
  

FIIA 
BRIEFING PAPER I 

◄ - FINNISH 
- INSTITUTE 
11 OF INTERNATIONAL 

- AFFAIRS 

JULY 2022 344 

A POLICY AGENDA FOR FINLAND'S 
ENTRY INTO NATO 
FROM 'ONE FOR ONE' TO 'ONE FOR ALL' 

Edward Hunter Christie 



The Finnish Institute of International Affairs is an independent research institute that 

produces high-level research to support political decision-making as well as scientific and 

public debate both nationally and internationally.

All manuscripts are reviewed by at least two other experts in the field to ensure the high

quality of the publications. In addition, publications undergo professional language checking 

and editing. The responsibility for the views expressed ultimately rests with the authors.

  
 

  
  

   
 
  

   

 

 
 

 

 

FIIA BRIEFING PAPER 

C --II. FINNISH 
INSTITUTE 
OF INTERNATIONAL 
AFFAIRS 

Arkadiankatu 23 b 

POB 425 / 00101 Helsinki 

Telephone +358 10)9 432 7000 

Fax +358 [0)9 432 7799 

www.fiia.fi 

I JULY 2022  344 

A POLICY AGENDA FOR FINLAND'S ENTRY INTO NATO 
FROM 'ONE FOR ONE' TO 'ONE FOR ALL' 

• At the NATO Madrid Summit in June 2022, Allies invited Finland and Sweden to join the NATO 
Alliance. In preparing for its membership, Finland will need to go through a refection process 
on how it intends to contribute to NATO’s core tasks and make the most of its membership. 

• Finland should consider making substantial contributions to the deterrence and defence 
posture in the Baltic Sea region, including in the Baltic states, and elsewhere on the 
Eastern Flank. In parallel, Finland should also ensure it contributes to the Southern Flank. 

• Finland should aim to hit the ground running into the next cycle of the NATO Defence 
Planning Process (NDPP) and fulfl all relevant capability targets. Finland should also aim to 
“start strong to stay strong” on all existing NATO Pledges, notably those on defence investment, 
cyber-defence, and resilience. 

• It is typical for individual NATO Allies to seek a salient role when it comes to certain 
specifc topics. For Finland, the Arctic (Northern Flank) and resilience seem most promising. 

EDWARD HUNTER CHRISTIE 
Senior Research Fellow 

Global Security 

Finnish Institute of International Afairs 

ISBN 978-951-769-731-6 

ISSN 1795-8059 

Language editing: Lynn Nikkanen 

Cover photo: Lehtikuva/ 

IMAGO/Sascha Steinach 



    

 

 
 
 

 
 

   
 
 
 
 

 
  
 

 
 

  

 
 
 
  

 
 
 
 
 
 
  
 
 
 

 

 
 

 

 

 
 
 
 
 
 

 
 

 

 
 
 
 
 

 

 

 

 

 
 
 
 

 

 
 

FIIA BRI EFING PAPER I 

A POLICY AGENDA FOR FINLAND'S ENTRY INTO NATO 
FROM 'ONE FOR ONE' TO 'ONE FOR ALL' 

INTRODUCTION 

On 18 May 2022, Finland and Sweden conveyed their 
intent to join the Alliance by submitting ofcial letters 
of application to NATO. At the NATO Madrid Summit 
of 29–30 June 2022, Allied Heads of State and Govern-
ment “decided to invite Finland and Sweden to become 
members of NATO, and agreed to sign the Accession 
Protocols”.1 The inclusion of a promise to sign the 
Accession Protocols already at this stage indicates that 
the two nations benefit not only from full political 
support from all Allies,2 but also that the process will 
likely be more rapid compared to recent enlargement 
rounds.3 

Te aim of this Briefng Paper is to provide refec-
tions in support of Finland’s transition from an invitee 
to a member of the NATO Alliance. This transition 
implies a need for policy adaptation in the context of a 
deteriorated and evolving European and global secu-
rity environment. Finland is not starting from scratch. 
As a long-standing and close partner of NATO, with 
substantial defence capabilities that possess an al-
ready high degree of interoperability with those of the 
Alliance, adaptation to NATO standards and to exist-
ing and foreseeable commitments is eminently feasible. 
Conversely, there is much work to do in a relatively 
short period. Te underlying working assumption in 
this Briefing Paper is that Finland and Sweden will 
become members no later than the frst half of 2023. 

More fundamentally, being a NATO member will 
change Finland, perhaps more than some Finns expect. 
While the nation’s EU membership already transformed 
Finland to a considerable degree, joining the Atlantic 
Alliance implies a rethinking and a restructuring of 
the most sacred sovereign functions of the state. Every 
state has a unique lineage and history. For Finland, 
a hard-won independence and a distinguished record 
of fghting for survival against overwhelming odds have 
forged a uniquely resilient national spirit. Finland has 

1 NATO (2022). “Madrid Summit Declaration”. Press Release (2022) 095. 29 June. 

2 Tis was also clarifed by Turkey the day before the Summit through a trilateral 
memorandum with Finland and Sweden which addresses specifc Turkish secu-
rity concerns. 

3 By way of illustration, the 2002 Summit Declaration wording for Bulgaria, Es-
tonia, Latvia, Lithuania, Romania, Slovakia, and Slovenia was merely to “begin 
accession talks to join our Alliance”. Sixteen months elapsed between that decla-
ration on 21 November 2002 and their accession on 29 March 2004. 

come a long way from its relative isolation in the Cold 
War, thanks to its EU membership since 1995 and its 
close partnership with NATO. Finland also has close 
bilateral defence relationships with several existing 
NATO Allies, including the United States, the United 
Kingdom, and the Nordic Allies. Nonetheless, joining 
NATO is a deeper step into the realm of collective de-
fence. What Finland once prepared for largely alone, 
it will soon prepare for in much closer concert with 
others. It is a shift from “one for one” to “one for all”, 
in reference to the informal motto of NATO’s sacred 
Article 5 commitment – “all for one and one for all”. 

DEFINING A NEAR-TERM AGENDA 

NATO is a long-established international organization 
and has accepted other new members in recent years. 
Formal processes are akin to well-trained muscles and 
Finnish ofcials will fnd all the support they need as 
they prepare to join. Furthermore, as an invitee since 
5 July 2022, Finland now has access to NATO meetings 
and documents. Te goal in this Briefng Paper is there-
fore not to dwell on formal processes, but to set out 
thematic questions to help frame some key policy de-
cisions which Finland will need to consider in the near 
term. Across all thematic questions, a general recom-
mendation is that Finland, given its capabilities and re-
sources, should aim to ‘start strong to stay strong’. On 
all relevant NATO commitments, pledges, and targets, 
Finland can and should aim to be a model Ally from the 
moment it enters the door. 

Te frst question concerns the most pressing mil-
itary issue, namely the Alliance’s deterrence and de-
fence posture on its Eastern Flank, including in the 
Baltic Sea region, and Finland’s role and contribution 
towards that posture. Te second question relates to 
Finland’s role in supporting the Alliance’s collective 
security needs on its Southern Flank. 

Te third question concerns Finland’s integration 
into NATO’s Defence Planning Process (NDPP). Ensur-
ing the successful pursuit of all of its NDPP capability 
targets will require adequate defence budgeting, which 
is the fourth question. 
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Figure 1. Allied force presence on NATO's Eastern Flank as of June 2022. 
Source: NATO 

Several core NATO activities are not addressed in 
this Briefing Paper, which aims to stay general and 
serve as an introduction. Areas of notable importance 
for future analyses include, in no particular order and 
among others: capability development, including the 
role of the Conference of National Armaments Directors 
(CNAD); NATO’s work on standardization; the NATO 
Science & Technology Organization; force readiness 
and military exercises in particular; cyber-defence; 
and work relating to emerging and disruptive techno-
logies and innovation. In due course, Finnish ofcials 
will surely carry out a root-and-branch assessment of 
all relevant areas of work and take relevant decisions 
to ensure Finland is appropriately represented and in-
volved in every area. 

It is common for individual Allies to express a par-
ticular interest in certain areas of work and to play 
a greater leadership role in them. Te ffth question, 
therefore, highlights two areas in which Finland may 
wish to propose to play a more salient role. Te sixth 
and final question concerns how Finland’s broader 
foreign policy identity may evolve over time in light 
of its NATO membership. Summing up, our menu of 
questions is as follows: 

1. Eastern Flank contributions 
2. Southern Flank contributions 
3. Defence planning and capability targets 
4. Defence budgeting and budget planning 
5. Topics of special interest to Finland 
6. Finland’s future foreign policy identity 

Te sections that follow contain brief considera-
tions of each of the six questions. 

1. EASTERN FLANK CONTRIBUTIONS 

Finland and Sweden are both Nordic nations and Baltic 
Sea nations. Teir joining has far-reaching potential for 
a revised and stronger NATO deterrence and defence 
posture for the entire Nordic-Baltic region. One imme-
diate efect of joining the Alliance will be a deepening 
of military ties with Estonia, Latvia, and Lithuania. 

NATO’s existing ‘enhanced Forward Presence’ (eFP) 
was frst established in 2017 with the creation of four 
multinational battalion-size battlegroups in Estonia, 
Latvia, Lithuania, and Poland. In February 2022, Allied 
force presence under the NATO fag was in a range of 
1,000 to 1,700 troops in each nation.4 Te existence of 

4 NATO (2022). NATO’s Enhanced Forward Presence. Online Factsheet, February. 
Available at: https://www.nato.int/nato_static_f2014/assets/pdf/2022/2/pd-
f/2202-factsheet_efp_en.pdf. 
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FIIA BRI EFING PAPER I 

the eFP does not preclude additional bilateral force 
presence. Tis has been particularly true for the ad-
ditional bilateral US force presence in Poland, which 
was around 3,500 troops as of August 2020. In response 
to Russia’s war of aggression against Ukraine, NATO 
created four additional multinational battlegroups 
in Bulgaria, Hungary, Romania, and Slovakia,5 and 
Allies also strengthened their force presence in the 
Baltic states and Poland, mainly through new bi-
lateral contributions. As of June 2022, total Allied force 
presence was over 10,000 in Poland and over 2,000 in 
Estonia (see Figure 1). 

As a result of these recent decisions, all of NATO’s 
Eastern Flank nations now host multinational NATO 
forces. Militarily speaking, Finland will be an Eastern 
Flank nation. Te natural question is whether Finland 
should also host Allied forces on its territory. If so, one 
would need to consider the size and nature of the pres-
ence and which Allies would contribute. Conversely, 
as Allies contribute across the Eastern Flank, the relat-
ed question is what forces Finland should deploy and 
where. 

In the air domain, Allies contribute to the NATO Air 
Policing mission in the Baltic states on a four-month 
rotational basis, with deployments to Šiauliai Air Base 
in Lithuania and Ämari Air Base in Estonia.6 Te ques-
tion of how Finland and Sweden should contribute is 
already being posed. Indeed, the integration of the 
well-equipped air forces of both nations opens up 
possibilities for a broader re-think of air policing and 
air defence for the entire region. Te maritime domain 
has received somewhat less public attention to date but 
should also be assessed. What future maritime force 
presence would Finland and its Allies like to see in the 
Baltic Sea? Would it warrant investments in new fa-
cilities? Finland may wish to have a clear view of the 
feasible range of contributions it would like to receive 
and to make in both the air and maritime domains in 
the region. 

In the Madrid Summit Declaration, Allies commit-
ted to “deploy additional robust in-place combat-ready 
forces on [their] eastern fank, to be scaled up from the 
existing battlegroups to brigade-size units where and 
when required, underpinned by credible rapidly avail-
able reinforcements, prepositioned equipment, and 
enhanced command and control”. Tis strengthened 
forward presence ofers an opportunity for Finland and 
Sweden to make contributions under the NATO fag, or 
bilaterally if they so choose. 

5 NATO (2022). Statement by NATO Heads of State and Government. 24 March. 
Available at: https://www.nato.int/cps/en/natohq/ofcial_texts_193719.htm. 

6 See https://www.nato.int/cps/en/natohq/topics_132685.htm. 

A major overall development – for all strategic 
directions – is the creation of a new ‘NATO force mod-
el’ to replace the existing NATO Response Force. Tis 
would be based on three tiers.7 Tier 1 forces would be 
deployable within 10 days, Tier 2 forces within 10 to 
30 days, and Tier 3 forces within 30 to 180 days. Tere 
would be over 100,000 troops under Tier 1, around 
200,000 under Tier 2, and at least 500,000 under Tier 
3. As Finland and Sweden prepare to join, the question 
of how many troops and which formations each nation 
will contribute will be posed. 

Tese four issues – boots on the ground in Eastern 
Flank nations, contributions to air policing in the Baltic 
Sea region, the maritime posture in the region, and the 
assignment of forces for the future NATO force model 
– are the most salient from both the military and po-
litical viewpoints. Alliance politics runs on voluntary 
commitments, with deployments of forces the strong-
est currency. Allies will naturally expect Finland and 
Sweden to be prepared to contribute, in a manner to be 
discussed based on relevant military advice. 

2. SOUTHERN FLANK CONTRIBUTIONS 

Te Southern strategic direction presents signifcant 
transnational threats and challenges, with impacts 
across the Alliance. For Mediterranean Allies, there is 
a need to feel assured that Allies from other regions are 
prepared to support them. Responding to such calls is 
good alliance politics. 

Te threat picture from the Southern direction is 
multifaceted and complex. One overall description is 
that these are “transnational threats such as terrorism, 
drug gangs, human trafckers and weapons smugglers 
[that] take advantage of ungoverned or loosely gov-
erned areas in the Middle East, North Africa and the 
Sahel to threaten peace inside NATO allies”. 8 Such se-
curity challenges can only partially be addressed with 
the military instrument of power. However, Allies 
and NATO have worked for many years with partner 
nations in those regions on defence reform, insti-
tution building, and capacity building. Te aim is to 
facilitate long-term stability by supporting improved 
governance of national defence and security sectors 
and institutions. Working to enhance interoperability 
with partner nations also opens the door to partner 
participation in NATO-led operations and missions. 
Tese priorities also intersect with NATO’s work on 

7 NATO (2022). “New NATO Force Model”. Online Infographic. 

8 Jim Garamone (2019). “NATO Using New Mission Set to Address Southern Flank”. 
DOD News. US Department of Defense. 
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FIIA BRIEFING PAPER I 

countering terrorism,9 which includes hands-on 
eforts in terms of threat awareness, capability devel-
opment, operations, and training and education. 

Finland should consider how it could contribute 
across this wide range of needs, following consulta-
tions with NATO staf and bilateral discussions with 
Mediterranean Allies. 

3. DEFENCE PLANNING AND CAPABILITY TARGETS 

Once in NATO, Finland will participate in the NATO 
Defence Planning Process (NDPP). Tis will lead to ca-
pability targets which Finland will have to meet, while 
also pursuing EU goals such as the EU Capability Devel-
opment Priorities. Te NDPP runs according to a four-
year cycle, with the overall political directives defned 
in a document called the Political Guidance. The last 
Political Guidance (PG) was in 2019, and the next PG 
will be defned in 2023. Following on the heels of the 
new Strategic Concept and the Madrid Summit, given 
the current security environment, the Level of Ambition 
that Allies choose will be high and transformative.10 

It will be in the interests of both Finland and 
Sweden, already from this point on as invitees, to pay 
especially close attention to Defence Policy and Plan-
ning Committee meetings, notably those that pertain 
to preparing the new Political Guidance. Tis will help 
ensure the smooth integration of both nations into the 
NDPP. 

4. DEFENCE BUDGETING AND BUDGET PLANNING 

NATO’s Defence Investment Pledge of 2014 provides 
a clear commitment that will also apply to Finland – 
including the goals of spending at least 2% of GDP on 
defence every year, and of allocating at least 20% of 
that spending to major equipment and related R&D. 
Te 2% goal is also highly important politically. It is the 
most common metric with which US audiences gauge 
the commitment of their European Allies. 

Tese quantitative goals are correctly understood 
as foor values. With the Netherlands and Germany, 
among others, now credibly committed to moving 
towards 2%,11 and with Poland moving towards 3%,12 

9 See https://www.nato.int/cps/en/natohq/topics_77646.htm. 

10 Te Level of Ambition is the defnition of the number, scale and nature of the 
operations the Alliance should be able to conduct in the future. 

11 Jim Garamone (2022). “Biden Says NATO Meets Challenges of Today, Prepares to 
Counter Treats of Tomorrow”. DOD News, 30 June. 

12 TVP World (2022). “President signs Homeland Defence act”, 12 March. 

tolerance for Allies who remain under 2% is set to de-
crease. In the short term, Finland is in a good position 
given that its executed 2021 spending, budgeted 2022 
spending, and planned 2023 spending are all above 2%. 
A possible best-practice idea would be for Finland to 
commit itself to maintaining defence spending above 
2% for the foreseeable future, at a minimum through 
relevant white papers, and preferably also through 
a legal act. Tis would send a political signal both do-
mestically and towards Allies that Finland clearly com-
mits to long-term sustainment of defence investment 
levels that are consistent with NATO membership. 

5. TOPICS OF SPECIAL INTEREST TO FINLAND 

Individual Allies commonly identify a small number of 
areas of work in which they can make a distinct contri-
bution, allowing them to both contribute more and to 
demonstrate leadership. Estonia, for example, is greatly 
respected in the feld of cyber-defence. An individual 
Ally may, for example, be the host nation for a NATO 
facility, or for a NATO Centre of Excellence. Other 
possibilities include being the lead nation or frame-
work nation for a given activity. Providing seconded 
ofcials (Voluntary National Contributions, VNCs) to 
NATO bodies is also an efective way of contributing to 
a particular area of work. Two topics are proposed for 
further consideration, namely Arctic security, referred 
to below as the Northern Flank, and resilience. 

Northern Flank contributions 

Finland will also be a Northern Flank nation. Its NATO 
membership will provide the Alliance with an enhanced 
capability to defend its Northern Flank. Today, five 
Arctic states are members of NATO and the Alliance’s 
collective defence also applies in the Arctic. How-
ever, the Arctic also plays a pivotal role in Russia’s 
great-power ambitions. Its nuclear-armed submarines 
operating under the Arctic Ocean ice cap provide Russia 
with a second-strike capability in the event of a nuclear 
war. Secondly, the Arctic Ocean provides Russia with its 
only uncontested access to the Atlantic Ocean. 

In the event of a major military confict between 
Russia and NATO, the sea lines of communication in 
the North Atlantic would play an essential role for 
the reinforcement of forces from North America to 
Europe. In this scenario, Russia may seek to disrupt 
these lines of communication to delay or prevent NATO 

JULY 2022   6 

https://www.nato.int/cps/en/natohq/topics_77646.htm
https://www.defense.gov/News/News-Stories/Article/Article/3080993/biden-says-nato-meets-challenges-of-today-prepares-to-counter-threats-of-tomorr/
https://www.defense.gov/News/News-Stories/Article/Article/3080993/biden-says-nato-meets-challenges-of-today-prepares-to-counter-threats-of-tomorr/
https://tvpworld.com/59119147/president-signs-homeland-defence-act
https://transformative.10


    

 

 

 
 
 

 
 
 

 
  
 

 

 
 
 

 
 
 

 

 
 
 
 
 

 
 
 

 
 
 

 
 

 
 
 

 
 
 
 
 

 
 
 
 
 

 
 

 

 
 
 
 

 
 

 
 

 
 
 

 
 

  

FIIA BRIEFI NG PAPER I 

reinforcements. Russian sub-surface operations in the 
North Atlantic could also pose a risk to NATO’s strate-
gic deterrence forces, as well as to critical data cables 
connecting Europe and North America. However, to 
be able to operate in the North Atlantic, Russian ves-
sels and submarines would need to enter the North 
Atlantic from the Arctic through the Greenland-
Iceland-United Kingdom Gap (GIUK Gap). It is of 
great importance for NATO to be able to project force 
in this region, including through adequate maritime 
awareness and anti-submarine warfare capabilities. 
Finland’s NATO membership will provide the Alliance 
with an enhanced ability to pursue these objectives. 

Resilience 

In 2016, NATO members agreed resilience guidelines 
and pledged to achieve Baseline Requirements for 
National Resilience. Tey further agreed a Strengthened 
Resilience Commitment in 2021. Tere are seven base-
line requirements against which Allies measure their 
level of preparedness, which reflect the core func-
tions of continuity of government, essential services 
to the population, and civil support to the military. In 
the Madrid Summit Declaration, Allies declared that 
NATO work on resilience would be enhanced “includ-
ing through nationally-developed goals and implemen-
tation plans”. As an Enhanced Opportunities Partner, 
Finland has already conducted crisis preparedness 
cooperation inside NATO structures and has actively 
participated in NATO meetings on resilience, ensuring 
a good degree of familiarity with pre-existing NATO 
work in this area. 

Finland could make a distinctive contribution to 
the Alliance in the field of resilience. It has a strong 
track record in civil preparedness planning as part of 
its comprehensive security model, including a high 
level of competence in matters of security of supply, 
owing to the nation’s geographic isolation from main-
land Europe. Finnish expertise and best practices could 
beneft other Allies, and therefore Finland may wish to 
study options for concrete proposals that it could make 
through appropriate channels. 

6. FINLAND’S FUTURE FOREIGN POLICY IDENTITY 

There are arguably two ways of looking at Finland’s 
integration into NATO – an evolutionary view that 
stresses continuity and a revolutionary view that 
stresses change. 

Te evolutionary view emphasizes Finland’s exist-
ing EU membership, experience as a NATO partner, 
and existing defence relations with, among others, the 
United States, the United Kingdom, and Nordic Allies. 
Tis view explains why Finland can join so quickly and 
easily: it is already largely interoperable and promises 
to be a fast learner for everything else – indeed a net 
contributor in certain areas. Tat view implicitly stress-
es Finland’s identity as a Nordic nation, looking up to 
Sweden as the natural tandem partner to coordinate 
with while going in, and to Norway as a model NATO 
member to learn from. Tat view also implies seeing 
Germany in a pivotal role, as is the case in the EU. 

Te revolutionary view stresses both the origin and 
the destination of the journey. Finland is joining in 
reaction to Russia’s war of aggression and in order to 
beneft from a mutual defence clause with the United 
States. Tis view implies seeing the United States in the 
pivotal role and secondarily the United Kingdom as an 
important Ally to work with. Tis view also implicitly 
emphasizes another dimension of Finland’s geography, 
namely its Baltic aspect, on the Baltic Sea and border-
ing Russia, like the Baltic states. Ultimately, the revolu-
tionary view is about Finland turning its back on Russia 
and breaking the last vestiges of any hold Moscow still 
has on Helsinki through implicit threats of coercion. 
And should there ever be a next time, Finland will not 
be fghting alone, and that is the point. In that sense, 
Finland has more in common with Eastern Flank Allies 
than with Nordic Allies. 

Both views are correct. Te evolutionary view ex-
plains why Finland’s integration into NATO will be 
rapid, successful, and smooth. It is also consistent with 
the specifc expertise Finland may wish to propose re-
lating to the Arctic and to resilience. Te revolutionary 
view has more to say about Finland’s sense of itself and 
likely changes to its foreign policy identity. 

Te revolutionary view is also strengthened by the 
fact that the Alliance that Finland is about to join is not 
the Alliance that existed on 23 February 2022, let alone 
the one that existed in January 2014. Russia’s war of 
aggression against Ukraine pushes NATO, for the sec-
ond time since the end of the Cold War, further and 
more decisively towards a core focus on deterrence and 
defence against Russia, including through a substantial 
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expansion of high-readiness forces and of the Alliance’s 
posture on the Eastern Flank. Tis is where Finland’s 
contributions will matter most and be most expect-
ed, and this is why a further rapprochement between 
Finland and the Baltic states, and frstly with Estonia, 
will naturally occur and should be pursued proactively. 

KEY TAKEAWAYS 

As Finland prepares to join NATO, the most immediate 
need is to study what contributions should be made 
to strengthen NATO’s deterrence and defence posture 
on the Eastern Flank and in the Baltic Sea region. In 
parallel, good alliance politics dictates that Finland 
should aim to contribute on the Southern Flank as 
well. Finland should aim for a seamless integration 

into the next cycle of the NATO Defence Planning 
Process (NDPP) and aim to ‘start strong to stay strong’ 
on NDPP capability targets, as well as on all other 
NATO commitments and pledges. 

Individual NATO Allies typically aim to be more 
salient than others in a small number of areas. The 
Arctic (Northern Flank) and Resilience are two pos-
sible areas that Finland could consider. 

Finland is both a Nordic and Northern Flank 
nation, with much in common with Sweden and 
Norway, and a Baltic and Eastern Flank nation, with 
much in common with Estonia. Entering NATO will 
be both a natural evolution and a deeper revolution 
in Finland’s security and defence policies. Te inte-
gration of these contrasting perspectives will shape 
Finland’s future foreign policy identity. 
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