z edebilmistir. Giiniin sonunda, tezin temel iddialarindan biri olan
Frontex’in Tiirkiye ile olan isbirliginin iktidar etkilerine yonelik argiimanlarinin

gelecekte yapilacak ¢aligsmalarla sinanmasi gerekliligi ifade edilmistir.
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