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Прослежена эволюция оценок роли России, Украины и Беларуси как важнейших партнеров Германии в Восточной 
Европе в системе региональных приоритетов внешней политики ФРГ исходя из содержания программных докумен
тов трех правительств А. Меркель: коалиционных соглашений (2005, 2009 и 2013 гг.), а также белых книг о политике 
безопасности и будущем бундесвера (2006 и 2016 гг.). В результате выявлены наиболее значимые изменения в виде
нии германских интересов в Восточной Европе, которые произошли в период нахождения у власти канцлера А. Мер
кель и способны оказать определяющее влияние на дальнейшую внешнюю политику ФРГ.
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The changes in assessments of the role of Rus
sia, Ukraine and Belarus in Germany’s foreign policy, 
which occurred in 2005–2017 and are reflected in the 
contents of the most important program documents of 
the three governments of Chancellor Angela Merkel, 
allow us to trace the evolution of the vision of Eastern 
Europe in the system of priorities in the German for
eign policy. The analysis and systematization of these 
changes provide an opportunity to identify the stra
tegic objectives of the German foreign policy towards 
this important region, as well as specific tasks in the 
building of bilateral relations with Russia, Ukraine and 
Belarus. The results of such study would be of interest 
to forecast the policy of the next German government 
regarding these three states, taking into account the 
fundamental geopolitical transformations in the re
gion after the power shift in Ukraine and the annex
ation of Crimea by Russia in February – March 2014. 
They strengthened the importance of Eastern Europe 
for the foreign policy of Germany as an informal leader 
of the European Union.

It is necessary to mention the program documents, 
on which this research is based. These are the three 
Coalition Agreements 2005, 2009 and 2013, which con
tained the main principles and objectives of Germany’s 
foreign policy, as well as two editions of the “White Pa
pers on the German security policy and the future of 
the Bundeswehr” 2006 and 2016, which specified its 
tasks in various spheres of national security and mil
itary development. The content of these government 
documents also correlated closely with the provisions 
for the foreign policy of the Party Manifesto of the 
ChristianDemocratic Union 2007, which is still a ba
sic document that defines the ideological and political 
goals of the ruling Christian democrats as the most in
fluential party of the presentday Germany.

The first German government, led by their leader 
Angela Merkel, which began to work in late Novem
ber 2005, inherited from her predecessors, and name
ly the governments of Helmut Kohl (1991–1998) and 

Gerhard Schroeder (1998–2005), a  holistic vision of 
the PostSoviet area as a united politicalgeographical 
region with Russia in its center. The Russian Fede ra
tion as a geopolitical successor of the Soviet Union was 
seen as Germany’s strategic partner for ensuring secu
rity and stability in Eastern Europe. The German policy 
towards all other PostSoviet countries, inclu ding Li
thua nia, Latvia and Estonia, corresponded to the Ger
man interests in Russia, the growing economy and the 
reviving domestic market of which were of obvious in
terest for Germany’s companies in the early XXI centu
ry. Thus, Germany’s consent to approve the member
ship of the three Baltic countries in NATO was given 
only after President Vladimir Putin said in September 
2001 that Russia admitted such expansion to the East 
to be a mistake, but was not intended to hinder it.

However, the geopolitical changes in the region 
forced the new German government to make some ad
justments to its previous holistic vision. The EU and 
NATO expansion in 2004 made the border with Be
larus, Russia and Ukraine an external frontier of the 
“Greater Europe” as a  geopolitical unity and shaped 
the presentday understanding of Eastern Europe as 
a region beyond the new EU eastern borders. It requi
red that Angela Merkel’s government formulate new 
principles for the future relations with the eas tern 
neighbors, which were to ensure stability in the re
gion, to expand economic and trade cooperation with 
all Eastern European countries, which was beneficial 
for German producers of hightech goods and services, 
and to take into account their increasingly diverging 
interests. In this regard, an obvious challenge for the 
German foreign policy was President Victor Yushchen
ko’s rise to power in Ukraine. He declared his readiness 
to strengthen the course towards Europe, including 
the future membership in the EU and NATO. The Ger
manBelarusian relations did not require such revision 
and developed steadily, especially in the economic 
sphere, but were complicated by critical assessment of 
some aspects of the political development of Belarus 
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by the German government. Generally, it was in 2005 
when the German government presented a  program 
document that contained the most detailed and ex
panded vision of the future German policy towards all 
these three countries.

The first Coalition Agreement “Together for Germa
ny  – with Courage and Humanity” (“Gemeinsam für 
Deutschland  – mit Mut und Menschlichkeit”) was 
signed on 11 November 2005 and became a basis for  
the formation of the first government of Angela Mer
kel, which consisted of the Christian Democratic Union 
(CDU) / the Christian Social Union (CSU) and the Social 
Democratic Party (SPD) representatives. The tasks of 
the German policy towards Russia, Ukraine and Bela
rus were mentioned in the paragraph “Stability, Secu
rity and Cooperation in Europe and the World”, which 
was devoted to foreign policy issues. The partners 
within the ruling coalition stressed a need to maintain 
a  strategic partnership with Russia in the framework 
of bilateral relations and in the process of its coop
eration with the European Union, and promised also 
to strengthen a  support for the process of Russia’s 
modernization in the political, economic and public 
spheres. The authors of the document noted a special 
interest of Germany for a success of the complex pro
cess of building a stable democracy in Russia, develop
ment of bilateral trade and longterm cooperation in 
the energy area. At the same time, the new government 
of Germany stressed that it should not lead to unilat
eral dependence from supply of hydrocarbon raw ma
terials from Russia [1, p. 134]. It reflected a desire of all 
ruling parties’ leaders to distance themselves from the 
policy of former Chancellor Gerhard Schroeder. On the 
eve of the Bundestag elections on 18 September 2005, 
he was accused of lobbying a GermanRussian project 
of offshore natural gas pipeline construction from Vy
borg in Russia and to Greifswald in Germany along the 
Baltic Sea bottom, operated by the Nord Stream AG 
(the North European Gas Pipeline Company in 2005–
2006). The former Chancellor has been elected Chair of 
its Shareholders’ Committee after leaving the German 
policy and retains this position until now [2, p. 11, 285].

Russia was also considered to be an important part
ner in the fighting against regional and global risks 
and threats, including international terrorism, as well 
as in cooperation with its immediate neighbors. Such 
approach testified to Germany’s desire to take into ac
count the Russian interests in the entire PostSoviet 
area, and the first Angela Merkel’s government empha
sized this explicitly in this program document. It also 
promised to work together with other EU members to 
find the best political solution to the conflict in Chech
nya. With that, the development of relations with Rus
sia should not contradict a spirit of friendship and trust 
in cooperation with mutual neighbors of both coun
tries. Germany made a promise to build relations with 
the states of Eastern Europe, as well as South Caucasus 

and Central Asia, based on common values. A special 
attention in the document was paid to relations with 
Ukraine and Belarus. The goal of the Germany’s policy 
towards the former was a  further full support for the 
process of political and economic reforms. The govern
ment of Angela Merkel supported implementation of 
the EU decision on 21 February 2005 on deepening and 
strengthening relations with Ukraine, which should 
find its own place in Europe. Any prospects of its EU 
membership were not mentioned. Together with the 
European partners, Germany expressed its adherence 
to strengthening democracy, rule of law and human 
rights in the Republic of Belarus [1, p. 134].

The next program document, which was promulgat
ed by the government of Angela Merkel on 25 October 
2006, was White Paper 2006 on German security policy 
and the future of the Bundeswehr (“Weißbuch 2006 zur 
Sicherheitspolitik Deutschlands und zur Zukunft der 
Bundeswehr”). It replaced the 1994 White Paper, pre
sented by the government of Helmut Kohl, against the 
backdrop of the largescale geopolitical consequen
ces after the collapse of the USSR and disappearance 
of the Soviet sphere of influence in Eastern Europe. In 
2006, it became obvious that Vladimir Putin’s govern
ment was able to stabilize the political situation, en
sure economic growth and make Russia an important 
partner for Germany in the sphere of international 
security. The new “White Paper” mentioned a need to 
develop and deepen longterm and sustainable bila
te ral partnerships in this area, including the activity 
of the Russia – NATO Council. Its participation in the 
international forces led by NATO in Kosovo (KFOR) in 
1999–2003 was indicated as an outstanding example 
of successful cooperation, as well as the joint fighting 
against international terrorism. Germany expressed 
a special interest for successful modernization of Rus
sia, given its potential and influence on the World and 
European politics and economy, including such impor
tant and unstable regions as the South Caucasus and 
Central Asia. The government of Angela Merkel was 
ready to provide a  necessary support to this process 
and promote a closer cooperation between Russia and 
the EU and NATO. The document noted that this coun
try was an important supplier of energy resources and 
a trading partner for many European countries, among 
which there certainly was Germany itself. Ukraine, 
which was on the way of policy transformation after the 
“Orange revolution” 2004, was promised further sup
port from Germany in the process of political and eco
nomic reforms as well as was proposed to continue the 
“intensified dialogue” with NATO members on issues 
of membership and participation in operations of the 
Alliance opened in 2005. The White Paper welcomed 
the active European Neighborhood Policy towards the 
countries of Eastern Europe, the South Caucasus and 
Central Asia, which was designed to strengthen the 
European security area [3, p. 23, 31, 55–56].
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An aspiration for a  strategic partnership between 
the EU and Russia, based on the universal values of 
the Council of Europe and taking into account the in
terests of the Central and Eastern European states, was 
also mentioned in a special paragraph of the CDU Party 
Manifesto “Freedom and security. Principles for Germany” 
(“Freiheit und Sicherheit. Grundsätze für Deutschland”), 
which was adopted at the party congress on 3–4  De
cember 2007 in Hannover. It was only the third party 
manifesto during the previous fifty years of the CDU 
existence, and could be assessed as the evidence of the 
Christian Democrats’ new leadership and Chancellor 
Angela Merkel’s personal striving to present a systemic 
vision of the party values and principles in the new cen
tury. It was declared that Germany, like Europe and the 
West as a whole, were very interested in good relations 
with Russia, and the Christian Democrats expressed 
their readiness to intensify cooperation in the political, 
economic and public spheres and to support democratic 
development, rule of law, media pluralism and civil so
ciety of Russia by an open and inclusive dialogue. It is 
significant that relations with other countries of Eastern 
Europe, including Ukraine, were not mentioned in the 
CDU Manifesto 2007 [4, p. 108].

The second Coalition Agreement “Growth. Educa
tion. Cohesion” (“Wachstum. Bildung. Zusammenhalt”) 
was signed on 26  October 2009 and became a  basis 
for a  new ruling coalition led by Chancellor Angela 
Merkel, which was formed from the CDU / the CSU and 
the Free Democratic Party (FDP) representatives. By 
that time, a format of future relations between the EU 
and its eastern neighbors was already defined at the 
summit in Prague, where the Eastern Partnership as an 
initiative of the EU was inaugurated on 7  May 2009. 
Germany expressed its readiness to build cooperation 
with its participants (Belarus, Ukraine, Moldova, Azer
baijan, Armenia and Georgia) based on common va
lues [5, p. 117].

A special attention was paid again to relations with 
Russia, which was called an important partner of Ger
many in resolving of actual regional and global prob
lems, including the situation in Afghanistan and the 
Middle East, negotiations on the Iranian nuclear pro
gram, fighting against international terrorism, climate 
change and global epidemics. The ruling parties sup
ported Russia’s course to modernization and improv
ing of the situation with human rights, rule of law and 
democracy, and promised to promote the continuation 
of the bilateral public dialogue. In the framework of 
relations with Russia, the German government made 
a commitment to take into account the rightful inte
rests of the neighboring states and to avoid unilateral 
dependence in the energy sphere. Germany also want
ed to use more actively the Russia – NATO Council as 
a forum for discussing security issues to achieve close 
cooperation and even strategic partnership in accord
ance with the Founding Act Russia – NATO 1997. The 

Coalition Agreement expressed a  hope that the Rus
sian government would return to compliance with the 
treaty regime to reduce the conventional weapons in 
Europe, and for this purpose, Germany declared its 
readiness to ratify the Adapted Conventional Armed 
Forces in Europe Treaty [5, p. 119–120].

This document was signed on 9 November 1999 at 
the OSCE summit in Istanbul, but was ratified only 
by Belarus, Ukraine, Kazakhstan, and Russia. Due to 
growing contradictions with NATO members, Presi
dent Vladimir Putin signed a decree on suspension of 
the Treaty on Conventional Armed Forces in Europe 
1990 (CFE) and related international treaties by the 
Russian Federation on 13 July 2007 [6]. The next day, 
on 14 July 2007, Russia suspended its ratification of the 
Adapted Treaty 1999.

The authors of the new Coalition Agreement not 
only recognized some problems in relations with Rus
sia, but also preferred not to mention Ukraine, which 
was within the 2005–2007 program documents focus. 
By the autumn of 2009, internal political contradic
tions in this country were aggravated again and former 
allies President Viktor Yushchenko and Prime Minister 
Yulia Tymoshenko turned into political rivals despite 
similar ideological positions. In these circumstanc
es, the government of Angela Merkel limited itself to 
mention only the Eastern Partnership as a form of the 
EU cooperation with all eastern neighbors, including 
Ukraine, which was obviously entering a new period of 
political uncertainty.

The third Coalition Agreement “Shaping Germany’s 
future” (“Deutschlands Zukunft gestalten”) was signed 
on 27 November 2013 and allowed Chancellor Angela 
Merkel to form her third government with the partici
pation of the representatives of the CDU / the CSU and 
the Social Democratic Party (SPD). Special attention in 
this document was paid to the ways of overcoming the 
financial crisis in the EU, which became a serious chal
lenge for the European integration. The agreements 
on association, free trade and facilitation of the visa 
regime with the EU were called the best instruments 
for cooperation with the members of the Eastern Part
nership [7, p. 116].

The content of the special paragraph “Open Di
alogue and Broad Cooperation with Russia” differed 
substantially from the 2005 and 2009 versions. Speak
ing about Germany’s close historical connection with 
this country, which is the largest and the most impor
tant partner for the EU, the authors of the document 
promised to hold an open dialogue with the Russian 
government on various views on partnership for mod
ernization in public, political and economic spheres 
of Russia. Any efforts to broaden and deepen bilater
al relations at the level of state institutions and civil 
society, including the St. Petersburg Dialogue further 
development, which united representatives of the pub
lic sectors from both countries, were welcomed and 
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supported. Germany declared its intention to explore 
new forms of public dialogue and to intensify bilater
al contacts with the representatives of the new Rus
sian middle class and civil society [7, p. 118]. Exactly 
these social strata in big cities took the most active 
part in political protests in Russia in December 2011 – 
May 2012 directed against the consolidation of power 
around President Vladimir Putin, who was elected for 
the third term.

The new government of Angela Merkel called Russia 
to adhere to the standards of democracy and the rule 
of law in accordance with its international obligations, 
including the rules of the World Trade Organization. 
Germany stated its aspiration for further liberalization 
of the visa regime for Russian entrepreneurs, scien
tists, students and civil activists. The authors of the 
Agreement recognized a need to create a solid basis for 
the enhancement of the scientific and analytical exam
ination of the Russian politics and the entire region of 
Eastern Europe, which indicated serious claims about 
the quality of the materials that had been submitted 
previously to the federal government. The Agreement 
also dwelled upon the elaboration of a more concerted 
EU policy towards Russia as well as a new partnership 
agreement, the expansion of cooperation in the Baltic 
Sea region and the enhancement of cooperation in the 
sphere of foreign policy and security. The key role of 
deepening of the trilateral dialogue between Germany, 
Poland and Russia in this process was underlined. The 
German government traditionally promised to take 
into account the reasonable interests of the neighbor
ing countries in the framework of building relations 
with Russia. The authors of the document recognized 
that security in Europe is possible only with Russia’s 
participation and called for joint efforts to promote 
settlement of conflicts in the region, and, in particular, 
expected progress in settling the Transnistrian issue 
[7, p. 118]. To accelerate this process, a special Memo
randum of Cooperation between Russia and the EU 
was signed as a result of the meeting between Presi
dent Dmitry Medvedev and Chancellor Angela Merkel 
in Schloss Meseberg on 4–5 June 2010 [8].

The ruling coalition of the CDU / CSU and the SPD 
promised to facilitate the start of the USRussian dis
armament negotiations, and called for a more effective 
use and the reinforcement of the strategic role of the 
Russia – NATO Council. Their mutually beneficial co
operation was manifested during the withdrawal of the 
NATOled troops of the International Security Assis
tance Force (ISAF) from Afghanistan. Germany made 
a  commitment to find such a  joint solution with its 
NATOpartners regarding the ballistic missile defense 
system in Europe, which would not lead to new ten
sions and arms race [7, p. 117–118].

As a result, the 2013 Coalition Agreement was the 
first program document, which contained a reference 
to all major contradictions in bilateral relations. These 

were the opposite assessments of the situation with 
human rights and civil liberties in Russia, various ap
proaches to the settlement of regional conflicts, grow
ing contradictions in Russia’s relations with Poland 
and the Baltic States. Nevertheless, the government 
of Angela Merkel still evaluated the GermanRussian 
relations as a partnership and therefore could offer its 
assistance in the organization of the USRussian ne
gotiations.

A fundamentally new period in the GermanRus
sian relations began after the aggravation of the po
litical crisis in Ukraine in November 2013 – February 
2014, the annexation of Crimea by Russia in March 
2014 and subsequent escalation of the armed conflict 
in the eastern part of Ukraine. All these events led to 
a systemic crisis in cooperation between Russia and all 
Western countries, including Germany. Relying on its 
economic, political and military potential accumulated 
at the beginning of this century, the Russian govern
ment was ready to defend resolutely and consistently 
its interests in Eastern Europe and did not intend to 
make concessions to Western countries, as it did in the 
1990s and early 2000s.

Significant changes in strategic vision of the Ger
manRussian relations were reflected in the new edi
tion of the White Paper 2016 on German security policy 
and the future of the Bundeswehr (“Weißbuch 2016 zur 
Sicherheitspolitik und zur Zukunft der Bundeswehr”) 
submitted by the German government on 13 July 2016. 
It was stated that Russia openly put in question the 
European peace by means of its readiness to realize its 
own interests with use of force and unilateral change 
of borders guaranteed by the international law, which 
was manifested in Crimea and the East of Ukraine. The 
authors of the White Paper stressed that this would 
entail farreaching consequences for the security in 
Europe and therefore also for the security of Germa
ny. The crisis in and around Ukraine was called an ob
vious reflection of the longterm development of Rus
sia’s domestic and foreign policies. Russia was turning 
away from a close partnership with the West and em
phasized a  strategic rivalry. Internationally, Russia 
presented itself as an independent center of power 
with global aspirations. The intensification of military 
activity on the external EU and NATO borders and the 
increasing use of hybrid instruments for a purposeful 
erosion of the border between war and peace, which 
created uncertainty about the Russian foreign policy 
goals, were cited as manifestations of such policy. It 
was also pointed out that in the process of compre
hensive modernization of the armed forces Russia was 
ready to go beyond the existing international treaty 
obligations. All these actions required a response not 
only from the affected countries, but also from the EU 
and NATO. In this regard, it was stated that without 
a  fundamental change of the political course Russia 
would present a  challenge for security on the Euro
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pean continent in the near future. At the same time, 
the authors of the White Paper recognized that Europe 
still maintained a wide range of common interests and 
relations with Russia. As the largest neighbor of the EU 
and a permanent member of the UN Security Council, 
this country had a special responsibility at the regional 
and global levels to overcome common problems and 
international crises, therefore sustainable security and 
prosperity in Europe and for Europe could not be en
sured in the future without reliable cooperation with 
Russia. Consequently, a right combination of collective 
defense and building of resilience with measures for 
ensuring cooperative security and sectoral cooperation 
was particularly important in dealing with this country 
[9, p. 31–32].

A new vision of Russia’s role in the system of pri
orities and interests of Germany’s foreign policy, con
tained in the White Paper 2016, triggered a  tough 
response from the Russian Foreign Ministry. In a state
ment on 21 July 2016, the publication of the new White 
Paper edition was assessed as “Berlin’s another anti 
Russian insinuation”, which “is cementing a confron
tational component of its entire policy in regard to 
Russia in the long term”. This is regrettable and will be 
taken into account in the process of further building of 
the bilateral relations [10].

The protracted negotiations about the formation of 
the new fourth ruling coalition headed again by Chan
cellor Angela Merkel after the Bundestag elections 
on 24  September 2017 marked significant contradic
tions on the acute problem of further migration policy 
among the main German parties, namely the CDU/CSU,  
the SPD, the FDP and the Greens, which participated in 
coalition negotiations. However, the points of view of 
these parties on the goals and tasks of the German po
li cy concerning Eastern Europe almost coincide, which 
shows consensus in principle on this issue. Their 
four preelection 2017 programs contained a more or 
less sharp criticism of the Russian policy in Ukraine 
[11, p. 55; 12, p. 84; 13, p. 54–55; 14, p. 75, 80]. At the 
same time, all parties, which are able to participate in 
the government formation (“regierungsfähig”), hoped 
that Russia will implement the 2015 Minsk Agreements 
and continue a comprehensive dialogue aimed at en
suring a longterm and sustainable security in Europe 
[11, p. 64; 12, p. 84; 13, p. 54–55; 14, p. 75, 79–80]. They 
also preferred not to mention the prospects of includ
ing Ukraine and other countries of the region in the 
EU, believing reasonably that, in the circumstances of 
growing crisis trends within the EU, the discussion of 
the terms and conditions of its expansion is inappro
priate and inopportune.

Therefore, it may be assumed that such approaches 
will probably be reflected in the new Coalition Agree
ment and will form a basis for the foreign policy of the 
next government of Germany. It will aspire to retain 
the role of the main Western agent in negotiations 

with Russia in the context of further deterioration of 
the USRussian relations and, at the same time, to en
hance its geopolitical position as an informal coordi
nator of the gradual convergence between the EU and 
its eastern neighbors, which are the Eastern Partner
ship members.

In conclusion, it should be emphasized that the evo
lution in the assessment of the role of Russia, Ukraine 
and Belarus in the system of regional priorities of the 
German foreign policy in 2005–2017 reflected in the 
content of the documents of Angela Merkel’s govern
ments and traced in this research, allows to highlight 
the following key features in relation to each of these 
three countries:

1. The consistent and purposeful policy of the Rus
sian government directed to consolidating power with
in the country and restoring its geopolitical influence 
on the entire territory of the former Soviet Union in
creasingly contradicted Germany’s aspirations as an 
informal leader of the united Europe to fix a geopoli
tical situation in Eastern Europe shaped after the col
lapse of the USSR in 1991. The governments of Angela 
Merkel were ready to interact with Russia as the gua
rantor of stability in the region and as the key econo
mic partner without paying any particular attention to 
criticism of the situation with human rights and civil 
liberties, which was clearly reflected in the content of 
the 2005–2009 documents. Nevertheless, in 2013, it 
was no longer possible to ignore this problem, but the 
criticism of the Russian policy was very cautious and 
was compensated by the declaration of a wish to secure 
a partnership nature of bilateral relations. The content 
of 2016 White Paper reflected the fundamental chang
es in the assessment of Russia after 2014, the policy 
of which was viewed as a challenge to the security of 
Germany and the entire EU. The same approach will 
obviously be present in the new Coalition Agreement, 
which will allow to form the fourth government head
ed by Chancellor Angela Merkel in 2018.

2. None of the program documents contained any 
concrete promises regarding Ukraine, which aims to be 
involved in the European integration. Its participation 
in the Eastern Partnership and implementation of the 
association agreement were considered a satisfactory 
level of interaction between Ukraine and the EU. This 
reflected the unreadiness of Germany, as an informal 
leader of the European Union, to support its next large 
expansion in the near future in the context of signif
icant contradictions within the EU and colossal ex
penditure on adaptation of potential new members.

3.  Belarus was mentioned only in the 2005 Coali
tion Agreement in the context of a need to strengthen 
democracy, rule of law and human rights. At the same 
time, the consistent efforts of the Belarusian govern
ment to ensure stability and security in Eastern Euro
pe and especially to achieve the settlement of the 
conflict in Ukraine led to a noticeable improvement in 
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relations with Germany and other European states in 
2015–2017. It could be assumed that perspectives for 
the development of relations with Belarus as an im

portant partner for Germany on the EU eastern bor
ders will be given more attention in the new Coalition 
Agreement.
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