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THE IMPACT OF THE ROMANIAN EU COUNCIL
PRESIDENCY ON THE DEGREE OF INCLUSIVENESS OF
NON-GOVERNMENTAL ACTORS IN THE NATIONAL
SYSTEM FOR COORDINATION OF EUROPEAN AFFAIRS

Alexandra Loy, PhD
Department of International Relations and European Integration
National University of Political Studies and Public Administration (SNSPA)
Bucharest, Romania
alexandra.loy@student.dri.snspa.ro

Abstract
The efficient and professional exercise of the first Romanian EU Council
Presidency is possible upon a thorough preparation that adds pressure on the
national system for coordination of European affairs to adapt its administrative
and coordination capacity not only with regard to logistical aspects of the
Presidency’s activities, but also to the elaboration of the political programme
implemented during the six month mandate. Hence, concerted action involving
both the central public administration and non-governmental actors is necessary
to maximize all the expertise available on EU issues in order to build a strong
European outlook for the Presidency role. The paper assesses the Council
Presidency’s potential to affect the development of the coordination system in
the long run related to its nature in terms of the degree of inclusiveness of nongovernmental actors in the process of defining the national position on European
affairs. In this sense, an analysis of the framework for cooperation between the
government and the civil society representatives in general and in the context of
the preparations for the Presidency was conducted through the theoretical lens
of the critical junctures concept in order to establish whether the transformations

5

Continuity and Change in European Governance

EUROPOLITY, vol. 12, no. 2, 2018

triggered by this event might have reorganized the pre-existent institutional
arrangements of the system. The analysis has revealed that although the
involvement of civil society actors in European affairs has increased in the last 2
years, a close cooperation with the Government is unlikely to continue in the
future past the Presidency, meaning that the latter fails to be a critical juncture in
the development of the coordination system.
Keywords
Civil society, coordination system, Council Presidency, critical juncture,
European affairs, Romania

1.INTRODUCTION
The current research1 is placed in the context of the preparatory process for the
Presidency of the Council of the European Union that will be taken over for the
first time by Romania on January 1st 2019. The exercise of the Presidency is not
only an opportunity for Romania to be at the centre of decision-making at the
European level and contribute to the best of its ability to the evolution of the
European project and its policies, thus enhancing its image, but it is also an
obligation to ensure the smooth functioning of the Council’s activity in terms of
coherence and continuity of the legislative work, act as an honest broker and
consensus facilitator in the negotiations on thematic dossiers and last but not
least, be a reliable partner in relation to the other member states and EU
institutions in order to advance the objectives on the European agenda. In this
sense, the exercise of the Presidency will be a challenge for Romania as it will be

The current paper contains extracts from the authors’ Doctoral Thesis titled “The Impact
of Romania’s Presidency of the Council of the European Union on the National System for
Coordination of European Affairs”, defended during an oral presentation on September
26th 2018 in Bucharest, at the headquarters of the National University for Political Studies
and Public Administration.
1
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carried out at the end of an institutional cycle, when all pending dossiers must be
closed before another Commission and heads of the European Parliament and
European Council are designated, but also in the context related to the difficult
negotiations on the future relationship with the United Kingdom after Brexit and
the multi annual financial framework for the period 2021-2027. On the other
hand, it should also be remembered that besides the supranational dimension of
the Presidency, there will be one at the national level focused on hosting official
delegations of the EU institutions for events, informal meetings of the Council,
workshop and seminars on sectorial issues, as well as delegations of the
European Parliament or the other member states’ national parliaments under the
parliamentary dimension of the Council Presidency. Therefore, the workload
and need for better coordination within the national system for coordination of
European affairs will certainly increase and solutions to effectively manage the
exercise of the Presidency should be devised.
With regard to the motivation underpinning the current research, I have chosen
to focus my attention on how the Presidency of the EU Council influences the
national system for coordination of European affairs in the wider context of
studies on the significance of the presidency of the Council after the entry into
force of the Treaty of Lisbon because I found it interesting to analyse how the
institutional architecture at home is modelled by the preparations for this
mandate, even more when they represent a premiere for the Romanian
authorities involved in the management of the European integration process.
Additionally, this kind of study represents not only a novelty with reference to
the elements of originality that it brings when analysing an on-going process
happening for the first time in Romania, but also an important contribution to
the scholarly literature that is generally under-developed and which addresses
the supranational dimension of the Presidency of the EU Council, to the
detriment of the domestic one.
The scholarly literature studying the Presidency of the EU Council post-Lisbon is
still an under-developed research field; most of the papers focus on issues such
as the significance of EU Council Presidency in the context of the Treaty of
Lisbon (Udovič and Svetličič 2012; Dinan 2013, Puetter 2014, Schout 2017), the
capacity to shape the agenda/the leadership and agenda-setter roles of the
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Council Presidency (Van Hecke and Bursens 2011, Verhoeff and Niemann 2011,
Alexandrova and Timmermans 2012, Smeets and Vennix 2014, Karolewski et al.
2017), the continuity of the legislative work of the Council (Udovič and Svetličič
2012; Warntjen 2013; Jensen and Nedergaard 2014; Raik 2015; Van Gruisen et al.
2017), the positioning on different policies vis-à-vis other institutional actors
(Vanhoonacker et al. 2011) or the conditions for influence/success of the
Presidency (Vandecasteele, Bossuyt and Orbie 2013; Svetličič and Cerjak 2015;
Vilpišauskas, Vandecasteele and Vaznonytė 2015). In addition to this, there are
several studies that provide assessments of how the Presidency of the Council
was handled by several Member States but these are generally descriptive
(Karlas 2009, Bergmüller 2010; Lajh 2010, Kaczinsky 2011, Adler-Nissen et al.,
2012, Kaniok and Steigrova 2014). Taking into account the literature gap
regarding the domestic dimension of the Council Presidency, the current
research may represent a step forward in this direction and may open new
avenues of research for other researchers.
The paper is organized in six sections as follows: the introductory part, outlining
the context of the study, the motivation underpinning the research and an
overview of the state-of-the-art scholarly literature on the Council Presidency;
the theoretical and outline of research section explaining the concept of critical
junctures and its use for the current study as well as how the analysis is
constructed; the methodology section detailing on the methods and approach
employed for data collection; the analysis divided into two sections, the first
tracing back the general framework of cooperation between the Government and
the non-governmental/civil society actors to the earliest days of the national
system for coordination of European affairs, while the second assessing this
relation and the changes brought to it by the preparations for the EU Council
Presidency; and finally, the concluding section summarizing the main findings of
the study.
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2. THEORETICAL APPROACH AND OUTLINE OF THE
RESEARCH
In order to provide more consistency, the paper will also have an important
theoretical foundation as I will study the impact of the EU Council Presidency on
the national system for coordination of European affairs through the concept of
critical junctures stemming from historical institutionalist theory. The concept
applies only to the analysis of path dependent institutions (where institutional
arrangements implemented at a certain point in time become settled because of
their capacity to shape the behaviours of organizational actors and outcomes in
the long run) and it is a moment in which “uncertainty as to the future of an
institutional arrangement fosters the ability of political agency and choice to play
a decisive causal role in setting an institution on another stable path of
development” (Capoccia 2015, 150). In simpler words, critical junctures are brief
periods of time in which decisions made by actors can influence the development
of an institution in the future.
In the context of the present research, the underlying assumption of the paper is
that the Presidency of the Council of the European Union is a critical juncture in
the development of the national system for coordination of European affairs in
Romania. However, due to the timeframe of the analysis that ends right before
the final phase of the organization process, the applicability of the critical
junctures concept can only be predicted. As such, the Presidency of the Council of
the European Union is perceived as a critical juncture as long as its potential to
produce change is proven. In order to substantiate this claim, I employed the
process-tracing approach as an instrument to rebuild the causal chain between
the outcome of the critical juncture, namely the transformations in the
organization and functioning of the national system for coordination of
European affairs and the critical juncture itself, respectively the Presidency of the
EU Council in the context of the preparatory process. Specifically, I mapped out
the development of the national coordination system for European Affairs with
regard to the nature of the coordination system in terms of the degree of
selectivity/comprehensiveness (indicator: the number of actors participating in
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the formulation of the national position, with a focus on the civil society/nongovernmental actors). The analysis was concluded in two separate stages that are
highly interconnected: in order to identify the changes to the nature of the
coordination system in terms of the degree of inclusiveness/comprehensiveness
in the context of the preparations for the Council Presidency, I had to first see
how the system presented itself in general and as such I traced back its evolution
to the formal beginning of the European integration process in 1995. Building on
the findings of the first stage, I then analysed the transformations that had
occurred in the relationship between the Government and the civil society
representatives as a result of the preparatory process for the Council Presidency.
Finally, I was able to assess the potential of this event to produce lasting change
in the national system for coordination of European affairs with regard to its
nature in terms of the degree of inclusiveness/comprehensiveness of other
actors.

3. METHODOLOGY
In order to collect both primary and secondary data that was subsequently
analysed and interpreted in the attempt to verify the research hypothesis that the
Presidency of the Council of the EU is a critical juncture in the development of
the national system for coordinating European affairs, I have employed methods
popular with the qualitative research design such as:
A qualitative questionnaire designed to obtain relevant and unique information
from institutional sources that otherwise would not be accessible. In this regard, I
addressed 30 questionnaires to the institutions of the central public
administration with a high level of expertise and responsibilities in the
management of European affairs (to 24 line ministries, the Parliament of
Romania, the Presidential Administration, the Permanent Representation of
Romania to the EU and to the Ministry of Foreign Affairs) in order to obtain
qualitative information on how the coordination is conducted in the context of
the preparations for the EU Council Presidency. Only half of the ministries were
able to provide focused and useful information, while the rest of them either

10

Continuity and Change in European Governance

EUROPOLITY, vol. 12, no. 2, 2018

referenced me to the MFA or did not reply at all. The communication with the
line ministries, as well as with the other institutions mentioned above was
facilitated based on the provisions of the Law no. 544/2001 regarding the free
access to public information and thus I would rate it as fairly good.
A structured interview in order to explore respondents in an orderly and
comprehensive manner while obtaining first-hand information as well as
keeping the interviewees focused on the subject of interest; the interview,
designed to contain open questions that stimulate the participants' openness to
provide more comprehensive information about the subject under consideration,
was designed to collect more data about a particular subject that is the object of
the research, namely the degree of inclusiveness/comprehensiveness of actors in
the civil / non-governmental sphere, but also to get an alternative perspective to
the institutional responses. In this regard, I contacted 15 civil society
representatives taking into account their expertise in the field of European affairs
and the possibility of direct participation in the process of preparing and
substantiating the agenda of the Council Presidency in the first half of 2019.
Among these, only five expressed their willingness to participate in an interview
that took place via electronic correspondence (via e-mail). The information
received from the five experts was extremely useful because it revealed that there
is a difference between the official version of the central authorities on the
openness to dialogue and cooperation with civil society representatives and the
latter's perception not only in the context of preparations for the Presidency of
the EU Council, but also in general with regard to the involvement in the
decision-making process at the level of the national system for coordinating
European affairs. Thus, I consider that the interview method was extremely
useful not only to gather more data on the degree of inclusion of nongovernmental actors in the management of European affairs at national level, but
also to check whether the apparent inclusiveness of the national coordination,
based on certain normative provisions, is real in practice.
Documentary analysis used as a complementary basis for research as well as a
validating method in relation to the data collected through the interview and
questionnaire methods. In this sense, I have used different types of documents
that can be grouped in the following categories: legislative texts and official
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documents published by the institutions of the central public administration
(reports, press releases, questions and interpellations of the Parliament of
Romania). The legislative texts have been extremely useful in mapping out the
development of the national system for the coordination of European affairs
since its inception to the present, but also to understand the basis of dialogue and
cooperation with the civil society representatives in the framework of the
national system for coordination of European affairs. Moreover, this type of
documents was the basis on which I built the first part of the applied research
and without which I could not have obtained a comparative view of the way in
which the national coordination system is organized and operates during an
ordinary period of activity versus how it functions and how it is organized
during the preparation of the EU Council Presidency. In other words, I would
not have been able to identify the potential for change of this event and therefore
I could not have analysed whether or not the EU Council Presidency is a critical
juncture in the development of the national system for coordination of European
affairs. On the other hand, the official documents published by the competent
institutions in the central public administration, such as reports, press releases
and questions and interpellations of the Parliament, have been a valuable source
of information on various aspects, such as the degree of inclusion of civil society
representatives in the decision-making process in the context of the preparations
for the EU Council Presidency.

4. THE INTER-INSTITUTIONAL RELATION OF THE
GOVERNMENT
WITH
THE
CIVIL-SOCIETY/
NONGOVERNMENTAL ACTORS
The first reference regarding the involvement of the civil society in the field of
European affairs at national level, in the beginning had nothing to do with
consultations or the active participation of civil society actors in the formulation
of the national position on European integration issues; rather, the Romanian
government, through the Department for European Integration (DEI), assumed
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the responsibility to “ensure an informational flow through period newsletters
regarding the evolution of the national and European integration process aimed
at disseminating the European idea among the civil society” (Article 2,
Government Decision no. 141 of March 9th 1995). Therefore, the government,
according to the provisions of the Decision no. 141/1995, had the obligation to
inform the civil society of the developments related to the European integration
of Romania in the monitoring stage. Later, during the negotiation for accession
stage, the provisions regarding the involvement of civil society representatives in
European affairs became more straightforward and paved the way for a real
participation of non-governmental actors in the preparatory process for accession
to the EU. In this sense, the Government Decision no. 14 of January 4 th 2001
contains a provision referring to the possibility for social partners and civil
society and/or interest groups’ representatives to take part in the working
sessions of the inter-ministerial committee for European integration, an
operational body that coordinated, analysed and debated the documents
elaborated by the institutions with competences regarding the accession to the
EU (Article 11). In addition, the decision-makers’ initiative to periodically inform
the civil society of the evolution of the national and European integration
process, as well as promoting the values and core elements of the EU, gained
continuity at least formally through legal provisions contained by the
Government Decisions regulating the institutional architecture for coordination
of European affairs (Government Decision no. 1075/2001 on the organisation and
functioning of the MEI) during the pre-accession stage.
Lastly, during the post-accession stage, the three major legal acts that established
and modified the national system for coordination of European affairs
(Government Decision no. 115/2008, Government Decision no. 379/2013 and
Government Decision 34/2017) contained provisions which created the
possibility for a wide range of non-governmental actors to participate in the
formulation of the national position at the lower levels of the coordination and
decision-making system for European affairs, namely at the level of the
Committee for coordination and the working groups. Actually, in the beginning,
the access of non-governmental actors was restricted to the level of working
groups [Article 8(9), Government Decision no. 115/2008], but this aspect
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changed in 2013 when the entry into force of the Government Decision no. 379
marked the second major institutional overhaul in the coordination of European
affairs in Romania, as well as an extension of the legal participatory basis
towards the level of the Committee for coordination [Article 5(7)]. The
Government Decision no. 34/2017, representing the current regulatory
framework for the functioning and organization of the national system for
coordination kept the provisions regarding the possibility for civil society actors
to take part in the reunions of the Committee and working groups intact. What is
more, the simple analysis of the content of the regulatory acts which formed the
basis for and shaped the national institutional architecture for coordination of
European affairs from 1995 until the presents indicates that there are only a few
provisions containing references to any form of collaboration between the
government and the civil society regarding the integration process or other EUrelated aspects in the pre-accession phase. Actually, the first reference of this
kind was made in 1995 (Government Decision no. 141/1995), another one can be
encountered in the text of the Government Decision no. 1075/2001 on the
organization and functioning of the MEI, after which there is a long pause until
2008 when finally, during the post-accession phase, the focus on the issue of
inclusiveness related to the participation of non-governmental actors in the
elaboration of the national position becomes more nuanced and continuous.
A worth mentioning aspect is that when comparing the pre-accession and postaccession periods, even the references as to who can participate in the decisionmaking on European affairs are more complex or specific in the latter case; all
three major legal acts that established and amended the functioning of the
national coordination system (Government Decision no. 115/2008; Government
Decision no. 379/2013 and Government Decision no. 34/2017) after 2007 specify
that the following categories take part in the reunions of the Committee for
coordination and the working groups: specialists from the Romanian Academy,
the European Institute of Romania, the scientific research institutes, the higher
education system, the non-governmental organizations as well as independent
experts [ Article 8(9), Government Decision no. 115/2008; Article 5(7) and Article
6(6), Government Decision no. 379/2013; Article 6(7) and Article 7(6),
Government Decision no. 34/2017]. Therefore, in the post-accession period, the
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national coordination system appears to be characterised by a fair degree of
inclusiveness with concern to non-governmental actors at least in theory. Since
there is no documented research on the inclusiveness of/ or the relation between
the institutions in charge of coordinating European affairs/with responsibilities
in managing EU-related issues and the civil society actors since Romania
embarked on the path of European integration more than two decades ago, I can
only assume that the obvious differences reflected by the legal acts with regard
to this aspect in the pre and post-accession stages are inherent to the
developments in the integration process of Romania. In other words, in the preaccession phase, for the most part, the focus was on building a coherent
institutional arrangement for coordinating the negotiation talks and the overall
process of European integration of Romania which often meant the centralization
of the entire process in the hands of the MFA or another body directly
subordinated to the Prime-Minister, as well as the decision-making was made at
a single highest level. The nature of the integration process at that time left little
room for the involvement of other institutional actors of the central public
administration such as the Parliament and almost no concern regarding the
relationship with non-governmental actors on European affairs.
Nevertheless, after the accession and achievement of the full membership, the
status of Romania changed and with it its responsibilities and obligations grew
more complex in the framework of the EU and every change to the institutional
system operated so far has been made in order to reflect the new status and the
legal institutional amendments of the EU as well as to improve Romania’s
participation in the EU decision-making process. In this context, the relationship
between the Parliament and the Government and between the Presidency and
the Government in coordinating European affairs has intensified. In the same
note, it appears that the attention to the issue of involving the civil society’s
representatives/non-governmental actors in the lower decision-making levels of
the national coordination system for European affairs has formally intensified as
well. I keep suggesting that the issue of improving inclusiveness with regard to
the national coordination of European affairs is only apparent/formal within the
provisions of the legal acts regulating the functioning of the national
coordination system because I believe that a distinction between a seemingly fair
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degree of inclusiveness that should characterise the coordination system
according to the current normative framework and the actual situation as
revealed during the analysis of interviews with several civil society
representatives (NGO activists, European affairs experts and members of the
academia) conducted for my research is necessary. The answers I received have
revealed that the attitude of the MFA towards the engagement of the civil society
in consultations on European affairs is rather reluctant and often the perception
of civil society actors on the openness of the MFA is that although the process
seems very transparent and accessible, it is reserved only for certain experts. One
of the interviewees has actually admitted that on sectorial subjects, even when
those were in connection or pertaining to the field of European affairs, the
discussions were initiated by the line ministries which, in turn discussed the
respective aspects with representatives of the MFA, and finally with
representatives from the civil society.
Another expert who answered my questions felt that there is not sufficient
promotion regarding the openness of the MFA for the engagement of other
actors, which makes it more difficult for those interested professionals to
participate in meetings at the level of the national Committee for coordination or
at the level of the working groups. Overall, among the civil society
representatives I have interviewed there is the awareness of the need for
cooperation between the MFA and the civil society actors with the aim to
identify the best answers to the current challenges arising in the process of interinstitutional coordination regarding the adoption of the national position in the
field of European affairs as this implies pooling a higher level of expertise from
both the central administration and the civil society. On the other hand, although
there are legal provisions which provide the opportunity for nongovernmental/civil society actors to participate in the formulation of the national
position at lower levels of decision-making – as I have previously shown -, in
reality this rarely happens because the manager of the national system for
coordination of European affairs, namely the MFA, does not sufficiently promote
a higher degree of inclusiveness of other actors either by directing specific
actions in the field or reaching to the civil society’s experts to provide expertise
on European policies. The engagement of the civil society in discussing European
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affairs is either left at the discretion of the line ministries or the civil society itself
which initiates debates on various EU-related subjects of interest. This finding is
further substantiated by the interviews when talking about the involvement of
civil society representatives in the preparation of the Romanian Presidency of the
Council which I will address in the next chapter. Finally, I could add my own
experience to support the claim that the openness of the MFA towards actors or
even ordinary citizens uninvolved in the national system for coordination of
European affairs is relative.
In my attempt at collecting data for the current research, I have reached out
directly to several public servants working in the MFA, at the Cabinet of the
Delegate Minister for European Affairs, with the aim at clarifying aspects related
to the preparatory process of the Council Presidency, but the feedback was
instant and ended with a refusal to share any information regarding the subject
or European affairs in general. The reason I was given was related to the nature
of their activity and confidentiality. This came as a surprise as the subject is
closely connected to the coordination of European affairs which in turn are part
of the internal public policy cycle and are not submitted to secrecy protocols as it
might happen in the case of foreign policy. What is more, my entire inquiry
process into the theme of coordinating European affairs at national levels and the
preparation of the Romanian Council Presidency was based on public
information from official sources which needed further clarification in order for
me to be able to understand how the system for coordination functions, which
institutional actors are involved, what is the relation between them and whether
the system suffered transformations during the preparatory process for the
Council Presidency; thus, I consider that the refusal on the part of public servants
in the MFA to discuss anything related to this subject or European affairs in
general validates the perception of the civil society representatives interviewed
regarding the relative degree of openness of the MFA towards communication
and cooperation with actors from outside the central public administration.
In conclusion, I would say that while the normative framework contains
provisions offering the possibility for non-governmental/civil society actors to
become involved in the decision-making on European affairs at the lower levels
of the national system for coordination, in reality their engagement by the MFA

17

Continuity and Change in European Governance

EUROPOLITY, vol. 12, no. 2, 2018

is under-promoted and reserved for certain experts. Additionally, the
information collected through the interviews suggested that the line ministries
are more open for collaboration and dialogue with civil society representatives
than the MFA which is in charge of the national system for coordination. An
explanation for this could be the fact that the coordination of European affairs,
although managed by the Cabinet of the Delegate Minister, is according to the
law the responsibility of the MFA whose nature of activity makes it less
accessible for other actors.
The aim of this chapter has been, on one hand, to map out the development of
the national system for coordination of European affairs since its inception in
1995
until
present
in
order
to
establish
the
degree
of
centralization/decentralization characterising it (by looking at the position of the
institutions concerned), and, on the other hand, to establish the degree of
selectivity/comprehensiveness of the system by looking at the actors
participating in the formulation of the national position of Romania. In the first
case, my analysis has concluded that the national system for coordination of
European affairs is characterised by a high level of centralization with the MFA
acting as a centralizer due to its role as manager of the coordination process. In
the second case, the analysis focused on the role of the Parliament, the
Presidency and the non-governmental/civil society actors in the decisionmaking process at the level of the national system for coordination of European
affairs; the findings indicate that overall the process of coordination is
characterised by a fair degree of comprehensiveness which is rooted in the
normative framework regulating the functioning of the system, as well as the
relation between the executive and the legislative. However, the engagement of
the legislative differs from the Presidency or the civil society actors’; while the
relation between the Parliament and the Government in the field of European
affairs has a solid legal basis which allows the first to control the actions of the
latter during the decision-making process, the inter-institutional relation of the
Presidency with the Government is poorly regulated which has often sparked
tensions and conflicts regarding the positioning of the first as the main public
communicator on European issues – a role that legally pertains to the
government –, but has also allowed the Presidency to assume a hierarchical role
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instead of working with the Government as equal partners in the coordination
process (both institutions representing the executive power). The cooperation
between the government and the actors from the civil society in the field of
European affairs is backed by provisions that provide the possibility for the latter
to participate in the formulation of the national position at the lower levels of the
national system for coordination which constitute a firm basis for consolidating
the degree of comprehensiveness. Nevertheless, my research has shown that the
openness of the MFA, as manager of the coordination process, towards dialogue
and cooperation with the civil society representatives is rather low in reality,
while the line ministries are more willing to engage them in discussing sectorial
issues. In this context, I would say that overall the national system for
coordination
of
European
affairs
displays
a
fair
degree
of
comprehensiveness/inclusiveness of other institutional and non-governmental
actors, but this degree has its nuances given by the government’s relation to each
of the three actors.
Building on the analysis conducted in this chapter, I will further investigate
whether the national system for coordination of European affairs has suffered
any changes in the context of the preparations for the Romanian Presidency of
the Council; the aim of the following section is to establish a causal link between
the changes and the Presidency of the Council in an attempt at proving the
research hypothesis that the latter is a significant event that can affect the
development of the national coordination system. In order to fulfil this objective,
I will analyse the transformations related to the inter-institutional relation of the
Government with the civil society/non-governmental actors which is indicative
of the degree of comprehensiveness/inclusiveness of the system. Also, the
analysis will be based on relevant data obtained through the application of
several questionnaires addressed to the public institutions with competences and
responsibilities in the field of European affairs within the Government’s
composition, the Parliament, the Presidency, or data obtained from the
interviews with civil society actors, as well as from documents of the two
Chambers of the Parliament (questions and interpellations) or the MFA (the
reports of the working groups of the Public Consultation Forum “EU-RO 2019”)
available on the websites run by these institutions.
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5. THE INSTITUTIONAL RELATION OF THE GOVERNMENT
WITH THE CIVIL SOCIETY/NON-GOVERNMENTAL ACTORS
IN THE CONTEXT OF THE PREPARATORY PROCESS FOR
THE COUNCIL PRESIDENCY
The process of establishing the priorities and programme of the Presidency of the
Council is a very complex task for any member state which must take into
account the current agenda of the EU, as well as the main legislative dossiers
under negotiation. In this sense, Romania will be in the position to propose for
debate subjects of major interest for the country and work towards their
advancement on the agenda. This means that the Romanian Government must
take every necessary step in order to formulate clear objectives for the six-month
mandate at the helm of the Council and pool all the expertise available at the
level of the public administration, as well as from the civil society/nongovernmental actors. The two Memorandums released by the Romanian
Government in 2016, respectively in 2017 acknowledged the need to involve all
relevant actors both from the public and private sphere in the process of shaping
the priorities and programme for Romania’s Council Presidency. This activity,
complementary to the one taking place at governmental level, will be carried out
following a comprehensive and wide process of public consultations, analysis
and debates. The start of the public consultations was given on October 24 th 2016,
in Bucharest, during a public event1 hosted by the then Prime-Minister Dacian
Ciolos, who presented a calendar of public debates to be organized in the period
November 2016 – June 2017. These debates have been organized with the
support of the European Institute of Romania, the Romanian Diplomatic
Institute, as well as the Info-Europa Centre and their thematic approach followed
the logic of the EU Council’s configurations. The line ministries endorsed the
subjects proposed during the debates at the meetings of the inter-ministerial

For more information please access https://haga.mae.ro/local-news/1196; last accessed
in June 2018.
1
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Council and forwarded them to other relevant institutions with competences in
the field of European affairs for contributions.
However, only half of the envisaged public consultation events were organised
in the last two months of first half of 2017 with regard to subjects such as the
energy security of Europe, the impact of migration on the labour market at
European level, the multi-annual Financial Framework post-2020 (organized in
partnership with the Ministry of Public Finances), the free circulation on the EU
labour market (organized in partnership with the Ministry of Labour and Social
Justice) or the challenges and priorities of the European project and the issue of
foreign affairs within the EU context (institutional answer from the MFA to the
parliamentary question of Adrian-Claudiu Prisnel, MP)1. These events,
organized during the Cabinet of Mihai Tudose, did not have the anticipated
impact regarding the inclusion of an important part of the civil society actors
who had the feeling that the public authorities did not take sufficient action to
engage them in the organization of the EU Council Presidency which also
contributed to the perception that the overall preparatory process was delayed.
This situation prompted several non-governmental organizations with expertise
in the field of European affairs to address an open letter 2 in June 2017 to the
newly appointed Delegate Minister for European affairs in which they signalled
the lack of any coordination measures or mechanisms with the civil society actors
in the contents of the two Memorandums released by the Government, as well as
the low level of communication and inclusiveness of civil society experts,
members of the academia or journalists by the former cabinets in the preparatory
process for the EU Council Presidency.
Moreover, the letter highlighted the ambiguity related to the organization of the
public consultation events in terms of the subjects approached, objectives, time

Parliamentary
question
no.
1532A/20-09-2017,
available
at
URL:
http://www.cdep.ro/pls/parlam/interpelari.detalii?idi=49288&idl=1; last accessed in
June 2018.
2 The full content of the letter can be read at URL: https://www.stiri.ong/institutii-silegislatie/romania/scrisoare-deschisa-pregatiri-presedintia-romana-a-consiliului-ue; last
accessed in June 2018.
1
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and place. The same impression, that the debates were not sufficiently promoted
in order to stimulate the early participation of civil society representatives, was
shared with me by one of the experts I interviewed. Finally, the letter reminded
the Delegate Minister that the civil society engagement is valuable not only from
the perspective of sharing ideas and forwarding proposals regarding the
preparations of the Council Presidency, but also from the perspective of the role
these actors can play in the implementation of the Presidency’s calendar,
including raising the public awareness with respect to the significance of this
task or the promotion at European level of the country’s priorities and objectives
prior and during the exercise of the mandate by Romania.
Following this address, the Delegate Minister ensured the civil society actors of
the MFA and the Government’s willingness to conduct a very transparent and
inclusive preparatory process for all relevant actors and their contributions in the
preparatory process for the Council Presidency. The Delegate Minister also
informed the public of the Government’s intention to accelerate the preparatory
process both in terms of coordination of the structures with responsibilities in the
field of European integration and establishment of the permanent dialogue and
cooperation with the non-governmental sector1. In this sense, the MFA launched
in the second half of 2017 a campaign, titled “European Dialogues”, comprising a
series of 11 public debates in cooperation with several line ministries (the
Ministry of Communications and Information Society; the Ministry of
Transports), public universities (Bucharest University of Economic Studies;
Babeș-Bolyai University of Cluj-Napoca; University of Agronomic Sciences and
Veterinary Medicine of Bucharest, etc.) and public institutions (the European
Institute of Romania; the Romanian Diplomatic Institute) that were attended by
think-thank representatives, academics and experts on sectorial policies/EUrelated issues. The public debate campaign continued in the first month of 2018
with other 9 relevant events being organized under the auspices of the MFA and
in partnership with public universities from other cities in Romania (Iași, Pitești,

The full response of the Delegate Minister to the civil society’s open letter can be read at
URL: https://www.mae.ro/node/42440; last accessed in June 2018.
1

22

Continuity and Change in European Governance

EUROPOLITY, vol. 12, no. 2, 2018

Sibiu) and institutions. The organization of these events all over the country
indicates the government’s, respectively the MFA’s, attempt to raise awareness
of the preparations related to the Romanian EU Council Presidency in 2019 and
engage a greater number of public and private actors in shaping the political
agenda of the future Presidency. The themes of the debates organized so far
ranged from discussing the reform of the Common Agricultural Policy and
Cohesion Policy, competitiveness, the future of the EU and digitalization to
Romania’s accession to the Euro area and the future 7 year Multi-annual
Financial Framework.1 Further information provided by the MFA revealed that
the Government was intensifying its efforts at putting together the line
ministries’ proposals for a diversified and comprehensive calendar regarding the
events and informal reunions during the exercise of the Presidency to include as
many actions as possible at local level and civil society representatives as early as
the summer of 2017 (institutional answer from the MFA to the parliamentary
question of Adrian-Claudiu Prisnel, MP).
However, the most prominent action taken by the MFA, through the Delegate
Minister, to highlight the transparency and inclusiveness of the process
regarding the establishment of the Romanian EU Council Presidency’s agenda
was the creation of the public consultation, debate and communication Forum in
view of preparing and exercising the Presidency – EU-RO 2019. The Forum was
created through the MFA and the Delegate Minister’s Order no 1688/September
25th 2017 with a mission to establish the institutional framework for debate with
civil society representatives regarding the subjects of interest for Romania during
the exercise of the Presidency in 2019. The official launching of the Forum took
place on January 25th, 2018, at the headquarters of the National University for
Political Studies and Public Administration, in the presence of numerous
representatives of public authorities, local and central administration, employers'
representatives, trade unions, academics, members of civil society, journalists
and representatives of Romanian delegations within the consultative structures

The integral list of public debates and details about the organization, theme and
attendance
of
each
event
can
be
consulted
at
URL:
http://www.romania2019.eu/calendar-de-dezbateri-publice/; last accessed in June 2018.
1
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of the European Union, the European Economic and Social Committee,
respectively the European Committee of the Regions 1. This consultative
structure, under the coordination of the Delegate Minister for European affairs,
organized two working sessions between February 1 st – March 1st, with the
participation of 500 representatives from the civil society in 17 groups
constituted along the thematic lines of the EU Council’s configurations. Each
group was headed by a coordinator/facilitator, tasked with centralizing the
proposals from the participants and drawing up the final report of the meetings
(institutional answer, Ministry of Foreign Affairs). Each group was also assisted
by representatives from the MFA who provided feedback to certain proposals on
request and took care of the logistical aspects regarding the manner to conduct
the meetings. Upon completion of the first stage of consultations and debates in
an institutional format, the MFA’s reaction, through the Delegate Minister, was
very positive regarding the amount of proposals received from the civil society
representatives. In this sense, the MFA publicly announced that the reports of the
Forum would be sent to the line ministries to be analysed and, if found relevant,
integrated in the reflection process dedicated to shaping the political agenda for
the EU Council Presidency in 2019. Finally, the Delegate Minister informed the
public that the consultations would be continued at the same time inviting every
person interested to contribute to the substantiation of Romania’s positions
during the exercise of the Presidency, as well as in the wide context of the EU
decision-making process through an online questionnaire available on the
website dedicated to the preparation of the Council Presidency 2.
However, upon analysing the opinions and suggestions in several reports 3
prepared by the working group (WG) coordinators, the overall quality of the

For more information please access https://www.mae.ro/node/44806; last accessed in
June 2018.
2
The integral press release of the MFA can be read at URL:
http://www.romania2019.eu/2018/03/02/victor-negrescu-forumul-eu-ro-2019-agenerat-multe-idei-constructive/; last accessed in June 2018.
3 The reports of the following Working Groups (Justice; Economic and Financial Aspects;
Regional Development; Agriculture and Fisheries; Foreign Affairs and Defence;
1
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consultation process during the meetings of the Forum was not the best. Also,
the interviews I have conducted support the critical points of view formulated
with regard to the organization of the debates as four of the five experts
approached have been involved in these consultations either as ordinary
participants or as group coordinators. The five reports in question and the
interviews point to several factors that have contributed to the weaker quality of
discussions and the final contributions of each WG. First of all, it is generally
agreed among participants that the time for reflection allocated to each party (2
face-to-face meetings) by the coordinator of the Forum was insufficient for the
elaboration of more qualitative and specific proposals in the sectorial fields
relevant for the preparation and implementation of Romania’s political agenda
during the exercise of the EU Council Presidency. Secondly, the participants
have noted that the overall organization of the Forum was done in a hasty
manner correlated to the amount of time provided to develop proposals and run
a selection of the most relevant in order to be forwarded to the MFA for analysis,
but also to the extremely rapid acceptance of the expert’s candidacies to actively
participate in the Forum. Third, while in the first session of debate, the
participation and active involvement of the WGs’ members were high, their
expectations for the second round of discussions dropped together with their
interest to participate and give feedback to the ideas that were taking shape;
some of those present have renounced to express their opinions and/proposals
and even leave the WGs. Two of the working group coordinators share the
opinion that this might have come as a result of the complexity of the themes
under discussions, which required more time for thinking between the two
sessions, as well as the optimal formula sought by the organizers regarding the
technicality of the proposals and the European dimension given to the entire
process of debate and consultation which limited the direct interest of the
participants. As the coordinator of the Foreign Affairs and Defence WG was
noting in his report, the majority of participants in the meetings of his party were

Employment
and
Social
Policy)
can
be
consulted
at
http://www.romania2019.eu/agenda-dezbaterilor/; last accessed in June 2018.
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rarely focused on the actual themes of the group and most of the time their
proposals were suited to the thematic fields of other WGs. This points to a fourth
determining factor for the quality of the consultations and their final output,
namely the different levels of knowledge and expertise of the participants
regarding the European objectives and latest developments in the EU sectorial
policy fields. In this sense, the worst lack of expertise was, according to the
report, encountered by the Foreign Affairs and Defence WG whose coordinator
agreed with the MFA’s representatives that an off the record meeting be held
with relevant non-governmental organizations (ASPEN Institute, New Strategy
Centre, Romanian Centre for European Policies, Centre for Conflict Prevention
and Early Warning) separately to the activities in the Forum in order to offer a
substantiated contribution to the priorities of the future Romanian Presidency of
the Council in this field. Lastly, the reports and interviews revealed that the final
contributions of the WGs were obtained through the centralization of proposals
via e-mail, web-based document editors – Google Docs – or telephone, which
indicates an alternative solution to communicate between the members of the
working parties considering the limited time for face-to-face consultations; while
the use of electronic communication was indeed a solution in this context, it is
still true that this did not ensure the equal engagement of participants and, thus,
it did not help in the formulation of substantial proposals.
Despite the major organization flaws of the consultation Forum, the initiative of
the MFA was appreciated by all actors involved as a real institutional attempt of
the national coordinator for European affairs at creating a framework for
dialogue with the civil society’s representatives in the context regarding the
preparations for Romania taking over the EU Council Presidency. Taking into
account the rather low degree of inclusiveness of other institutional and nongovernmental actors that generally characterises the national system for
coordination of European affairs (even more the MFA, as the institution in
charge of running the system, than the line ministries as I have already
mentioned in the previous chapter), the openness of the MFA is considered a
rare opportunity by the civil society actors to participate in the decision-making
process on European affairs as they have long been wanting and asking for (see
the open letter addressed to the Delegate Minister). The WGs’ reports and the
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interviews mention the express desire of the civil society experts to continue
working together to identify the challenges and opportunities that might arise
during the exercise of the EU Council Presidency both at central and local level.
Actually, one expert felt that the activities of the Forum were mostly accessible
for actors from the capital considering that the consultations have been
exclusively held in Bucharest, which indicates the necessity to broaden the
process in order to give civil society actors from all over the country and at all
levels the possibility to participate in the debates organized by the MFA.
However, it is unclear how the dialogue with the civil society actors will
continue beyond the format of the EU-RO 2019 Forum.
The experts I have interviewed relied to me that they were unaware of the MFA’s
plans in this direction although they expressed their availability to maintain the
cooperation with the central administration in the context of the preparation and
exercise of the Presidency. Instead, the MFA would provide the civil society
representatives with the opportunity to forward proposals regarding the
organization of certain events under the auspices of the EU Council Presidency
that would be selected based on a list of criteria established by the MFA. It
appears that the engagement actions would further originate from the civil
society rather than the Government which would not be surprising as the experts
interviewed noted that generally the desire and openness to engage in dialogue
with the institutions in the central administration comes from the nongovernmental side. Additionally, it is important to highlight that the
questionnaire available on the website dedicated to the organization of the
Presidency (referred to by the Delegate Minister in the press release immediately
after the end of consultations in the Forum) was discarded by the experts
interviewed as an efficient method to enhance the involvement of citizens in
shaping the national position of Romania as there is no feedback mechanism
involved. Therefore, in the absence of other initiatives from the organizers, the
civil society actors contacted several line ministries in order to ensure their
cooperation and support to organize public debates on EU-related issues of
relevance for the future Romanian Presidency of the EU Council. In this sense,
two experts pointed to the initiative of the Digital Citizens think-thank, which
obtained the support of the Ministry of Communications and Information
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Society, to organize a wide consultation and promotion campaign (Leaders in the
Digital rEvolution) regarding the priorities in the digital sector, based on the
Forum’s contributions, at both national and European level. The aim of the
campaign would also be to look beyond the context of the EU Council
Presidency to the contributions that could be brought by civil society actors in
the process of shaping the post-2020 Digital Agenda. According to the personal
and professional experience of one expert from the civil society, the institutional
relation with the line ministries should be cultivated more with regard to the
capitalization of expertise necessary for the establishment and later
implementation of Romania’s agenda for the EU Council Presidency; in her
opinion, the contributions of the civil society actors would be more relevant and
realistic if this relation were managed by each line ministry and less by the MFA
(which is already in charge of coordinating the whole process of decision-making
on European affairs) with regard to sectorial issues. In this context, the MFA
should only fulfil its responsibility of institutional coordination regarding the
preparation and exercise of the EU Council Presidency, thus ensuring the general
guidelines of the process and less a facilitating role in the direct institutional
relation to the civil society on sectorial matters.
From what was revealed by the reports of several WGs within the EU-RO 2019
consultation Forum and the interviews held with several civil society
representatives with expertise in the field of European affairs, as well as from the
MFA’s answers to parliamentary questions and interpellations, the degree of
inclusiveness/comprehensiveness of the national coordination system for
European affairs has been enhanced in the context related to the organization of
the EU Council Presidency. In this sense, it is important to highlight the gradual
engagement of civil society actors in the process of establishing the political
agenda for the Presidency as the latter progressed across the coordination of
different successive cabinets. In this sense, the start of the consultation process
was given almost at the end of 2016 by the government of Dacian Cioloș through
the organization of a kick-off conference which introduced the calendar of public
debates for the next six months. However, less than half of the public events
scheduled actually took place and their visibility was rather low, as the experts
interviewed confirmed; this has not only generated a weak involvement of the
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civil society actors in the first half of 2017, but also the reaction of several
prominent non-governmental organizations to express their dissatisfaction
regarding the lack of transparency, inclusiveness and communication of the
Government about the slow evolution of the preparatory process. Consequently,
the newly appointed Delegate Minister for European Affairs in the Mihai Tudose
Cabinet reassured the civil society representatives of the MFA’s and the
Government’s overall desire and interest to include as many public and private
actors as possible to contribute to the shaping of Romania’s EU Council
Presidency political agenda. In this sense, the MFA intensified the public
consultation and debate campaign both at central and national level, in
partnership with several line ministries with competence in the field of European
affairs, as well as public institutions from the academic and research sphere from
several important cities in Romania, in an attempt at gradually building a steady
and strong connection to the civil society actors. In addition, the MFA’s greatest
achievement, from the perspective of the Delegate Minister, was the creation of
the EU-RO 2019 Forum which was intended as a formal framework for dialogue
with civil society representatives on the themes related to the EU Council
Presidency. The great number of participants (500 people) and the output of the
working sessions of the Forum was very appreciated by the organizers who
committed themselves to integrate the relevant contributions into the reflection
process carried out at the level of the line ministries to define the topics of
interest and the promotion objectives for the Romanian EU Council Presidency
in the first semester of 2019.
However, my research has revealed that the perspective of the experts directly
involved in the working sessions of the consultation Forum differs to a great
degree from the official one with regard to the overall success and quality of
discussions and contributions resulting at the end of the process. The main
factors highlighted by the interviewees and the reports of several WGs, as
negatively affecting the whole process of consultation, were related to the very
organization of the Forum. In this sense, the limited time for consultations and
drafting proposals (the consultations were condensed in only two working
sessions), the heterogeneity of the participants with different levels of knowledge
and expertise on the sectorial themes of the WGs, the lower participation in the
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second and final consultation session and last, but not least, the hasty manner in
which the approval of experts’ applications was made correlated to the little
amount of time for reflection between meetings and the communication methods
used to compensate for the limited face-to-face time, diminished the possibility
to draft more substantiated and specific proposals. Despite the participants’
feeling that the consultation Forum could have been better organized in order to
bring out the full potential of the experts and foster better contributions, the
general opinion was that the initiative of the MFA to provide a formal
framework for consultations with the civil society, and at the same time
continuity to this process, was a rare occasion in which the MFA was this open to
the engagement of civil society actors in activities related to the coordination of
European affairs. As such, the civil society representatives believe that this
opportunity should be taken in order to step up their involvement in the
preparation and exercise of the EU Council Presidency even though it would
mean that the extra effort would come from the non-governmental side as it
usually happens in the relation with the public institutions with competences in
the field of European affairs. Unfortunately, the expectations of the civil society
representatives with regard to the continuation of the debate in the framework of
the Forum are still far from being met. While it is true that after the first stage of
consultation and debate within the Forum there have been several other public
events of sectorial issues organized at central and national level, the experts
interviewed admitted to not having further information on the plans of the
Government, respectively the MFA, to continue working with the civil society
through this arrangement (the Forum) or within other formats. Therefore, some
of them relied to me that they would rather seek to establish a functional
cooperation with the line ministries on sectorial issues of interest in the context of
the Romanian EU Council Presidency as their contributions would be better
integrated. In conclusion, considering all the aspects revealed through my
research, the degree of comprehensiveness/inclusiveness of the national system
for coordination of European affairs in relation to the civil society actors has
definitely improved in the context regarding the preparations of the Presidency
compared to an ordinary period in the functioning of the coordination system
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(see more in the previous section) regardless of the general quality and depth of
cooperation and dialogue.

6. CONCLUSIONS
The hereby paper is aimed at establishing whether the Council Presidency can be
a critical juncture in the development of the national system for coordination of
European affairs with respect to its nature in terms of the degree of
inclusiveness/comprehensiveness of other non-governmental actors in the
process of formulating the national position on EU-related issues. In this sense,
my analysis has revealed that there are several normative provisions related to
the possibility of civil society representatives to participate in the process of
substantiating the national position of Romania at the lower levels of the
coordination system. In reality, however, it turned out that the government's
openness to dialogue with the civil society actors is low, especially in the case of
the MFA, and the civil society representatives are generally the ones who initiate
consultation with the central administration institutions with responsibilities in
the coordination of European affairs. In the context of preparing the EU Council
Presidency, I have noticed a gradual openness of the MFA towards dialogue and
cooperation with civil society representatives in order to define Romania's
priorities and political agenda for this mandate, which increased in the summer
of 2017, when the European affairs portfolio at the MFA was taken over by the
Delegate Minister Victor Negrescu. The gradual openness towards the
involvement of the civil society actors I have referred to so far has consisted in
organizing public debates on topics of interest for the Romanian Presidency in
2019 and the creation of the EU-RO 2019 Public Consultation and Debate Forum.
The Forum is the most relevant initiative of the MFA regarding the establishment
of a formal framework for dialogue with the civil society, and its organization
was considered a success by the decision-makers. However, my research has
indicated that the Forum was in fact relatively successful due to the poor
organization of the meetings, which affected the quality of the experts' final
contributions and did not have the continuity expected by the civil society
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representatives. In addition, the communication with the MFA outside the
consultation and debate Forum has proved unproductive given that the civil
society experts were unaware of any plans to further involve them in the
preparation and subsequent exercise of the Presidency of the EU Council. In this
regard, some of the experts I discussed with admitted that it was preferable to
have a direct relationship with the line ministries in sectorial issues rather than
the MFA, which should only retain the role of coordinator of the preparatory
process at the national level while giving up the mediating role in relation to the
line ministries. Despite the shortcomings expressed regarding the effectiveness of
the consultation Forum and the public debate campaign organized by the MFA
in partnership with public institutions in Romania, the civil society actors have
generally appreciated the exceptional openness of the authorities in the context
of the preparations for the Presidency of the EU Council and expressed their
hope to continue to improve the dialogue between the two parties. However,
with regard to the degree of inclusion of civil society actors in the process of
establishing their national position in European affairs, the Presidency of the EU
Council cannot be considered a critical juncture since there is much uncertainty
regarding the way the dialogue with the public authorities will continue even in
the near future. From what I understood from the civil society representatives I
interviewed, it is highly likely that the openness shown by the MFA is only a
one-time occurrence.
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Abstract
Researchers' attention for the Game Theory increased during the Cold War, and
even more after this moment, therefore nowadays it is being used in multiple
domains. This evolution led, inevitably, to the overuse of different concepts
and/or elements, an eloquent example being what happened during the
Ukrainian crisis of 2014 and after it.
The main purpose of this paper is to examine the ‟race” for Ukraine between the
Russian Federation and the West, analysed through the concepts of zero-sum
games and mixed-motive games. The research will focus on the Russian state. The
conclusions of my endeavour are that the zero sum-games are too simplistic and
are not the appropriate tool to use to understand the foreign policy of the
Russian Federation, whereas the mixed-motives games are more suited for this
kind of process.
Keywords
Mixed-motive games; the Russian Federation; the West; Ukraine; zero sumgames.
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1. INTRODUCTION
The year of 2014 marked the international scene and the near future in a
fundamental manner. Although one may remember other difficult times, like the
Russian military intervention in Georgia, from 2008, the Chechen conflict, or the
disputes with Ukraine over the transit of Russian energy resources to Europe, we
can say that, after the Cold War and the disintegration of the Soviet Union,
nowadays we witness the most tense situation between the West and the Russian
state under Vladimir Putin.
After the annexation of Crimea and Sevastopol, the West condemned such
actions and decided to react by introducing a series of economic sanctions. The
conflict in Syria, where the Kremlin chose to intervene in supporting Bashar alAssad, against the Western interests, is a good indicator of the increasing tension
which led to a great deal of attention on the military dimension of states.
Moscow’s decisions regarding Syria led to an extremely tense and dangerous
event in 2015, when the Turkish aviation shot down two SU-24 Russian planes,
after the two aircrafts ventured on Turkish territory. It was the first time since
1950 when one of NATO’s members shot down a Russian military plane.
As expected, the actions from 2014 changed the researchers’ perception. In an
analysis of the international think tank The Jamestown Foundation, named
‟Syrian War and the Return of Zero-Sum Thinking in Russian-US relations”, Pavel
Felgenhauer1 (2017) states, about the relationship between the United States and
Russia, that ‟Washington and Moscow are becoming ever more deeply engaged
in a worldwide zero-sum game, with no letup in sight”. Rolf Mowatt-Larsen2
(2016), senior fellow at Harvard Kennedy School’s Belfer Center for Science and
International Affairs, also highlighted the present situation, saying: ‟Left
unchecked, the zero-sum game the US and Russia are playing will produce the

He is a Moscow-based defense analyst and columnist for Novaya Gazeta as well as a nonresident senior fellow at The Jamestown Foundation.
2 Served over three years as the Director of Intelligence and Counterintelligence at the U.S.
Department of Energy, and he also worked for 23 years as a CIA intelligence officer in
various domestic and international posts.
1
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global disorder neither country desires”. They labelled Kremlin’s foreign policy,
regardless the subject, as being one which falls into the category of zero-sum
games, but, as mentioned before, the main objective of this paper is to highlight
the limited degree of a zero-sum approach, in relation to the more elaborate
mixed-motive one, and the contemporary need to overcome this bellicose logic.
The methodological approach is based on document analysis and conceptual
analysis. For the direct document analysis, I will use: The Foreign Policy Concept
of the Russian Federation from 2013 and 2016; The Military Doctrine of the
Russian Federation – 2014, National Security Strategy of the Russian Federation –
2015; the European Neighbourhood Policy and the Eastern Partnership; Strategic
Concept for the Defence and Security of the Members of the North Atlantic
Treaty Organization – 2010, Wales Summit Declaration – 2014, Warsaw Summit
Communiqué – 2016, and other public statements; for the indirect analysis, I will
use research documents.
From a theoretical point of view, this paper is based on elements of Game Theory;
I intend to explore here the events regarding the above-mentioned subject
between 2014 and 2017 through the categories of zero-sum games and of mixedmotive games.
The hypothesis of this paper is that the concept of zero-sum games is limited,
therefore, a more complex approach is needed. Even if the first concept (of zerosum games) can be seen as useful in the context of the fight for Ukraine between
the Russian Federation and the West, it is also limited.

2. GENERAL ELEMENTS OF GAME THEORY
The ideas behind Game Theory can be found, in the view of some authors, long
before the twentieth century in ‟[…] the Bible, the Talmud, the works of
Descartes and Sun Tzu, and the writings of Charles Darwin” (Huang 2010, 1),
but others consider that it started with ‟[…] the work of Daniel Bernoulli, a
mathematician born in 1700” (Huang 2010, 1), or with the work of Thomas Bayes
(Huang 2010, 1), who offered the famous theorem.
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Most authors consider the year of 1944 the main starting point in Game Theory.
John von Neumann and Oskar Morgenstern publish ‟Theory of Games and
Economic Behaviour”. Between 1950 and 1960, Game Theory was mainly applied to
solve problems in politics and war. Due to these developments, in the late 1960s
and early 1970s, Game Theory became ‟[…] a new formal language for economics
in particular” (Hans 2008, 2). This period coincides with the moment when Game
Theory, as a way of approaching strategic situations, has begun to be used in
multiple/different fields, including in the economic sphere, in international
relations, business, biology.
Consequently, Game Theory, and everything related to it, has expanded
substantially through the establishment of numerous research centres in different
countries and universities. It has been successfully applied in areas like ‟[…]
evolutionary biology (Maynard Smith 1982; Selten 1980) and computer science,
where system failures are modelled as competing players in a destructive game
designed to model worst-case scenarios” (Kelly 2003, 14).
Game theory ‟[…] analyses the interaction between agents and formulates
hypotheses about their behaviour and the final outcome in games […]” (Finus
2001, 1), or, in other words, ‟Game theory is concerned with how rational
individuals make decisions when they are mutually interdependent” (Romp
1997, 1). This leads us to the core element of Game Theory, the concept of
instrumental rationality which means ‟[…] that individuals are assumed to act in
their own self-interest. This supposes that individuals can determine, at least
probabilistically, the outcome of their actions, and have preferences over these
out-comes” (Romp 1997, 2). An element of individualism in Game Theory means
that the subjects are always trying to maximize their own interests. It is also
important to specify this mutual interdependence, which translates here by the
fact that ‟[…] in this situation, the welfare of any individual in a game is, at least
partially, determined by the actions of other players in the game” (Romp 1997,
3).
Before going further, I have to mention here some of the most important, but by
no means all the limits of Game Theory. Starting from the idea which claims that,
‟Of the serious challenges to game theory mounted over the last few years, the
three issues of rationality, indeterminacy and inconsistency are the most
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interesting” (Kelly 2003, 174), in what follows, I will explore two of those
dimensions. Instead of talking about inconsistency, which concerns the technique
of backward induction and the concept of subgame perfect Nash equilibrium, I
will include the limits which refer to the game rules.
The first critique focuses on instrumental rationality which can be problematic in
a game like Prisoner’s Dilemma. In this specific situation ‟Instrumental
rationality suggests that the players in such a game should refuse to cooperate,
yet they can both do better by rejecting this strategy” (Kelly 2003, 175). This has
led many researchers (like those mentioned above, but not only) to discuss the
possibility of identifying other definitions for the concept of rationality (and a
starting point is the work of Immanuel Kant – Kantian rationality or with the
elements of bounded rationality associated with Herbert A. Simon).
The second major critique is centred on the fact that Game Theory ‟[…] sometimes
fails to deliver unique solutions, usually because the game has more than one
equilibrium. In such cases, the optimal strategy remains undetermined and
selections are usually made on the basis of what players think other players will
do. Therefore, strategic selection is not necessarily rational” (Kelly 2003, 177).
Regarding the category of the game rules, in which we find ‟[…] the set of
players in a game, the strategies or choices they confront, the way these choices
are sequenced, the preferences of actors, and the information actors possess
when they make their choices” (Tsebelis’s work as cited in Munck 2001, 184), the
main critique is the fact that all elements mentioned above ‟[…] are taken to be
exogenous and hence assumed to be given and to remain constant […]” (Munck
2001, 184). In Munck’s opinion (2001, 184), this fact ‟[…] leaves unanswered a
critical question: why is one game, as opposed to a range of other conceivable
games, played when it is?”.
Taking into account all critics above, even if a theoretical model is able to
produce explanations and to indicate possible predictions, this does not
necessarily mean it has the key to all possible analyses. Thus, this paper starts
from the presumption that Game Theory is a consistent tool (some of the games
are more complex than others, therefore, the complexity should bring more light
to a subject or other) to understand as much as possible, but not totally, the
dynamics of the international stage.
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2.1. What is a game
In a game we identify ‟[…] a number of players N, a set of strategies for each
player, and a payoff that quantitatively describes the outcome of each play of the
game in terms of the amount that each player wins or loses” (Barron 2008, 1). For
a better understanding, it is necessary to briefly explore the elements we find in a
game. The number of players can vary considerably but is often limited to only
two. In the specific situation of this paper, I will start from the presumption of
the existence of two camps, well-defined: on the one hand, the Russian
Federation, and, on the other hand, the West (EU/USA-NATO).
Another element we have in a game is a number of strategies of actions which
represents ‟[…] a predetermined way of play that guides an agent as to what
actions to take in response to past and expected actions from other agents”
(Huang 2010, 2).
A specific combination of strategies leads to the agent payoff, or utility, a concept
‟[…] that refers to the amount of satisfaction that an agent derives from an object
or an event” (Huang 2010, 2).
As I mentioned before, Game Theory has grown substantially, this fact being felt
also when we talk about the types of existing games. From the perspective of this
article, the attention is focused on zero-sum games and mixed-motive games. The
first category, in which ‟[…] players’ interests are conflicting (i.e. strictly
competitive games) are known as zero-sum games of strategy, so called because
the pay-offs always add up to zero for each outcome of a fair game, or to another
constant if the game is biased” (Kelly 2003, 6). The second category, of the mixedmotive games of strategy, ‟[…] in which the interests of players are neither fully
conflicting nor fully coincident […]” (Kelly 2003, 7), it is a more complex
approach. I consider rather important to underline that, in the case of mixedmotive games, the solutions are multiple, and even more, the idea of cooperation
stands, as the players get more interested (or – knowing which the stake is – even
somehow obliged to) in working together towards a solution as opposed to the
win/lose game presented before. Thus, in both situations, zero-sum or mixedmotive games, players know that losing can be a disadvantage for both sides, but,
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if in the first case, the only purpose is winning, in the second, the strategic game
becomes more important.
In what follows I will explore these concepts belonging to Game Theory and I will
apply them to the present situation of the confrontation between the Russian
Federation and the West. A first step is to identify, as accurately as possible, the
positions of each side in this struggle for Ukraine.

3. THE ACTORS STANDING POINT TOWARDS UKRAINE
3.1. The Russian Federation and Ukraine
In the ‘90s it seemed Russia wanted a closer cooperation with the West, but after
the upraise of a new leader at Kremlin, the Russian state returned to the old
ambitions and preoccupations.
Fiona Hill and Clifford G. Gaddy (2013, 3) described very expressively Vladimir
Putin as being ‟[…] ʽa man from nowhere’, who can appear to be anybody to
anyone. Indeed, as president and prime minister, Mr. Putin has turned himself
into the ultimate political performance artist”. This kind of an apparently
unimportant person, who raises from the people (as one can remember the
communist assertion) is not uncommon, and one political character with these
qualities can actually change the political stage, not only for its country and
interests, but for the entire surrounding area.
Besides the new leadership (after the year of 2003), and the existence of globalpower aspirations, I must mention, that the assertiveness of Putin’s Russia is also
due to the constant fear of an invasion. This fear is grounded on the fact that ‟the
country was often in an uncertain and volatile external environment and could
only survive by constantly defending its unstable borders from the expansionist
ambitions of its neighbors” (Tsygankov 2012, 31).
In the process of establishing Russia’s standing point toward the West and
Ukraine, I will use information from the Foreign Policy Concept of the Russian
Federation, approved on November 30th, 2016, and the previous Concept,
released on February 12th, 2013. I am aware the two official documents, and
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others which are mentioned below, do not represent the whole picture over the
Russian position regarding the West and Ukraine, but they provide a substantial
insight into the Kremlin’s approach. Followingly, I will try to add to the
perspective which emerges from these strategic documents, some aspects of the
public speeches of Vladimir Putin.
The latter document emphasizes, among other things, that ‟For the first time in
modern history, global competition takes place on a civilizational level […]”
(Concept of The Foreign Policy of the Russian Federation 2013), situation in
which ‟Russia pursues an independent foreign policy guided by its national
interests and based on unconditional respect for international law” (Concept of
The Foreign Policy of the Russian Federation 2013). Regarding Ukraine, in the
Foreign Policy Concept it is mentioned that Russia will: ‟[…] build up relations
with Ukraine as a priority partner within the CIS, [and] contribute to its
participation in extended integration processes” (Concept of The Foreign Policy
of the Russian Federation 2013). This highlights the importance of Ukraine for
the Russian Federation from the perspective of political, economic, military and
other dimensions (relevant for the main objectives of the Commonwealth of
Independent States).
The document from 2016 underlines that ‟The world is currently going through
fundamental changes related to the emergence of a multipolar international
system […] The struggle for dominance in shaping the key principles of the
future international system has become a key trend at the current stage of
international development” (The Foreign Policy Concept of the Russian
Federation 2016). This is the context when the Russian Federation ‟[…] conducts
an assertive and independent foreign policy guided by its national interests and
based on unconditional respect for international law” (The Foreign Policy
Concept of the Russian Federation 2016). As we can see, from the document in
2013 to the one in 2016, a different formulation (‟assertive and independent
foreign policy”) can be identified, one which specifically underlines that, after
2016, the Russian Federation will pursue in a more focused manner its own
interests on the international scene.
In the category ‟Strengthening International Security” one can find out that
‟Russia facilitates the resolution of regional conflicts by political and diplomatic
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means through collective action by the international community, believing that
such conflicts can only be resolved through inclusive dialogue and negotiations
involving all sides rather than by isolating any of them” (The Foreign Policy
Concept of the Russian Federation 2016). Subsequently, in the section called
‟Regional Foreign Policy Priorities of the Russian Federation” is mentioned that
the Russian state is ‟[…] interested in developing political, economic, cultural
and spiritual ties with Ukraine in all areas based on mutual respect and
commitment to building partnership relations with due regard for Russia’s
national interests” (The Foreign Policy Concept of the Russian Federation 2016).
This section of the second document highlights, on the one hand, that Russia is
an important player in the regional context and, on the other hand, the fact that
Moscow will not renounce at its interests in this area, especially regarding
Ukraine.
Following the Ukrainian events, in 2014, the new Military Doctrine of the
Russian Federation was also approved. In the category ‟General Provisions” is
specified that: ‟The Military Doctrine reflects the commitment of the Russian
Federation to protect national interests of the country and the interests of its
allies […]” (Military Doctrine of the Russian Federation 2014). This strategic
document identifies, as some of the main risks for the Russian state, the ‟[…]
power potential capacity of the North Atlantic Treaty Organization (NATO) […]
The approach of the military infrastructure of the countries which are NATO
members near the Russian Federation borders […]” (Military Doctrine of the
Russian Federation 2014). In the same time, the further expansion of the military
organization is seen as a threat. Dmitri Trenin (2014b) synthesized the essence of
this document: ‟The new iteration of Russia’s military doctrine makes it clear
that even if the West is not officially an adversary, it is a powerful competitor, a
bitter rival, and the source of most military risks and threats”.
The last document quoted here is the one approved on December 31st, 2015, by
the president Vladimir Putin, the National Security Strategy of the Russian
Federation. In this document we can see the differences of vision between Russia
and the West, ‟The Russian Federation’s implementation of an independent
foreign and domestic policy is giving rise to opposition from the United States
and its allies, who are seeking to retain their dominance in world affairs”
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(National Security Strategy of the Russian Federation 2015). It is also mentioned
(about NATO), that: ‟[…] the further expansion of the Alliance, and the location
of its military infrastructure closer to Russian borders are creating a threat to
national security” (National Security Strategy of the Russian Federation 2015).
The Kremlin administration also adds that according to their vision the West
incites at coloured revolutions. Regarding Ukraine, the Russian document
emphasized that ‟[…] the support of the United States and the European Union
for the anti-constitutional coup d’etat in Ukraine led to a deep split in Ukrainian
society and the emergence of an armed conflict” (National Security Strategy of
the Russian Federation 2015). Thus, from the perspective of Kremlin’s
administration, what happened in Ukraine in 2014 and after, is the West’s fault.
The 2015 National Security Strategy roughly contains the same features as the
other official documents: it has a bellicose character, it justifies the
actions/visions of the Kremlin and underlines the insecurity of the Russian state.
Together with the image detached from the official documents, the position of
the Russian Federation regarding Ukraine, and more specifically towards
Crimea, can also be seen in the public statements of the Russian president.
Vladimir Putin (2014) declared that ‟Crimea is our common historical legacy and
a very important factor in regional stability. And this strategic territory should be
part of a strong and stable sovereignty, which today can only be Russian.”
Regarding the extension of NATO, Putin (2014) underlined that ‟We are against
having a military alliance making itself at home right in our backyard or in our
historic territory” and that in this situation the Russian Federation had to ‟react
accordingly” (Direct Line with Vladimir Putin 2014). The Russian leader has
often expressed this view concerning Ukraine and the West, being a fierce critic
of any action contrary to the interests of the Russian Federation. His position is
also consistent with the view expressed by the official documents (Russia is a
great power in a multipolar international system; NATO is a threat; the Russian
state’s interests regarding the ‟common neighbourhood” cannot be neglected by
the international community).
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3.2. USA/ NATO – EU and Ukraine
In the Ukrainian context, from my point of view, it is important to recall NATO’s
position regarding the Eastern space, and consequently Ukraine. One of the main
elements of the Strategic Concept for the Defence and Security of the Members of
the North Atlantic Treaty Organization is that ‟it restates our firm commitment
to keep the door to NATO open to all European democracies that meet the
standards of membership, because enlargement contributes to our goal of a
Europe whole, free and at peace” (Strategic Concept for the Defence and Security
of the Members of the North Atlantic Treaty Organization 2010). Regarding
Ukraine, the aim was to ‟[…] continue and develop the partnerships with
Ukraine and Georgia within the NATO-Ukraine and NATO-Georgia
Commissions, based on the NATO decision at the Bucharest Summit 2008, and
taking into account the Euro-Atlantic orientation or aspiration of each of the
countries” (Strategic Concept for the Defence and Security of the Members of the
North Atlantic Treaty Organization 2010). We have to keep in mind that, at the
Bucharest NATO Summit in 2008, Vladimir Putin already expressed his concerns
about the possibility of Ukraine’s accession to the Alliance. Moreover, in the
context of a post-2014 reality, it seems necessary to develop a new strategic
document of the North Atlantic Alliance, one that will accommodate the current
tense situation of the international stage.
Following the events from 2014, at the NATO Summit in Wales, the Alliance
condemned the illegal annexation of Crimea and the Russian military
intervention in Ukraine, emphasizing that ‟This violation of Ukraine’s
sovereignty and territorial integrity is a serious breach of international law and a
major challenge to Euro-Atlantic security” (Wales Summit Declaration 2014).
NATO member countries reiterated their position at the Summit in Warsaw,
2016, in favour of a settlement of the conflict. As mentioned above, the Russian
Federation is also prepared for a settlement of the conflict in Ukraine, but not in
the terms that the West wants.
The heads of state and government participating in the meeting in Warsaw
added that the Alliance ‟[…] will continue to support Ukraine in carrying out its
reform agenda, including through the Annual National Programme in the
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framework of our Distinctive Partnership” (Warsaw Summit Communiqué
2016). At the Warsaw Summit, they also adopted the Comprehensive Assistance
Package ‟[…] aimed at consolidating and enhancing NATO’s support to
Ukraine, including by tailored capability and capacity building measures for the
security and defence sectors […]” (Warsaw Summit Communiqué 2016). These
efforts of the Alliance seem to suggest they are continuously trying to adapt to
the ‟new reality”, where much more attention is paid to the interests of the
Russian Federation in Eastern Europe.
After a speech at the École Militaire in Paris, NATO Secretary General, Jens
Stoltenberg was asked if the Alliance should or could include new members,
referring explicitly to the case of Ukraine. Stoltenberg (2017) declared that ‟[…]
NATO’s door is open […] the question is whether we are going to have new
members […] My message is that whether these countries are going to become
members of NATO or not it’s only up to the applicant or aspirant countries to
decide, and the 29 allies”. Despite the fact that the Alliance expresses the
possibility to include new members, it is difficult for Ukraine, at least in the near
future, to obtain a ‟yes” from NATO, especially in the context of Russia’s
opposition.
Concerning the EU position, as mentioned before, I chose to invoke the European
Neighbourhood Policy and the Eastern Partnership. Not wishing to explore the
historical evolution, effectiveness, and usability of these tools, I will limit my
incursion at the EU’s position towards Ukraine. The main objective of the
European Neighbourhood Policy, launched in 2003 and developed in 2004, was
to ‟[…] share the benefits of the EU’s 2004 enlargement with neighbouring
countries in strengthening stability, security and well-being for all concerned”
(Communication from the Commission 2004), also emphasizing the necessity
‟[…] to prevent the emergence of new dividing lines between the enlarged EU
and its neighbours and to offer them the chance to participate in various EU
activities, through greater political, security, economic and cultural co-operation”
(Communication from the Commission 2004).
Following the ‟Arab Spring” in 2011, the ENP was reviewed. The process
repeated also in 2015 when the ‟Review of the European Neighbourhood Policy”
emerged. The objective of the new ENP is ‟[…] to propose how the EU and its
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neighbours can build more effective partnerships in the neighbourhood.”
(Review of the European Neighbourhood Policy 2015, 2), and the focus is on the
stabilization of the region in political, socio-economic and security-related terms.
It is also very important to mention that ‟Differentiation and greater mutual
ownership will be the hallmark of the new ENP, recognizing that not all partners
aspire to EU rules and standards, and reflecting the wishes of each country
concerning the nature and focus of its partnership with the EU”. (Review of the
European Neighbourhood Policy 2015, 2). In the specific context of Ukraine,
Georgia and the Republic of Moldova, countries which signed the Association
Agreements/Deep and Comprehensive Free Trade Areas, is specified that ‟The
EU will work with those partners to further develop their relations and to
maximise the benefits for both parties to those agreements” (Review of the
European Neighbourhood Policy 2015, 4).
After the moment of 2008, when the Russian Federation military intervened in
Georgia, a more concentrated version of ENP, the Eastern Partnership was
issued. In the joint declaration of the Eastern Partnership Summit from Riga was
reaffirmed that: ‟Summit participants recommit themselves to strengthen
democracy, rule of law, human rights and fundamental freedoms, as well as the
principles and norms of international law, which are and have been at the heart
of this Partnership since it was launched […]” (Joint Declaration of the Eastern
Partnership Summit 2015, 1). This vision can also be found in the declaration
which followed the 5th Eastern Partnership Summit, in November 24, 2017. In the
last document mentioned above, it is stated that ‟[…] it is timely to engage the
AA/DCFTA partners in joint discussions on the progress, opportunities and
challenges concerning the association-related reforms, as requested by these
partners, and with the aim of facilitating full implementation of the
AA/DCFTAs”. (Joint Declaration of the Eastern Partnership Summit 2017, 4).
Both the Eastern Partnership and the European Neighbourhood Policy are
intended to support the European trajectory of Ukraine, or of any other included
states. However, it should be noted that the Association Agreement it is not a
clear promise for EU membership. This path is encouraged also by leading
figures of the EU, such as Donald Tusk, who, with the occasion of EU-Ukraine
Summit in 2017, stated that ‟[…] for me the key sentence of the Association
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Agreement still is that, and I quote, ʽthe European Union acknowledges the
European aspirations of Ukraine and welcomes its European choice’ ”, or
Federica Mogherini (2018), who emphasized that ‟The European Union is
Ukraine’s partner and strongest supporter in striving to build a stable,
prosperous democracy and economy”.
This part, of mentioning the US/NATO-EU and the Russian Federation standing
points is of particular importance for this study because preferences are the
driving force of game models, expressing the objectives of the players. Given the
fact that we cannot know the true motivations of the actors, as I have already
mentioned, the numerous strategic documents and public statements of the main
political factors contributed to the process of shaping an appropriate image of
reality. Even if the parts analysing the two categories of mixed-motive games and
zero-sum games are of a great importance, this stage comes to lay a foundation for
everything else.

4. ZERO-SUM GAMES CATEGORY
As I mentioned before a zero-sum game is ‟[…] one in which the payoffs of the
two players always add up to zero, no matter what strategy vector is played; that
is, for all strategies s1 and s2, p1(s1, s2) + p2(s1, s2) = 0” (Dutta 1999, 139). Within
this typology we find games as chess, cards and many others, in which there can
only be one winner, a situation known as pareto-efficiency, where ‟[…] the lot of
one player cannot be improved without worsening the lot of at least one other
player” (Kelly 2003, 77).
It is important to mention that this kind of game ‟[…] obeys a law of
conservation of utility value, where utility value is never created or destroyed,
only transferred from one player to another” (Kelly 2003, 77).
Zero-sum games can be played a finite or an infinite number of times, but my
attention will be focused on the first category. ‟Finite zero-sum games are those in
which both players have a finite number of pure strategies” (Kelly 2003, 78) and
infinite zero-sum games ‟[…] are those in which at least one player has an infinite
number of pure strategies from which to choose and are thankfully fairly rare.
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Only some infinite games have solutions, but all finite ones do” (Kelly 2003, 78).
For zero-sum games, a solution ‟[…] is a specification of the way each of the
players should move. If both players move according to this specification, then
the pay-off that result is known as the value of the game” (Kelly 2003, 78).
Table no. 1
Player 2
Strategy
Strategy A
Strategy B
Player 1
Strategy A
AA
AB
Strategy B
BA
BB
Source: A pay-off matrix for a two-person zero-sum game. (Kelly 2003, 80)
In a pay-off matrix of a zero-sum game we can see a lot of strategies (the rows
coincide with a pure strategy for player 1 and the columns are the equivalent for
player 2. At the intersection between a row and a column we find the pay-off for
the player 1. The second player’s pay-offs are the negatives of those included on
the matrix), but a player must select the optimal one. One way of doing that is by
applying the maximin strategy. If one tries to define this concept, will sound as
follows: ‟[…] a maximin strategy of player 1 maximizes the minimal (with
respect to player 2’s strategies) payoff of player 1, and a minimax strategy of
player 2 minimizes the maximum (with respect to player 1’s strategies) that
player 2 has to pay to player 1” (Hans 2008, 22).
If in a game the first player's strategy (maximin) coincides with the second player'
(minimax) we have a saddle or equilibrium point, ‟[…] which represents the pay-off
that results from best play by both players. The players can only do worse, never
better, by selecting anything other than the optimal saddle point strategy – it is the
outcome that minimizes both players regret” (Kelly 2003, 80). Regarding this
concept I have to specify that ‟Sometimes saddle points are unique and there is
only one for the game. Other times there is no saddle point or there are multiple
ones” (Kelly 2003, 81).
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4.1. Ukraine as a zero-sum game
Before exploring the concept of zero-sum games, often invoked in the public space,
with reference to the situation between Russia and the West, I will dissect, in the
first instance the moment of 2014, when Crimea and Sevastopol were annexed.
It is important to have in mind the beginning of the Ukrainian crisis, when
Viktor Yanukovych decided to renounce the agreement with the European
Union in order to strengthen the ties with Russia. This event led to massive
protests which culminated, in February 2014, when at least 88 people were killed
in 48 hours in Kiev (Ukraine in 48-hour ultimatum to east’s pro-Russia activists
2014). After that, the Ukrainian president flew to Russia, the protesters took
control of the government buildings and the Parliament voted to remove
Yanukovych from power and to organize new elections.
The Kremlin leadership saw an opportunity, and on February 27th and 28th, proRussians seized important buildings in the Crimean capital, Simferopol, and
within days they organized a referendum in which 97 percent (Official results
2014) of the voters expressed their will to join the Russian Federation. The
annexation was not the last moment in the Ukrainian crisis because after that the
troubles spread eastwards (a series of pro-Russian demonstrations took place
across south-eastern Ukraine and led to an armed conflict between the Ukrainian
government and the separatist forces, which culminated in Donetsk and Luhansk
declaring their independence, thus affecting the stability of Ukraine). As a
known fact, the current situation is still very difficult even though we have a
ceasefire agreement.
Mentioning the players’ positions, one can say, at a first glance, that the views of
the two camps concerning Ukraine, are opposed. Applying the logic of zero-sum
games, when a party wins, the other must lose. In this specific case, in the events
of 2014, Russia was the winning side.
If we were to use maximin strategy for the Kremlin, it means they had the
following manner of thinking: ‟[…] I watch each strategy and determine which is
the worst possible outcome. Then I compare these results and I choose the least
bad result” (Miroiu 2007, 7). In the context of the events of 2014 and the
possibility of losing Ukraine to the European and the Atlantic structures, the
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‟least bad” strategy for Moscow was to intervene in order to annex Crimea. This
was their way to show the European structures that, on the one hand, Ukraine is
still important for Moscow’s politics, and on the other, the situation in this
country is far from being a clear one.
After a close read of the above-mentioned official documents, I consider that the
main purpose of the Kremlin was to keep Ukraine away from NATO and the EU,
and to attract it to Russia’s projects, such as the Eurasian Economic Union. In this
process, the Russian researcher, Dmitri Trenin (2014a, 6-7) talks about two
central objectives: ‟The first was to make Crimea off limits to the new postYanukovych authorities in Kiev […] Moscow’s second objective was to achieve a
new federal settlement in Ukraine, which would forestall complete domination
of the country by Kiev and western Ukraine and thus make and move toward
NATO structurally impossible”. If we follow the arguments above, and agree
Russia tried to make Ukraine undesirable for the EU – NATO, then we can
understand the objectives proposed by Trenin.
If we refer to the main objective, it must be said that, by annexing Crimea, the
Russian Federation ‟[…] has made a big step toward restoring its dominance in
the Black Sea area […] Russia now occupies the strategically strongest position in
the area. The Russian Black Sea Fleet, with Sevastopol as its main base, will now
grow and modernize faster, which will enhance Moscow’s capability to project
power, including to the Eastern Mediterranean” (Trenin 2014a, 15). This affects
the hierarchy of the Black See fleets. After the collapse of the Soviet Union,
Turkey’s fleet (a NATO member country) was the most important one in the
region. Thus, the annexation of Crimea made Russia an important player again.
The second objective is that ‟The leadership in Moscow is well aware that
countries marred by ethnic conflicts and unresolved territorial disputes cannot,
according to NATO’s rulebook, join the western security alliance” (Götz 2015, 7).
This argument can also be seen by using the concept of buffer zones, category
defined by Oxford Dictionaries as ‟a neutral area serving to separate hostile
forces or nations” (Buffer zones n.d.). Obtaining such areas ‟[…] can be reached
by creating frozen, or what would be frozen, conflicts […]” (Matsaberidze 2015,
81). In the case of Ukraine, it can be said that this was achieved after the Kremlin
supported the separatist tensions in the east.
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The annexation was a strong statement for the leadership in Kiev and for the
West, portraying the Moscow administration as a fearless player, who would be
able to do anything for protecting its interests and in the same time, ‟Russia has
raised fundamental questions about the principles of the European order […]
Russia wants to both restore and re-legitimize spheres of influence as an
organizing principle of European order” (Buras et al. 2014).
Another important thing won by the Russian Federation after the intervention in
Ukraine is that these actions ‟[…] made the Kremlin increasingly seek
recognition on its own terms from other non-western powers (e.g. the other
BRICS)” (Nitoiu 2016, 151). This could contribute substantially to the future
position of the Russian state on the international stage.
In the case of the fight for Ukraine if we assume that the maximin strategy of the
two players coincide, we can catalogue the present Ukrainian situation as being a
saddle point. If the Russian Federation or the West had chosen anything else than
the optimal saddle point strategy (which means, that both subjects done their best),
they would have lost much more. However, this strategy, in which every player
did everything they could, should be seen differently from a subject to the other.
Russia assumed several significant risks, disrespecting the norms of international
law and international conventions, while the West acted through the institutions
they have, in a more reserved manner.
The zero-sum games category might provide some relevant information about the
events from 2014, but there are still numerous elements which remain unsolved
by this type of approach. As mentioned before, the interests of the two actors in
the zero-sum games are opposed. If one wins, the other loses; there is no other
option (but in reality the interests of the two players, as we will see in what
follows, are not totally opposed nor coincident). This is the reason why neither a
zero-sum game, nor an infinite zero-sum game might be applied here (as explained
above, they are a part of the same theory, so they will lead to similar results),
because of the richer offer of the next category. But, for example, one could ask
what happens if the dispute for Ukraine is an infinite zero-sum game, as only some
infinite games have solutions, the others remain unsolved, and this can be – at
least for the moment – said also about the dispute between the Russian
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Federation and the West, because this conflict is not over. Therefore, another part
of Game Theory could be applied.
Furthermore, I will explore the mixed-motive games category.

5. MIXED-MOTIVE GAMES CATEGORY
The second category of games I chose to use for this article could be defined as
the area of a sensitive balance between cooperation and conflict and is named
mixed-motive games. Like in the case of zero-sum games, I will refer only at the
elements which define this concept. I do not intend to create an exhaustive list of
the diverse games, strategies, and equilibria this category includes, as this is not
the purpose of this paper.
Although at the beginning of its development, Game Theory was primarily
focused on zero-sum games, around the 1960s, Thomas Schelling drew attention
on nonzero-sum games. In his opinion, the zero-sum games are the exception,
whereas the nonzero-sum games are more likely to show significant results. If a
zero-sum game offers a narrow variety of solutions, in the case of nonzero-sum
games, the variety of solutions is much broader. Therefore, Schelling (1960, 1980,
4) emphasized that ‟Pure conflict, in which the interests of two antagonists are
completely opposed, is a special case”. From this moment on, mixed-motive games
have received a special attention from many researchers, policy makers and
others. Around 1970, Anatol Rapoport wrote, ‟It seems to me that the real value
of game theory […] lies in the subsequent development of the theory beyond the
context of the two person constant sum game” (Rapoport’s work as cited in
Robinson and Goforth 2005, 4).
Like in the case of zero-sum games, games with mixed-motive can be played a finite
or infinite number of times. The way of playing them will lead to the existence of
different strategies and manners of solving the game. Amongst the most wellknown and used games are: the prisoner’s dilemma, the leader, the battle of the
sexes, chicken. This type of games can have one or more Nash equilibria, but there
are situations without a unique Nash equilibrium point. A Nash equilibrium ‟[…] is
a unique pair of strategies from which neither player has an incentive to deviate
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since, given what the other player has chosen, the Nash equilibrium is optimal”
(Kelly 2003, 101).
What is important to mention regarding mixed-motive games is that ‟[…] the sum
of the pay-off differs from strategy to strategy, so they are sometimes called
variable-sum games […] They rarely produce pure solutions, but they are
interesting for the real-life situations they represent and for providing an insight
into the nature of conflict resolution” (Kelly 2003, 98).
As we can see in Table no.2, mixed-motive games are just slightly different from
zero-sum games. Player 1 (row) has a finite number of strategies, exactly as the
player 2 (column) and the pay-offs for both players are exemplified through the
utility functions u1 and u2, but as I mentioned above, in the case of mixed-motive
games, what one player gains it is not necessarily what the other loses, like in the
situation of zero-sum games.
Table no. 2
Player 2
Strategy
Player 1

r1

r2

c1

C2

u1(r1,
u2(r1, c1)

c1),

u1(r1,
u2(r1, c2)

c2),

u1(r2,
u2(r2, c1)

c1),

u1(r2,
u2(r2, c2)

c2),

Source: A mixed-motive game with two players. (Kelly 2003, 100)
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5.1. Moscow’s foreign affairs approach after Crimea
As we have seen, the events from Ukraine (the annexation of Crimea) can be
understood through a zero-sum game. However, the reality is more complex than
that. The zero-sum category can capture a series of extremely expressive elements
of the international stage, but even if the actors of the international context may
find themselves in situations of competition on certain topics, they may also have
common positions on others. Most often their interests are somewhere in
between. A good example is the fact that, even if in the case of Ukraine, Russia
and the West wanted different/opposite things, it is obvious that in this fight for
‟common neighbourhood”, neither one of the actors wanted to launch a war (it if
useful to mention here the mutually assured destruction possibility, even if it can
be seen as ultima ratio). In Mark Galeotti’s1 (2016) words, ‟[…] while Russia is
clearly mounting a much more aggressive challenge to western will and morale,
and indeed the credibility of the international legal and political order, this does
not translate into a willingness to start a war it could not possibly win”.
To consider the Russian Federation's foreign policy, regarding the West, in the
fight for Ukraine as being a finite zero-sum game, it means that in the future
interactions, Moscow will see the reality in the same thick and simplistic shades,
and it will use the maximin strategy.
From my point of view such a perception is not feasible and in what follows I
will explore the results of the events from 2014.
Amongst the European Union’s actions post-Crimea we can find:
‟[…] the EU-Russia Summit was cancelled; instead of the G8 summit in Sochi, a G7
meeting was held in Brussels in 2014; EU countries supported the suspension of
negotiations over Russia’s joining the OECD and the International Energy Agency; 152
people and 37 entities are subject to an asset freeze and a travel ban over their
responsibility for actions which undermine or threaten the territorial integrity,

Senior research fellow at the Institute of International Relations Prague; coordinator of
the Centre for European Security and principal director of the Mayak Intelligence
consultancy.
1
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sovereignty and independence of Ukraine; the Council imposed substantial restrictions on
economic relations with Crimea and Sevastopol; a full ban on investment has been in
place since December 2014, along with a prohibition to supply tourism services in
Crimea; in July and September 2014, the EU imposed economic sanctions targeting
exchanges with Russia in specific economic sectors; restrictions on economic cooperation
were introduced by EU leaders in July 2014” (EU restrictive measures in response to the
crisis in Ukraine 2017).
These sanctions led to a prolongation of an already tense situation. From the
perspective of the economic dimension, they had a negative impact on the EU as
well as on the Russian Federation. For example, before the Ukrainian crisis, in
2013, the EU imports from Russia were over 200 000 million euro and in 2015
were just over 120 000 million euro (European Union, Trade in goods with Russia
2017). This situation must be seen through the case of the Russian Federation
which, according to the information from the Russian Federal Statistics Service,
‟[…] in 2013 EU Member States accounted for 57 percent of Russian exports and
46,5 percent of Russian imports, making the Union by far Russia’s most
significant partner” (House of Lords - European Union Committee, The EU and
Russia: before and beyond the crisis in Ukraine 2015, 12). Even if the losses are on
both sides, as can be seen from the figures mentioned above, the Russian state is
the one which lost the most.
Regarding the second player, represented by the US, the Executive Order 13660,
‟[…] signed on March 6, 2014, authorizes sanctions on individuals and entities
responsible for violating the sovereignty and territorial integrity of Ukraine, or for
stealing the assets of the Ukrainian people” (Ukraine and Russia Sanctions n.d.). On
March 20th, 2014 a new Executive Order was issued, ‟Blocking Property of Additional
Persons Contributing to the Situation in Ukraine” (Ukraine and Russia Sanctions n.d.).
Through the Executive Order 13685, ‟[…] the United States had steadily increased the
diplomatic and financial costs of Russia’s aggressive actions towards Ukraine” (Ukraine
and Russia Sanctions n.d.). All these measures were taken, according to the US
Department of State, ‟[…] in close coordination with the EU and international
partners” (Ukraine and Russia Sanctions n.d.).
The wide range of sanctions imposed by the United States of America and the
European Union, engaged efforts of the Russian Federation to develop and
impose similar counter-sanctions. All of the above, along with other reasons,

58

Continuity and Change in European Governance

EUROPOLITY, vol. 12, no. 2, 2018

such as the drastic decrease of the price of oil and the Kremlin’s dependence on
the energy sector, led to a situation where, ‟since April 2014, the rouble has lost
nearly half its value, […] economic growth slowed down to 0.6 percent in late
2014, the lowest since the crisis of 2009. In 2015, Russia officially entered a
recession. Between April and June 2015, Russia’s GDP contracted by some 5
percent” (Nesvetailova 2016, 114). This negative tendency was present also in
2016, when the GDP contracted just 0.2 percent (International Monetary Fund
2017), but in 2017 the Russian Federation economy stabilized. In the Russia
Economic Report available on The World Bank site (The World Bank n.d.), it is
emphasized that ‟Supported by higher oil prices and macro stabilization, the
Russian economy returned to modest growth in 2017”, reaching according to the
IMF (International Monetary Fund 2017) at a Real GDP Growth of 1.8 percent. But
with all that is important to note that the ‟[…] growth dynamics were uneven
[…] the growth composition of 2017 remains like the pre-crisis one, driven
mostly by mineral resource extraction and non-tradable sectors” (The World
Bank, n.d.).
All these elements highlight the difficult position in which the Russian
Federation is. It is also important to emphasize here the impact of the less direct
sanctions on the technological transfer which can be a serious problem for the
Kremlin, as one can find that, ‟[…] in Russia, imported technology prevails over
exports, which leads to a negative TBP (technology balance of payments). Only
exports of scientific research from Russia exceed imports; all other positions
(patents for inventions, design, know-how, etc.) show an inflow of technology
from abroad” (Rosstat 2014 as cited in Terebova 2017, 330). The fact that Russia
has ‟[…] a high level of dependence on imports from sanctions-imposing
countries” (Gnidchenko et al. 2016, 66) adds up at the already mentioned
situation; in the same time, in specific domains, like the energy sector, ‟[…] there
are few viable sources for Russia to acquire advanced technology […] apart from
the United States and Europe” (Weiss and Nephew, 2016). Even if the Moscow
administration is more focused on the political-security level, the sanctions
imposed by the US and EU (in this tough economic background), and the
negative impact on the Russian economy cannot be neglected.
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As I underlined in the case of zero-sum games, it is more expressive to use
infinitely iterated games in describing the fight for Ukraine because the main
actors do not know when this dispute will end and we have to take into account
that the international system is far more sophisticated and interconnected (the
relationship between the Russian state and the West is not limited only to the
subject of Ukraine). A useful concept to mention here is ‟the shadow of the
future”, which supports cooperation. This basic concept of Game Theory expresses
the idea that ‟[…] the choices made today not only determine the outcome of this
move but can also influence the later choices of the players. The future can,
therefore, cast a shadow back upon the present and thereby affect the current
strategic situation” (Axelrod 1984, 12).
These elements support the argument that the reality can no longer be seen only
in terms of zero-sum games, and it must be analysed with instruments which are
much more expressive. The possibility of cooperation which can be found in the
category of mixed-motive games is difficult to be achieved but it can bring benefit
for both parties.

6. CONCLUSIONS
As one was able to see throughout this article, Game Theory can provide a series
of answers/information extremely useful in understanding the complexity of the
international stage, where we find different typologies of actors, interactions,
interests, etc. However, the use of Game Theory concepts must be done, in my
view, in a more nuanced manner.
The perception of the events from 2014 through the concept of zero-sum games led
us to the conclusion that the Russian Federation was the winner in this dispute
with the West. But my analysis through the more elaborated theory of mixedmotive games, showed that reality is much more complex than this. The Kremlin’s
success seems to be a pyrrhic victory if we consider the effects of western
sanctions on Russia’s economy and Ukraine’s foreign and security policy
trajectory after the events of 2014. These can be described, with the obvious
limits, as being closer to the western camp [on August 1 st, 2017 entered into force
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The Canada-Ukraine Free Trade Agreement/CUFTA (Government of Canada,
2017); in 2014, the Ukrainian parliament renounced at the non-aligned status of
the country, expressing the objective to join NATO (‟Ukrainian parliament
angers Moscow by scrapping ʽnon-aligned’ status” 2014); on March 21 st and on
June 27th, 2014 an Association Agreement was signed, including a Deep and
Comprehensive Free Trade Area/DCFTA between the EU and Ukraine, which
entered into force on September 1st, 2017 (‟EU-Ukraine relations, factsheet”,
2017)].
Definitely, the category of mixed-motive games is able to raise a lot of questions
and options of analysing the interaction from the international environment,
offering, from my point of view, multiple layers of understanding for future
research projects. This is the reason why I consider this type of games more
appropriate to be used not only in the final stage, of analysing disputes, but also
in the beginning, in the phase of creation and strategy development.
In the end, I consider of a great importance to mention what Ariel Rubinstein
(1991, 919) said about Game Theory: ‟Modelling requires intuition, common sense,
and empirical data in order to determine the relevant factors entering into the
players’ strategic considerations and should thus be included in the model. This
requirement makes the application of game theory more an art than a mechanical
algorithm”.
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Abstract
Some of the biggest challenges states in the Western Balkans are facing since the
end of the Cold War are non-traditional security threats. Although recent studies
have argued that “history has returned” and that traditional security threats
have come back to become core challenges for states, authors of this paper argue
that due to geopolitical, political, economic and cultural factors, the states in the
region suffer more from non-traditional or “soft security” rather than “hard
security” threats. In this paper, the authors are focused on two of such threats:
organized crime and terrorism. The region of the Western Balkans is quite vague
and imprecise as a concept, and for the purpose of this paper, we use the term to
refer to the former Yugoslavia, excluding Slovenia and Croatia and including
Albania. Two methodological approaches are used: discourse analysis and semistructured interviews. The paper consists of three parts. The first part deals with
the theoretical and conceptual change of security in the Western Balkans by
focusing on key security challenges which the states are facing. In the second
part, the paper identifies main contemporary threats, focusing on two most
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significant threats: transnational organized crime and terrorism. In the third part,
the paper analyses alternative approaches that these states can use to overcome
these security threats.
Keywords
International, regional and national security, security challenges, terrorism,
transnational organized crime.

1. INTRODUCTION
Security is a very complicated and multidimensional concept at the same time.
Scholars argue that the notion of security in itself includes military security,
adding to this the political, economic, social and environmental security (Buzan
1991). Hence, from this perspective derive two viewpoints on security which
polarize it in “hard” and “soft” security. If “hard” security indicates a priori
military security (strong power), then “soft” security involves political and
economic threats towards a state (Moustakis 2004). There are scholars who
within the category of “soft” security classify other challenges which involve, but
without being limited to, extreme poverty, inequality, infectious diseases,
interethnic conflicts, illegal immigration, international organized crime etc.
(Rincón, Ramos and Estévez 2006).
The aim of this paper is to analyse security challenges with which Western
Balkan countries are faced in the context of regional security which as a
subsystem of international security. Thus, the article raises the hypotheses that
non-traditional security issues are the main concern and the biggest threat that
countries of the Western Balkan are facing.
There are two methodological approaches used in this paper. The first one is
discourse analysis, which focuses on the analysis of text and context of a subject.
For this study were analysed academic books, journals, reports, statistical data,
official documents (laws and strategies) etc. The other methodological approach
is semi-structured interview. In total there were 10 interviews conducted with
policy makers, members form the academia, independent analysts and members

68

Continuity and Change in European Governance

EUROPOLITY, vol. 12, no. 2, 2018

of civil society. In this context, interviewees were selected intentionally in order
to represent relevant sectors which, in one way or another, address issues related
to national and international security. Interviews were conducted during the
second part of year 2016 (August-November). Results and findings derived from
the interviews were distributed according to the context of the arguments
required throughout the paper, and are not focused within a particular section or
chapter.
Structurally the paper consists of three main parts. The first part deals with the
theoretical transformation of the concept of security in the Western Balkans. The
second part the paper is focused on two main challenges with which these states
are faced. Whereas the third part analyses alternative approaches for these
countries in order to cope with security challenges by focusing on regional
cooperation as an antidote to security threats for these countries.

2. INTERNATIONAL SECURITY & SECURITY CHALLENGES
TO THE WESTERN BALKAN COUNTRIES
The concept of international security in the 21 st century has changed
significantly, in theory as well as in practice. Consequently, non-state actors and
threats have become key factors for contemporary security issues in general and
for the security of Western Balkan countries in particular. Contemporary scholars
of this field have found that new security threats do not target only states – in
Westphalian sense of the word – but they also target particular individuals and
societies (Krahmann 2005). Unconventional threats are mainly caused by nonstate actors and as such seek to attack the fragility of security systems of these
states. Therefore, states with fragile state mechanisms are potential targets for the
international and regional threats (Selimi 2016).
After the end of the war in the former Yugoslavia the potential for any other
large-scale conflict in the region is minimized significantly (Stojarova 2007).
Taking into the consideration the fact that a considerable number of NATO
military forces, with various missions such as KFOR in Kosovo, operate in the
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region, it is difficult to imagine a potential conflict between these countries. For
this reason it is considered that non-military challenges are more numerous and
more threating too (Vukadinovic 2000). Hence, states that emerged from the
dissolution of the former Yugoslavia – and not just those – are seriously
challenged by the so-called non-traditional security challenges and threats.
Immigration and refugees, terrorism, weapons, drugs and human trafficking,
distribution of organized crime and corruption are part of those that in security
studies are known as non-traditional security challenges (Agir 2009).
However, the main challenge which every Western Balkan country is facing is
dealing with their internal state consolidation. This can be done only if the
political, economic and social transition that has started decades ago had been
successfully overcome. In fact this transition has terminated to make significant
progress as a consequence of their powerlessness to put out of the public life the
dangerous and brutal phenomenon of state corruption of all forms and
modalities. Corruption is the “disease” of states and societies in the Western
Balkans, because it does not allow progress and development in economic, social,
political or even cultural domain (Smakiqi 2016). Lack of rule of law, weak
institutions and state progress creates a constant socio-political erosion and is
also the most serious threat that Western Balkan countries may face (Collins
2015).
Combining state weaknesses and internal threats creates a unique challenge for
security of these states. This is very distinct because it comes more from internal
threats than from external threats. The states’ inability to provide peaceful
environment, rule of law and order creates a gloomy setting where every
component of society competes to protect and ensure its wellbeing. This creates
an internal situation that resembles to the neorealist interpretation of structural
anarchy where groups create insecurity for the rest of system and at the same
time try to improve their security as well (Waltz 1979). This kind of situation
created within states in international relations is known as “security dilemma”
(Mingst 2003). While, taking into the consideration the fact that this can occur
within a particular state also, this is defined as “insecurity dilemma”. In other
words, this term implies main threats to a country that originates more from a
domestic sphere than the external one (Collins 2015).
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Before continuing further it is important to provide some important statistical
data about the Western Balkan countries which are related to population
number, GDP per capita, military spending etc. It should be made clear that, as
regard to this paper, when we talk about Western Balkan countries these are
states which we are referred to: Albania, Bosnia & Herzegovina, Macedonia
(FYROM), Kosovo, Montenegro and Serbia. Thus, this paper includes states that
were part of the former Yugoslavia, excluding Slovenia, Croatia and including
Albania (Samardžija and Šelo Šabić 2014).
All these states, except Albania, gained their independence through a painful
process which passed through war and can be summed up with the phrase “the
dissolution of Yugoslavia”. This process started in the 90’s and, as a result of it,
all these states started their state-building process in more than the last two
decades. Kosovo is the youngest state that emerged from this process and
currently is undergoing the process of international recognition and trying to
become member of relevant international organizations with the aim of
consolidating its subjectivity in the international arena. These states, due to the
fact that have different political cultures, have reached a different level of
democratic and economic development. Some still are facing the challenges of
fragility of their state institutions, while issues of political identity, ethnic
conflicts, organized crime, corruption, border controls and other threats still
possess the potential to generate instability across the region (Samardžija and
Šelo Šabić 2014).
In more than the last two decades the entire region had been facing military
conflicts and other types of destabilization. Their ability to handle properly and
to overcome both national and regional challenges, will demonstrate their level
of democratic consolidation through an incremental but steady process (Mayer,
et al. 2003).
The Western Balkan countries are a relatively heterogeneous group in terms of
their progress in the area of democratic consolidation, economic development
and strengthening of the rule of law within their societies. Their goal, in the nottoo-distant future, is to be part of the European Union. This idea is the main
driving force for the implementation of necessary reforms (which are in most of
the cases conditioned by the EU) in political, economic and social domain. In fact
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EU membership is seen as a solution to all these countries and as an
organization/institution that represents a significant value system where these
states intend to adhere (Samardžija and Šelo Šabić 2014) In contrary, failure to
make the EU accession a real option potentially could create the so called the
“security vacuum” in the region (Reka 2018).
Regarding the post-conflict stabilization processes and the move towards EuroAtlantic integration, external actors have played (and will continue to play) a
very important role by providing shelter for them despite both categories of
threats – those that are part of “strong” security and those who are part of “soft”
security. NATO in the region is mainly focused on strong security – dealing
mainly with military issues. Whereas, the European Union is engaged with what
are known as “soft” security issues which are included within the framework of
integration process towards this political structure (Samardžija and Šelo Šabić
2014). Thus, from 1999 onwards, “strong” security challenges in the region have
been replaced by the “soft” security challenges.
Despite the differences, which mainly are related to intensity, the perception of
the main challenges and threats for the Western Balkan countries are roughly
similar to each other (Gyarmati and Stancic 2007). Most of these countries have
their own national security strategies (even though entitled differently) where
they clearly define what are the security challenges, according to them, starting
with national level, regional and continuing with global or international level.
Thus, Macedonia (FYROM) in its document titled: “The Concept of National
Security and Defense of Macedonia” specifies that its main national threats are:
terrorism, organized crime, illegal migration, corruption, trafficking of human
beings, drugs, weapons and people. On the other hand, the “Strategy for
National Security for Montenegro” lists almost the same challenges with which
they have to deal such as: drugs and arms smuggling, illegal migration,
trafficking of human beings, etc. (Agir 2009). Whereas, regarding the “National
Strategy of the Republic of Albania”, there threats are divided into internal and
external threats. In external challenges are included: nationalism and ethnic
conflicts, terrorism, organized crimes, illegal trafficking, global environmental
pollution, diseases etc. (The National Security of The Republic of Albania n.d.).
Kosovo, as the newest country of the Western Balkans, in 2014 has developed the
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document “Analysis of the Strategic Security Sector Review of the Republic of
Kosovo”. This document, like most of the documents of the countries in the
region, makes the division between national, regional and global security
challenges. Types of challenges specified in this document, compared with
similar documents in other regional countries, have significant similarities and
focus on: organized crime and corruption, trafficking, terrorism, etc. (Qeveria e
Republikës së Kosovës 2014). If these strategies are analysed carefully one can
easily conclude that the greatest number of threats facing these countries comes
from the non-traditional security sector, or what is known in security studies as
“soft” security. This is an indicator of the weakness of the institutional
consolidation of these states, which have, as a result, the output that in political
science is known as the “weak sates”
What is considered threatening by state institutions through documents and
strategies, and what is perceived as a threat to security by citizens, not always
overlaps. In a survey conducted by the Center for Security Studies of Kosovo, the
perception of Kosovo citizens regarding the external threats that could affect
Kosovo’s national security was analysed.
According to the perception of citizens, the main external threat that challenges
Kosovo’s security in 2015-2016 is the so-called Islamic State which in the media
discourse is known as ISIS. So, obviously it is seen that 76% of respondents
consider this terrorist organization as the main danger to their security. It is
considered that one of the factors that may influence this perception is the fact
that media reports about the war in Syria showed a considerable number of
citizens from the Western Balkans in general and Kosovo who become part of
this organization. Another risk, in the framework of global developments which
are related to the war in Syria, the terrorist brutality and the consequences that
this process has, are also refugees for Syria and other countries. Respectively,
45% of respondents declared that Syria’s refugees could be a potential risk,
whereas 57% of them said that conflicts in Syria and Iraq could also be a
potential risk for Kosovo society.
On the other hand, 63% of respondents believed that the global economic crisis
or different epidemics and viruses could pose a potential risk for them. This is
related to the low economic development in Kosovo and with the perception of
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the inability of Kosovo institutions to respond to any eventual epidemiological
crisis, taking into account the weak potentials in health sector. The most
important element of this research is the fact that the neighboring state, Serbia, is
considered as one of the potential threats (66%) for Kosovo ranked second right
after ISIS. Whereas, 12% of respondents considered that Serbia is considered to
be a threat only to some extent and 22% of respondents do not perceive it as a
threat at all (Qendra Kosovare për Studime të Sigurisë 2015).

3.
THE
TRANSNATIONAL
CHARACTER
OF
ORGANIZED CRIME IN THE WESTERN BALKANS

THE

The growth and distribution of organized crime is one of the most important
security challenges with which Western Balkan countries are faced. The end of
armed conflicts and the beginning of transition from a communist system to
democracy, not forgetting the economic sanctions of the 1990’s that destroyed
economies of countries and their trade routes, in the post-conflict context, a more
favourable environment for the organized crime is created. Consequently, the
phenomenon of organized crime can be considered to be a consequence of postcommunist transition rather than being endemic (Agir 2009). However, at this
point, it should be emphasized that the catalyst of this process are also the
contextual social factors as well as the problem of state weaknesses. Organized
crime in this region find space for manoeuvre mainly in activities such as:
trafficking (of people, drugs and weapons), economic crime, money laundering,
etc. (Samardžija and Šelo Šabić 2014).
Organized crime in the Western Balkans does not consider state borders. In
addition, crime has no ethnic, religious, or any other potential belonging. On the
contrary, differences of this nature do not prevent criminal groups from
cooperating with other groups that probably come from a state and ethnicity that
until 20-25 years ago have been in conflict and fought brutally with each other
(Agir 2009). The most surprising thing regarding the organized crime in the
Balkans is its transnational character, by bringing together various “mafia”
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structures from across the region without taking into the consideration their
nationality (Glenny 2008), ethnicity, religious or other identity background.
Usually developing countries may be particularly vulnerable toward penetration
of transnational organized crime. The involvement of transnational organized
crime in states is increasing leading to further weakening of governance in many
of them. In countries with weak governing capacities the corrupted officials
become “blind” and avoid to react towards actives of the groups who deal with
organized crime. Organized crime networks interfere with the political processes
in different ways. This is often achieved through direct bribery, creation of illegal
economies, infiltration into the financial and security sectors through compulsion
or corruption and positioning themselves as an alternative vis-a-vis governance
and government. These networks very often can threaten stability and harm free
markets by building alliances with political leaders, financial institutions, law
enforcement agencies, and intelligence & security agencies. The penetration of
elements of organized crime in government has undermined the rule of law,
judicial systems, free press, the process of building democratic institutions and
transparency (Hasani 2016) in many Western Balkan countries.
A traditional channel for smuggling between east and west is the WB, which has
become an ideal environment for cultivating and extending transnational
organized crime. Weak institutions in many WB states have enabled organized
crime groups to take control of the major drug and trafficking routes of people
and markets of Western Europe. The region has become a new entry point for
Latin American cocaine, a source of synthetic drugs, and a transit region for
chemical heroine precursors which is to be used in the Caucasus and
Afghanistan. Inadequate and insufficient border controls and the ease of
obtaining passports enable the transit of criminals in Western Europe.
Cooperation between the United States and the European Union, as well as
bilateral cooperation with the countries of the region to promote and boost the
process of building sustainable legal institutions, support the economic progress
and good governance in the Western Balkans, will be the key targets for
eliminating the environment which supports the transnational organized crime
(Hasani 2016).
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It should be clear that only states with vital and consolidated state mechanisms
that do not undermine the rights of its citizens, which have internal stability and
constitutional democracy are considered as “strong states” and, as a result, are
the main “producers” of security and not only “consumers” of it. The fragility of
state mechanisms is the key factor of instability and international insecurity in
the contemporary world. In fact, the lack of a functional state for its citizens is
one of the most insecure conditions of modern life (Collins 2015).
In addition to organized crime, corruption is perceived as an endemic problem in
the region as well. In a study conducted by Transparency International, the
annual corruption report, from 183 countries part of the study, Western Balkan
countries occupy places somewhere in the middle of the table. The best positions
in this study have Croatia and Montenegro which are ranked in the 66 th place.
Whereas, the country with the lowest rank from these states is Kosovo which
takes the 112th place, thus being considered the most corrupt country in the
region.

4. TERRORISM AS A SECURITY CHALLENGE
Terrorism can easily find a profoundly fertile ground in national and ethnic
conflicts and animosities, especially when combined with a not very distant
conflicting past. Many scholars consider that the threat of terrorism in the
Western Balkans emerge largely from the consequences of the war in Bosnia and
the fact that as a result of this war radical Islam has achieved to penetrate into
Bosnia and other Western Balkan countries. In particular, it is considered that
after September 11, 2001 there were serious concerns regarding the eventual
infiltration in the countries of the region of international terrorism groups
(Collins 2015).
Terrorism represent the main challenge for the Western Balkan countries. Many
citizens from the countries in the region today are part of terrorist organizations
that mainly operate in Syria and Iraq. Since 2012, an estimated 403 individuals
travelled from Kosovo to the conflicts in
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Syria and Iraq as members of terrorist organizations. Out of this, 255 are men,
known as foreign fighters, and the rest are women and children (Perteshi 2018,
9). Kosovo has undertaken all steps to reduce the number of volunteers going to
Syria and Iraq. Since 2016, no case of Kosovo citizens travelling to Syria and Iraq
as part of any terrorist organization was reported (Perteshi 2018, 8). In addition
to the cooperation with the countries of the region with the aim of preventing
and combating elements that encourage participation of Kosovo’s citizens in
foreign wars, Kosovo has taken concrete legal and political steps in this regard.
As one of the first steps undertaken by the Kosovo institutions was to issue a law
aiming to punish citizens who go and join these organizations and become part
of wars outside the Kosovo. In addition, they have developed a document
entitled: “Strategy against Violent Extremism” in order not only to fight but also
to enable to certain categories the necessary information and awareness in order
to prevent and reintegrate in society persons pretend to become part of these
terrorist organizations (Krasniqi 2016).
The 2015 US State Department report states that the Western Balkan states have
shown significant decisiveness in their fight against terrorism, but poor
administrative capacities, corruption and ineffective coordination have shedding
their efforts considerably. This report highlights the donation of weapons that
Albania has provided to Kurdish forces in northern Iraq. This was considered as
a sign of support from Albania in the fight against the Islamic State. The report
commends Albania’s legal efforts to properly and timely address the problem of
Albanians traveling to Syria to fight, as well as adopting the national strategy for
combating violent extremism (US State Department Report: Country Reports on
Terrorism 2015).
As regard to the Bosnia and Herzegovina, the report sees as a very serious
problem the fact that a considerable number of citizens from this country have
travelled to Syria and Iraq in order to join terrorist groups. However, according
to the Report, in 2015 B&H was the first country in the region to develop and
approve a comprehensive strategy to prevent and combat terrorism (US State
Department Report: Country Reports on Terrorism 2015).
The engagement of Kosovo’s institutions to arrest and convict suspects of illegal
activities that help terrorism has been considered as a positive action by the
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Report. However, it has been emphasized that despite this readiness, Kosovo
institutions have very limited capacities, lack of resources and of experience in
dealing with cases of terrorism (US State Department Report: Country Reports
on Terrorism 2015).
The indictment that the state of Macedonia has filed for 37 people and the arrest
of 17 of them based on the recently introduced law on foreign terrorist fighters is
considered a “counter-terrorist effort”. This state within the report is labelled as
“a highly enthusiastic partner for the fight against terrorism both at regional and
international level”, even though the Greece’s unwillingness to recognize
Macedonia’s name significantly limits their abilities to participate in full capacity
at relevant multilateral forums where, among other things, security issues are
discussed (US State Department Report: Country Reports on Terrorism 2015).
Serbia has been criticized for the lack of a national strategy against terrorism and
also for the lack of state-funded infrastructure and programs to combat violent
extremism. Regarding the regional border security, Serbia’s cooperation with
Bulgaria, Hungary and Romania has been seen as positive and solid. But
partnership with Croatia, Montenegro and Bosnia & Herzegovina is seen as
complex and – to some extent – problematic. Due to the sensitivity of the issue,
related to Kosovo, the independence of which Serbia still does not recognize,
cooperation on security issues between Kosovo and Serbia is inexistent (US State
Department Report: Country Reports on Terrorism 2015).

5. REGIONAL COOPERATION
SECURITY THREATS

AS

A

RESPONSE

TO

The limited capacities of these states and their institutions on one hand and
ineffective public administration in another hand significantly affects the
capacities of states to effectively address important issues such as economic,
political and particularly issues related to security. For this reason it is
considered that regional cooperation, especially in the field of security and in
particular in the justice and domestic affairs sector, is a necessary and
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indispensable criterion. Regional co-operation is understood as a very important
prerequisite for establishing stability, security and long-term peace in the
Western Balkans region and at the same time it is seen as the best “cure” to
properly “heal” potential regional conflicts in the future (Elbasani 2008). In
addition to improving the security component, it is considered that regional
cooperation also implies numerous economic benefits. Today’s measurement of a
country’s success is based on its ability to integrate into the international system
and gain access to a large market at various levels starting from the sub-regional,
regional level and continuing to a global level (Bechev 2006).
At the theoretical level, regional co-operation is understood as a collective
intergovernmental act of three or more states that evolves in a geographic area
(Samardžija and Šelo Šabić 2014). Usually modalities of this cooperation can be
of different dimensions forms and depths and can include, but without being
limited to, other aspects such as free trade, common rules, joint projects,
institutional arrangements and procedures of decision-making, joint responses to
potential threats and issues that are mainly of political character (Bechev 2006).
There are a number of regional organizations or initiatives in the Western
Balkans. Participation and engagement in these initiatives/organizations has
become a necessary condition for access to the European Union (Regional
Cooperation Council 2016).
Cooperation takes place in many areas such as justice, strengthening the rule of
law, consolidating democratic institutions, police co-operation and various
security sectors. The main focus of the co-operation, as it can be understood, is
mainly on matters known to be part of “soft” security such as corruption, crossborder crime, illegal trafficking, promotion of transparency in public
administration etc. It should be noted that a significant number of initiatives
have resulted successful, which has significantly improved good governance in
these countries and at the same time has helped to create intergovernmental
frameworks so that these countries face more effectively challenges (Samardžija
and Šelo Šabić 2014).
The most important organization which is considered as the “umbrella
organization” for the Western Balkans with regard to regional cooperation is the
Regional Cooperation Council. This institution was launched in 2008 and is the

79

Continuity and Change in European Governance

EUROPOLITY, vol. 12, no. 2, 2018

successor of the Stability Pact for South East Europe1. RCC operates under the
political leadership of the South-East European Cooperation Process – SEECP.
During its period of operation, the RCC was consolidated as a well-defined
institution and as a platform for leading and overseeing cooperation in Southeast
Europe and also helped to establish and integrate regional cooperation
mechanisms in the sector of security among the countries of the region (Regional
Cooperation Council 2016).
Among the many areas covered by the RCC, the one most relevant to this study
is what is related to cooperation in security sector issues such as justice and
domestic affairs (Regional Cooperation Council 2016). The RCC has initiated the
Regional Police Cooperation Convention for Southeast European Countries. It
should be noted that in addition to this institution, there are also a number of
other institutions and regional security initiatives.
The Southeast Europe Police Chiefs Association (SEPCA) brings together police
chiefs of: Albania, Bosnia and Herzegovina, BiH – the Republic of Srpska, R.
Bulgaria, R. Croatia, R. Macedonia, R. Moldova, Montenegro, Romania and R.
Serbia. It focused on rationalization of joint activities in order to establish an allinclusive public security system and improve cross-border police co-operation.
On the other hand, the Regional Anti-Corruption Initiative (RAI) was established
in 2000 as an intergovernmental organization and as a regional platform to
combine the efforts of governments against corruption, civil society and
international organizations (Samardžija and Šelo Šabić 2014).
These and many other initiatives that not mentioned here reflect the progress
achieved in the Western Balkan countries in the field of regional cooperation.
Successes seem even bigger if we recall the fact that not many years ago these
countries were at war with each other. It is important to mention that all
countries in the region participate in key initiatives. As a result, some very
important concrete successes were achieved such as: integrated border
management, cross-police cooperation to fight organized crime and corruption
and cooperation in civil security (Samardžija and Šelo Šabić 2014).
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6. CONCLUSIONS
During the 90’s a major part of the Western Balkan countries were involved in
war with each other in an interethnic conflict. There was the need for a strong
political and military intervention, especially in the case of Kosovo, for the
international community to stop the war and reach peace. Hence, there is a
significant international presence of security mechanisms in the region.
Therefore, the study concludes that the Western Balkan countries are currently
not facing what is known as “strong security’ but instead “soft security” issues
including challenges, but not limited to immigration and refugee problems,
terrorism, arms, drugs and human trafficking, the distribution of organized
crime and corruption etc. Thus, the key threats to the Western Balkan countries
are non-traditional security challenges.
Among the major threats within the group of non-traditional security challenges
identified as more relevant in this paper are transnational organized crime and
terrorism. Organized crime is mainly showed in activities such as trafficking
(people, drugs and weapons), economic crime, money laundering etc. Regardless
of the level of cooperation between the states, organized crime in the region does
not recognize state borders. On the other hand, terrorism continues to remain a
challenge for these states as well. A large number of citizens from this region,
especially from Bosnia and Herzegovina, Kosovo and even Albania, have
participated in the Syrian war, being part of various terrorist organizations. On
the other hand, all of these states, with the exception of Serbia, have taken
concrete action in fighting this phenomenon. This has produced tangible results
in the decline in the number of their citizens’ participation in foreign wars.
Taking into the consideration the fact that in the contemporary era the challenges
and security threats are transnational, the reaction against them should be joint
and inter-state effort. The Western Balkan countries are faced with limited
institutional capacities and ineffective governments. This fact impacts their
potentials to confront security challenges as individual states. For this reason it is
considered that regional cooperation, especially in the area of security and in
particular in the justice and domestic affairs sector, is seen as a necessary
condition to adequately respond to security threats.

81

Continuity and Change in European Governance

EUROPOLITY, vol. 12, no. 2, 2018

Despite all the challenges identified and addressed in this paper, the study
considers that the main security challenge faced by the Western Balkan countries
is the fragility of their state institutions. The lack of a functional state for its
citizens is one of the most insecure and unsafe condition of modern life.
Therefore, the consolidation of the political system, rule of law and democracy is
seen as the main counterweight to state insecurity for these countries.
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Abstract
The paper assesses the EU crisis management in the South Caucasus with a
particular focus on the South Ossetian conflict. The EU engagement in the South
Caucasus dates back to 2003, when the region gained importance for the EU as
an energy transportation corridor between East and West, as well as for security
purposes, in terms of building “a new chain of friends” outside the EU borders.
At the same time the EU introduced a wide range of institutional structures and
coordination mechanisms over multiple policy domains of crisis management. In
contrast, the increased EU presence in the region did not contribute to coherent
crisis management in South Ossetia. The involvement of multiple institutional
actors in the planning and implementation phases of CFSP and Development
Aid has increased the institutional fragmentation within EU`s crisis management
architecture creating a need to establish coherence in their actions.
The paper argues that the incoherence in EU crisis management is undermined
by the overlapping mandates of EU institutional agents in the two main policy
areas: the EU’s Common Foreign Security Policy (CFSP) and Development Aid
Policy (DAP).
The impact of the mandate overlaps on incoherence is empirically analysed
through the prism of the bureaucratic politics theoretical framework.
Keywords
Coherence, European Union (EU), Frozen Conflicts, South Caucasus
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1.INTRODUCTION
The 2008 Russo-Georgian war and the sudden eruption of the violence in the
Nagorno Karabakh conflict zone on April 1, 2016 reminded everybody that,
contrary to widespread beliefs, the “frozen” conflicts in the South Caucasus are
not, in fact, “frozen” and have unusual escalation patterns. In fact, when frozen,
a conflict provides a false sense of security, as such a conflict can last years
without open violence, but may easily turn into a violent conflict once triggered
(Faber 2000). The term “frozen conflict” has been traditionally applied to the
existing ethnic conflicts over the Black Sea- South Caucasus region (Nagle and
Clancy 2009, 19). In all three cases: South Ossetia (1991-1992), Abkhazia (19921993), Nagorno-Karabakh (1988-1994), Transnistria (March 1992-July 1992),
ceasefire agreements have been reached without final settlements, turning the
Black Sea-South Caucasus region into an area with unresolved conflicts.
The freezing of Caucasian conflicts has been called “one of Europe's most
important political innovations”, but at the same time it indicates a failure to
permanently settle these conflicts, and brings a risk to the security and stability
of the European continent (Faber 2000).
Georgia with its strategic economic and geographic location is an important
transit country for the diversification of energy supplies to Europe (EEAS 2004,
11). The EU`s energy diversification in light of its dependency on Russian gas, is
high on the EU’s political agenda and is one of the priorities of the President of
the European Commission (European Movement International 2016, 2).
In order to reduce its dependency on Russia the EU has long sought alternate
energy supply routes, including the Trans-Anatolian Gas Pipeline Project
(TANAP), Nabucco, White Stream(that connects to the Bulgaria-RomaniaHungary-Austria (BRUA) pipeline) and Azerbaijan–Georgia–Romania
Interconnector (AGRI) pipelines, which aim to bring the Caspian gas through
Azerbaijan and Georgia to Europe by passing Russia( Kakachia 2011,1).
However, the escalations of the conflicts over South Ossetia and Abkhazia in
2004 and 2006, as well as the sudden outbreak of the August war between Russia
and Georgia, demonstrated significant risks associated with the operation of the
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energy transit corridor in the region (Kakachia 2011,1). It also demonstrated the
need for broader security guarantees for the region, which is vital to European
energy security.
In this context, the EU engagement in the Southern Caucasus deserves a
particular attention as it shows the significance of the frozen conflicts for the EU.
In response to the escalations of the Caucasian conflicts, the EU expanded its
presence in the South Caucasus via introducing new crisis management
instruments in the region. During the war of August 2008, the EU led the
mediation between Georgia and South Ossetia under the presidency of Sarkozy,
by establishing a ceasefire agreement. Another serious step from the EU was the
rapid deployment of EU civilian Monitoring Mission (EUMM) in Georgia, with a
mandate of monitoring the effective implementation of the ceasefire agreement
in the whole territory of Georgia, including South Ossetia (EEAS 2010).
Meanwhile, the EU introduced the mandate of the EU Special Representative to
the South Caucasus, Civilian Planning Conduct Capability (CPCC) and Crisis
Response and Operational Coordination (CROC) units which were supposed to
coordinate the EU responses to external conflicts in the planning and
implementation phases of crisis management. However, the EU was unable to
use the variety of its crisis management instruments in a coherent manner in
South Ossetia. The diversity of institutional actors involved in the same policy
area with inter-related mandates and the divergence of their interests have
increased the risk for policy fragmentation and incoherent outcomes within the
EU`s institutional machinery (Post 2013, 67).
The expected empirical results aim to identify the overlaps of institutional
mandates in South Ossetia and their impact on the coherence of EU crisis
decision making process at the planning and implementation levels. The paper
concludes giving recommendations on how the EU can improve the interinstitutional coherence in the future.
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2.THE RELEVANCE OF “COHERENCE” IN THE TREATIES
Achieving coherence in EU external relations has been heightened since the
establishment of the Single European Act (SEA), when Community external
action was expanding and European Political Cooperation (EPC) was
institutionalized (Cremona 2011, 55). The EU Presidency and the Commission
were mandated to ensure the coherence between the EPC and the EC. In
transforming the EPC into the CFSP the Treaty on European Union reiterated the
need for coherence between the CFSP and the external policies of the
Community, linking it to the single institutional framework and imposing a duty
on the Council and Commission to ensure coherence specifically in relation to
EU external activities (Cremona 2011, 55-57).
The original Maastricht version of the Treaty on European Union emphasized
towards the need for a greater coherence in the Union`s external relations (TEU
Article C). The Treaty mentioned that the Council and the Commission shall be
responsible for ensuring coherence, each in accordance with their respective
powers.
Meanwhile, under the Amsterdam Treaty, the Council Secretariat delivered a
reference framework for the coherent management of “any crisis the Union
might have to face”, stating that a coherent framework needs to be established in
which the instruments from the three pillars and the mandates of different
institutions should be implemented in synergy (Gebhard 2008, 12).
The Treaty of Amsterdam introduced the mandate of a High Representative
(HR), which potentially constituted a key instrument for the improvement of
inter-institutional coherence (Portela and Raube 2012, 8). The HR was meant to
represent the Union externally in subordination to the Presidency, which already
had to share its external representation functions with the Commission in
accordance with the Article 18 (3) of the Amsterdam Treaty (Portela and Raube
2012,8). However, such an arrangement complicated the question of the external
representation of the Union as it added to the multiplicity of actors involved in it
rather than reducing it (Portela and Raube 2012, 8).
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The issue of coherence in the specific context of crisis management gained a
considerable momentum when the Nice Treaty saw the addition of the European
Security and Defense Policy (ESDP) (Gebhard 2008, 5). The creation of ESDP
produced further challenges to coherence and highlighted the need for an
enhanced cooperation at EU and national levels (Duke 2011). The central focus of
ESDP was initially on the military dimensions of crisis management, largely due
to successive shocks in the Western Balkans, but this was soon complicated by
the growing attention being paid to civilian aspects of crisis management where
the question of inter-pillar competences became more acute (Duke 2011). The
latter has raised a new question of `mandate` allocation` or who should be
responsible for what, within the Community and CFSP pillars (Nuttall 2001).
The need for the coherence in EU crisis management was further underlined by
the adoption of the Lisbon Treaty, which in contrast to Maastricht, Amsterdam
and Nice treaties introduced several institutional reforms to improve the
coherence in EU crisis management (Blockmans and Wessel 2009).
The position of the HR of the Union for Foreign Affairs and Security Policy/ Vice
President of the European Commission and European External Action Service
(EEAS) was aimed to ensure coherence between between the different areas of
EU external action (Lisbon Treaty, Article 21).
From coherence perspective, such an arrangement was supposed to overcome
the division between the external competencies of the Council and the
Commission, but the fact that the Lisbon Treaty has granted a coordinating role
not just to the HR, but to several actors has made the quest for coherence in EU
crisis management more challenging than it was before.

3. DEFINING “COHERENCE”
In this paper coherence is defined as the degree to which EU supranational
institutions operate as a coordinated process of decision making at the planning
and implementation levels of crisis management (Christiansen 2001).
This definition is in line with the research goal of the paper as it looks at the
interaction between multiple institutions with coordination being an important
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instrument for decision making. It applies coherence as a political objective of
inter-institutional cooperation, while coordination as an instrument to achieve
this objective. Thus, it also enables one to apply coordination as a tool to
empirically measure coherence.
In addition, there is also a need to distinguish between vertical, institutional
(inter-institutional, intra-institutional) and external dimensions of coherence.
Vertical coherence refers to the matching of EU member state positions and
policies with and in respect of the overall consensus or common position at the
EU level (Gebhard 2011). This includes general compliance of member states
with political commitments laid down in the treaties and also the technical
compatibility of specific national policies with EU common policies. Incoherence
at the vertical level rises due to the contradictions between the actions of EU
institutions and the actions of EU member states.
Institutional coherence has two types of challenges: inter-institutional and intrainstitutional coherence. Inter-institutional incoherence is related to the tensions
between different EU institutions: e.g. between the European Commission and
the EEAS or between the Commission and the Council of the EU, whereas intrainstitutional incoherence refers to the tensions between the different branches of
an institution–for instance between different Directorates General of the
European Commission or between its political and administrative levels
(Marangoni and Vanhoonacker 2015, 5).
External coherence refers to the EU capacity to present itself to third parties as a
unitary actor and to the way the third parties perceive its actions (Gebhard 2011,
9). External coherence is primarily concerned with the functionality and
credibility of the EU, rather than with specific foreign policy contents. External
coherence is a function of vertical and horizontal dimensions of coherence
because any failure to coordinate positions within the EU-either among the
member states or between the institutions, might have a significant negative
impact on EU ability to perform towards the third parties.
Without neglecting the role of the member states in EU crisis management, the
paper narrows down its focus of the actors to supranational institutional agents
addressing the inter-institutional dimension of coherence. Since the
establishment of the European Security Defense Policy (ESDP) new diplomatic
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and military bodies such as the EU Special Representative (EUSR), Political
Security Committee (PSC), EU Military Committee (EUMC), EU Military Staff
(EUMS), Committee for Civilian Aspects of Crisis Management (CIVCOM) have
been established in Brussels changing the nature of EU crisis management
(Vanhoonacker, Dijkstra and Maurer 2010, 9). Thus, the EU crisis decisionmaking process can no longer be seen as a purely intergovernmental process of
cooperation where the decisions are made in national capitals. The
institutionalization of EU crisis management has altered the competences of EU
institutions and created opportunities for them to possess a certain level of
autonomy (Dimitrakopoulos 2001, 110). The latter means that institutions do not
always act in a manner that complies with the initial wishes of member states. In
the light of the inability of the member states to foresee all contingencies,
institutions can become the actors with their own preferences and tend to pursue
a power maximizing strategy which usually creates information asymmetries
between the institutions and member states (Puchala 1999,318). For instance, an
institutional agent may possess a private information on the ongoing peace
negotiations in which it is representing the member states, to influence the
crisis decision-making process (Puchala 1999,318). Therefore, it becomes
relevant to observe the inter-institutional dimension of coherence in the context
of EU crisis management and assess its influence on the coherence of crisis
decision -making process

4. “COHERENCE” IN THE CONTEXT OF BUREAUCRATIC
POLITICS
Observing the impact of institutional mandate overlaps on the coherence of EU
crisis management the paper points to the crucial role of bureaucracies in EU
foreign policy.
The EU is the most developed example of a multi-level governance system
(Kohler-Koch and Jachtenfuchs 1996, Jachtenfuchs 2001). Its member states are
no longer the only ones at the center of policy-making (Vanhoonacker, Dijkstra
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and Maurer 2010, 13). Policy is formulated and implemented through an
interaction between different levels of public authorities. In this context, the EU
institutional agents or supranational bureaucracies are considered as legitimate
actors of EU multi-governance system, whose primary function is to plan and
implement its policies.
Studying the bureaucratic apparatus of EU crisis management is primarily
associated with the important role of bureaucracies as key actors shaping the
nature of crisis policy planning and implementation (Moe 1990, 143). Since the
creation of the Common Security Defense Policy (CSDP) in 1999 the EU crisis
management has been marked by the overlapping mandates across multiple
bureaucratic structures (Juncos 2013, 13). This fragmented nature of EU crisis
management has strengthened the influence of bureaucracies on the nature of EU
crisis decision making process and underlined the necessity to understand the
causal link between the mandate overlaps and coherence, which is well
described in the prism of “bureaucratic politics” theory: bureaucracies compete
to extend their policy “turf” in the areas of their assigned responsibilities (Juncos
2013, 13).
The “bureaucratic politics” defines bureaucracies as hierarchical organizations
jealously competing with each other to protect their own “turf” or preferences
(Downs 1967, Alison and Halperin 1972). The preferences of bureaucracies are
aligned with their mandates or functional roles. Thus, in order to fulfill their
mandates, they seek to expand certain resources such as funding, decisionmaking discretion and political support (Kozak 1988, 5-10). Bureaucracies are
engaged in the competitive struggle for the limited resources within a single
policy area. The competition among bureaucracies occurs in the areas of
overlapping responsibilities or mandates when two or more bureaucracies try to
assert a permanent control over the same mandate (Holden 1966, 947). When the
mandates of multiple bureaucracies operating within a single policy area are
overlapped, it becomes difficult for them to act collectively and a further
coordination is needed to enhance the coherence of their actions.
In the context of “bureaucratic politics” the EU supranational institutions or
bureaucracies are seen as collective rational entities pursuing institutional
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preferences while seeking to maximize autonomy and avoiding time-consuming
and resource-intensive coordination (Alison and Halperin 1972, 75).
The overlap of the mandates occurs as a result of not sufficient allocation of
functional responsibilities among the EU institutional agents subject to similar
commitments in the same policy area (Hofmann 2010, 104). The overlapping of
the institutional mandates and resource scarcity trigger the inter-institutional
competition and increase the necessity for coordination. Competition increases
when a new bureaucratic institution invades the functional area of the territorial
zone of the established actor(s) within a single policy space (Peters 2009,214).
However, given the fact that the resources are limited and the agents have
interrelated mandates, the tendency of each agent to increase its territorial zone
at the expense of other agents` territory will not be welcomed these agents. They
will tend to jealously guard their territory and defend their turf (Hill 2003, 92).
The latter will generate conflicts between the agents, creating a dysfunctional
coordination (Downs 1967, Hill 2003). Coherence is directly affected by poor
coordination, as it is defined as a well coordinated process of crisis decision
making process (Christiansen 2001,747).
The below rectangle illustrates a single policy area (e.g. Mediation) within which
multiple supranational agents are functioning. For simplicity only two
institutional agents: the EU Special Representative and the Head of the EU
Monitoring Mission (EUMM) are shown. Each actor operates within the
boundaries of its functional responsibilities or mandates, which are defined as
territorial zones. However, the overlap of their mandates causes tensions, when
each actor competes to expand its mandates at the expense of other actor`s
mandates (Downs 1967, 26). This creates a dysfunctional coordination and
impedes coherence.
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Coherence is assessed at nominal level, which means, if the overlap of mandates
is coordinated by applying the necessary coordination mechanisms, then the
crisis decision-making process is considered coherent, and if the overlap of
mandates is not coordinated through the coordination mechanisms, the crisis
decision-making process is considered incoherent.
The paper applies the linear method of causality to illustrate the link between
dependent (coherence), independent (overlap of mandates) and intervening
(coordination) variables, as the sequence of their interaction has a linear pattern:
the overlap of mandates directly creates a need for coordination and the
application or non-application of coordination procedures impacts the
dependent variable-coherence.

5. METHODOLOGY
By addressing the incoherence of the EU crisis management in South Ossetia the
research concentrates on the responses of EU institutional agents in charge of
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planning and implementation of EU crisis management activities in South
Ossetia. The selection of institutional agents logically flows from the theoretical
framework (bureaucratic politics paradigm), which considers the EU’s
institutional agents or supranational institutions as relevant players in the EU
crisis decision-making process (Delreux 2015, 6-8). Here the focus lies on the
reaction of specific analytical units (institutional agents) to the escalation of the
South Ossetian conflict.
The research extends to the following policy areas of EU crisis management:
Common Foreign Security Policy (CFSP) and Development Aid Policy. These
two policy areas are at the core of the EU coherent approach to crisis
management as outlined in the European Security Strategy (European Council
2003,2) and in a recent Commission Joint Staff Working Document on taking
forward the EU's Comprehensive Approach to external conflicts and crises
(European Commission 2013). In addition, the EU has been engaged in the South
Caucasus applying its short term and long-term crisis management tools. Short
term responses refer to CSDP crisis management instruments and crisis response
measures under the Instrument for Stability (IfS), whereas the development
instruments such as post-conflict rehabilitation and development assistance
activities are oriented towards the long term crisis management objectives
(European Commission 2013,8).
The data collection includes the primary and secondary sources which helped to
trace the EU crisis response cycle in the planning and implementation levels of
EU crisis management, identifying the main policy documents and mandate
implementation reports.
However, the interviews were of particular relevance for the analysis of EU crisis
decision-making process, as an additional “insider” knowledge was required
which could not be obtained only through document analysis and the access to
some EU internal policymaking documents was often limited. The research relies
on thirteen semi-structured interviews conducted with the EU officials from the
Commission (DG DEVCO, DG NEAR, FPI), the EEAS (CMPD, CPCC, CIVCOM),
the EUSR Administration and the EU Monitoring Mission in Georgia in June
2016 and April 2018. The objective of semi-structured interviews was to capture
the interviewee`s personal point of view and to allow him or her to talk freely in
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order to offer a his/her interpretation of a certain event or issue. The
interviewees were asked specific questions from the same theme; however, the
semi-structured format of interviews allowed the respondensts to provide open
answers.

6.BACKGROUND OF THE CONFLICT
The conflict over South Ossetia erupted when the Soviet Union fell apart and
Tbilisi’s claim for territorial integrity versus the national self-determination
claimed by the Ossetians could no longer be reconciled within the disintegrating
empire (Ratliff 2006). Georgia wanted to maintain its territorial integrity and
prevent South Ossetia from seceding. While South Ossetia wanted to either gain
independence from Georgia and to join North Ossetia (Ratliff 2006).
Subsequently, South Ossetians not only boycotted the political process in
Georgia, including the September 1990 elections, but also declared their region’s
independence (Wolff 2011). In 1991 the hostilities escalated, leading to the
Georgian occupation of South Ossetia’s capital, Tskhinvali. Both sides suffered
considerable military and civilian losses. The war over South Ossetia lasted until
June 1992 leading to about 1,000 casualties and from 60,000 to 100,000 internally
displaced persons (IDPs) and refugees fleeing to Georgia and North Ossetia
(Merlingen and Ostrauskaite 2009, 4-9). A ceasefire was established between the
Russian President Boris Yeltsin and the Georgian President Eduard
Shevardnadze in the frameworks of the Sochi Agreement in 1992 (Merlingen
and Ostrauskaite 2009). This was followed by the deployment of an OSCE
Observer Mission and a Russia-led Commonwealth of Independent States’(CIS)
peacekeeping force, as well as the creation of the so-called Joint Control
Commission(JCC) which aimed to facilitate cooperation between Georgia and
South Ossetia on a day-to-day basis(Merlingen and Ostrauskaite 2009). The JCC
comprised of Russian, Georgian and Ossetian troops, in which the European
Commission had been granted an observer status since 2000.
In 2006 Georgia`s motivation to join the North Atlantic Treaty Organization
(NATO), further aggravated the relations between Russia and Georgia. On 7
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August 2008, Georgian troops entered South Ossetia through the Roki tunnel
shelling its capital Tskhinvali.
Eventually, the leadership role in the mediation of South Ossetian conflict was
assumed by France, which held the EU Presidency. President Nicolas Sarkozy
and Foreign Minister Bernard Kouchner traveled to Tbilisi and Moscow, where
they mediated a six-point ceasefire agreement (Isakhanyan 2011). In late 2008, the
Geneva Talks on security and stability were launched, bringing together the
representatives of Tbilisi, Moscow and South Ossetia co-mediated by the EU, UN
and OSCE (Grono 2010, 24).

7.THE EU`S
CONFLICT

RESPONSE

TO

THE

SOUTH

OSSETIAN

The EU engagement in South Ossetia is analysed in two time periods. The first
period is associated with the gradual thawing of the conflict beginning in 2003,
and the escalation of hostilities when Georgian troops entered South Ossetia and
occupied its capital, Tskhinvali, in August 2008. During the 2003-2010 period, the
EU expanded its Common Foreign Security Policy (CFSP) tools through the EU
Special Representative (EUSR) mandate in the South Caucasus, in addition to
serving as an observer in the Joint Control Commission (JCC), co-chairing the
Geneva Talks together with the United Nations (UN) and the Organization for
Security and Cooperation (OSCE) and deploying an EU Monitoring Mission
(EUMM) in the region.
The second period is from 2010 to 2013, when there was no direct violence in the
region and the climate of tension had declined. As a result of the 2010 Lisbon
Treaty, the EU expanded its crisis management activities in the region and
introduced new actors, attempting to improve coherence in crisis management
by creating the position of High Representative (HR), a Security Policy and
Conflict Prevention (SECPOL) Unit within the newly established European
External Action Service (EEAS).
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After establishing the Six Point Ceasefire Agreement initiated by the EU between
Russia and Georgia in 2008, the Geneva Talks or Geneva International
Discussions (GID) were launched in October of that year (Phillips 2011,11),
bringing together representatives of Georgia, Russia and South Ossetia, and cochaired by the EU through the EUSR, the UN and the OSCE. The Geneva Talks
were intended to discuss security and stability arrangements in the region and
the situation of Internationally Displaced Persons (IDPs) and refugees, as well as
any other subject brought up by mutual agreement between the parties.
The EU also launched an unarmed civilian EU Monitoring Mission (EUMM) to
Georgia (EEAS 2010) in October 2008. The EUMM’s deployment was the fastest
mission deployment in EU history. The mission set out to monitor the actions of
Georgia and South Ossetia and their full compliance with all six points of the
Agreement and to contribute to stabilization, normalization and confidence
building among the relevant authorities on the ground (EEAS 2010).
During the planning stage of the EU Monitoring Mission (EUMM), the rapid EU
response to the escalation of the conflict between Russia and Georgia in 2008
was accompanied by the overlapping responsibilities of the two main
institutional actors located in Brussels: the Directorate for Crisis Response and
Operational Coordination (CROC) and Civilian Planning Conduct Capability
(CPCC). Both the DG CROC and the CPCC were mandated to work together to
draft the mission’s operational plan and its main features. Each of these actors
sent its own team to the field to collect information which would set the stage
for the EUMM (EU Official 2018). This deployment of multiple exploration
teams with similar tasks made it difficult to coordinate the mission’s planning
process. Based on the “bureaucratic politics” theoretical framework, the overlap
of the DG CROC and CPCC mandates in the absence of coordination
mechanisms has contributed to an incoherent crisis decision-making process.
In addition to its responsibility for the operational planning of the mission, the
DG CROC was mandated to coordinate all phases of the Crisis Response Cycle
by identifying the appropriate tools and instruments available at the EU level
(Tercovich 2014, 3). The coordination of the humanitarian aid monitored by the
DG CROC was also carried out by the European Civil Rights Protection and
Humanitarian Aid Operations (ECHO) which had a similar mandate regarding
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the immediate EU responses to disasters (Tercovich 2014,3). This situation
created an additional layer of tension between the EEAS and the Commission.
To avoid future overlap, it was decided to dissolve the DG CROC in 2012 by
transferring the staff with experience in working on political crises to the
Directorate for Security Policy and Conflict Prevention (SECPOL) and those
dealing with the humanitarian aspects of crises to DG ECHO. Eventually the
mandate for the coordination of the whole crisis response cycle became the
responsibility of the HR (EU Official 2018).
A particularly confusing situation arose concerning the mandates of the two EU
Special Representatives (EUSRs) engaged in the South Caucasus after the RussiaGeorgia war. The EUSR Peter Semneby had been the EUSR for the South
Caucasus region since 2003. However, a French diplomat named Pierre Morel,
who had been the EUSR for Central Asia, was appointed as an additional EUSR
for the crisis in Georgia on September 1, 2008 (EEAS 2016). This was illogical, as
Morel was mandated to contribute to the strengthening of democracy, the rule
of law, good governance and respect for human rights and fundamental
freedoms in the Central Asian countries concurrently to his appointment as
the EUSR for the crisis in Georgia with an additional mandate (Popescu 2011,89).
As a result, Morel’s appointment as the EUSR for the Crisis in Georgia in the
wake of the war in August 2008 overlapped with the responsibilities of the acting
EUSR of the South Caucasus, Peter Semneby, delineating his mandate to
conducting mediation and political dialogue. Semneby still remained the EUSR
for the South Caucasus, but his Georgia-related responsibilities were trimmed
(EU Official 2018). During the coexistence of the two EUSRs, overlaps in their
mandates stretched existing resources and caused tensions between them (EU
Official 2018). For instance, in accordance with his mandate, Semneby could
participate in political dialogues at the Geneva talks, as could the second EUSR,
Morel (EU Official 2018). However, EUSR Semneby was neither authorized to
act as the mediator between the parties in the conflict within the framework of
Geneva Talks, nor given any strong material leverage to exert influence on
Georgia and South Ossetia (Hughes 2010, 103). Instead, Semneby was more
involved in political groundwork with the EUMM via engaging domestic players
on the ground (Hughes 2010, 103).
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Semneby’s absence in the Geneva Talks created the need to coordinate the
EUSRs’ activities as, in many cases, neither EUSR was aware of the other’s
activity on the ground (EU Official 2018). On several occasions, both EUSRs went
into the field to conduct the same confidence-building activities without
informing each other (EU Official 2018). This situation made coherent
implementation of the political dialogue and mediation activities between
Georgia and South Ossetia problematic, as the overlapping of the two EUSRs’
mandates was not coordinated.
In relation to the Development Aid Policy, the EU has assisted South Ossetia
with post- conflict rehabilitation aid programs since 2003. In January 2004, the
Joint Control Commission (JCC) signed a protocol for the implementation of a
Commission-funded rehabilitation program in the Georgian-Ossetian conflict
zone (International Crisis Group 2004, 3-4). A Steering Committee comprised of
representatives from the Commission and the Georgian and South Ossetian
governments, was set up under the JCC to address the technical aspects of the
project`s implementation.
The European Commission has become the biggest international donor in
South Ossetia since 2006, considerably intensifying its crisis management
activities (EU Delegation to Georgia 2009, 1). With the launch of the Instrument
for Stability (IfS) in 2007 as a follow-up to the Rapid Reaction Mechanism
(RRM), the Commission began financing more projects. The projects financed
under the IfS aimed to improve the living conditions of the local populations
that suffered the consequences of the conflict and to create conditions for the
return of IDPs who had to flee their homes in the early 1990s.
In the post-Lisbon era, the EU has been more engaged in the implementation of
post-conflict rehabilitation projects, facilitated by a reliance on the Instrument
Contributing to Stability and Peace (IcSP) (European Commission 2011,1). In
May 2010, the Commission began funding confidence building and dialogue
programs in South Ossetia under the name “Confidence Building Early Response
Mechanism (COBERM) (Commission Staff Working Document 2013, 17). The
COBERM included small-scale projects between communities in Georgia and
South Ossetia, with the main objective of fostering a peaceful transformation of
the conflicts and promoting person-to-person contact (Jeppson 2015, 14).
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As regards the mandate overlaps in relation to Development Aid Policy, at the
planning phase of Commission-funded rehabilitation projects in 2004, such as
electricity and gas supply to Gori and adjacent areas of South Ossetia, there were
no cases of inter-institutional mandate overlap, as only the DG for External
Relations (RELEX) was involved in the planning phase and the Organization for
Security and Co-operation in Europe (OSCE) carried out the implementation (EU
Diplomat 2018).
Similarly, DG RELEX did the planning of the first phase of the Commissionfunded small-scale confidence building projects in South Ossetia, under the
strategic guidance of the Political Security Committee (EU Official 2018) from
2008 to 2009. However, the electricity and gas projects planned for 2008, as well
as the economic rehabilitation programs in Georgia and South Ossetia, were soon
suspended due to the Russia-Georgia war (EU Official 2018).
The second phase of the Instrument for Stability (IfS) project, including the
development of an early warning system in the Shida Kartili region of South
Ossetia, was also planned by DG RELEX and implemented by the United
Nations Development Program (UNDP); no other institutional actor was
involved in that planning process (EU Official 2018). Thus, due to the presence of
only one institutional actor, DG RELEX, there were no mandate overlaps.
Since the Lisbon Treaty, the EU has been engaged in South Ossetia through postconflict rehabilitation projects under the Confidence Building Early Response
Mechanism (COBERM) and the IfS.
The first project funded in South Ossetia under COBERM was Engagement
through Dialogue: Dialogue and Study Visits for the Management of the
Georgian–Ossetian Conflict (Commission Staff Working Document 2013, 17). The
project planning was a joint effort by the EEAS Conflict Prevention and Security
Policy (SECPOL) unit and the Commission Foreign Policy Instruments (FPI) unit.
The UNDP implemented the project in the field, in cooperation with the EU
Delegation in Georgia.
Disputes between the SECPOL and the FPI on the programming and financing of
the project were not uncommon at the onset of the programming process. There
seemed to be a lack of interaction between the SECPOL and the FPI. An
interviewee mentioned the need for these two actors to exchange information
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(EU Official 2018). In fact, before the Lisbon Treaty, it was the DG RELEX within
the Commission, which dealt with all the programming of external policies and
bringing together all portfolios related to EU crisis management. The DG RELEX
served as a forum for discussing all relevant issues related to the programming
and implementation of EU crisis management policies (EU Official 2018). After
the Lisbon Treaty, in addition to dealing with intra-institutional coherence, the
Commission had to coordinate its activities with a newly created institutional
actor, EEAS, as the latter took over DG RELEX functions and DG Development
political desks, as well as programming aspects (Duke 2011,43).
Furthermore, the EEAS was granted coordinating function and participation in
the programming and management cycle for financial instruments, together with
the newly created Europe Aid Development and Cooperation DirectorateGeneral (DEVCO) within the Commission (Duke 2011, 26). Thus the
programming of EU crisis management projects related to development aid must
be done in close coordination with the Commission, since the thematic
instruments still remain within the Commission.
According to the source from EEAS, the FPI and SECPOL were reluctant to
cooperate, each of them pursuing its own agenda regarding the launching of the
first COBERM project in South Ossetia. In addition, the SECPOL did not receive
the COMDEL meeting minutes and was not consulted on relevant FPI and EU
Delegation initiatives in the field (EU Official 2018). Consequently, the extent to
which information was exchanged between the SECPOL and the FPI appeared
limited and the overlap of their mandates continued without further
coordination, negatively affecting the coherence of the project planning process,
which confirms the main argument of this paper (EU Official 2018).
During 2011-2012, the Commission funded the rehabilitation of water-related
infrastructure in the Zonkari Dam (Commission Staff Working Document 2013,
17). The project was planned by the FPI, and the EUSR team was also closely
involved in the process, as it was the EUSR’s idea to fund the project (EU Official
2018). The FPI analysed the feasibility of the proposal and agreed to fund it
through the IfS. However, there was no overlap between the mandates of the FPI
and the EUSR administration because their tasks were clearly defined: the FPI
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was responsible for the management of the project`s budget and the EUSR was
dealing with its strategic planning.
Immediately after the implementation of the water infrastructure repair project
at the Zonkari Dam, another project providing potable water to households
living next to South Ossetia’s Administrative Boundary Lines (ABLs), mainly in
Znauri and Nikosi, was supposed to be implemented (EU Official 2018). The
project was planned by the Commission’s FPI unit and implemented by the EU
Delegation in Georgia. At the planning stage of the project the interviewees from
the EEAS and Commission did not confirm any cases of mandate overlaps
because only the FPI was involved in the entire planning process. Meanwhile, at
the implementation level a similar water irrigation confidence-building project
was conducted by the EUMM in Znauri and Nikosi with a €200,000 budget (EU
Official 2018). Both projects aimed to enhance the confidence building between
Georgia and South Ossetia. However a simultaneous implementation of the two
projects could cause overlap of the mandates between the Heads of the EUMM
and the EU Delegation to Georgia and delay the implementation of both
projects(EU Official 2017). For that purpose a small coordination committee
comprising of the EUSR, the Head of the EUMM and the Head of the EU
Delegation was established in 2012, concurrent with the initiation of the newly
appointed Head of the EUMM, Andrzej Tyszk (EU Official 2017). The Committee
meetings were held informally and were organised by the EUMM project
manager. This newly established informal coordination mechanism improved
the information sharing between the EU Delegation in Georgia and the EUMM
on the ground.

8.CONCLUSIONS
The overview of this paper indicates that the EU has shown considerable interest
in the South Caucasus since 2003, clearly identifying its economic and security
goals in the region. The EU began enriching its toolbox of crisis management
capabilities to be better prepared for involvement in the region as a crisis
manager.
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The EU has been praised for its spontaneous engagement in the South Ossetian
conflict in several instances (EU Official 2018). EU involvement in the region has
taken the form of direct intervention in the conflict, covering the activities which
fall under the Common Foreign Security Policy (CFSP) policy area, such as CSDP
fact-finding, civilian missions, confidence building and mediation efforts, as well
as activities in the area of development aid such as Commission-financed postconflict reconstruction and rehabilitation measures.
However, these
achievements have been blurred with incoherent decision-making processes at
both the planning and implementation phases of EU crisis management. As cited
by an EU official, the EU had already managed to develop a complex
institutional framework by 2003, creating multiple crisis management
mechanisms such as the European Security and Defence Policy (ESDP), new
diplomatic and military bodies (including the EU Special Representatives
(EUSR), the Political Security Committee (PSC), the EU Military Committee
(EUMC), EU Military staff (EUMS) and the Committee for Civilian Aspects of
Crisis Management (CIVCOM). And the more EU actors are involved in the
specific policy area, the greater the potential for the EU to become engaged in
multiple areas of crisis management; however, such intervention further
complicates (and can limit) the ability of EU institutional actors to effectively
coordinate their actions (Faria 2014, 13). This is especially challenging when
different institutional actors have overlapping competences and different
reporting channels and there is no ‘control and command’ structure that clarifies
who speaks for the EU (Faria 2014, 13). The case of the EU’s engagement in South
Ossetia has been one excellent example of all those challenges combined.
The analysis of EU activity in South Ossetia has shown that the overlap in
institutional mandates started after the outbreak of the Russia-Georgia war in
2008 when the institutional framework of EU crisis management in Georgia
became a very crowded arena with multiple actors using different management
methods, varying according to their mandates.
At the planning level, the existence of the Crisis Response and Operational
Coordination (CROC) Department created duplications and tensions with the
Civilian Planning Conduct Planning Capability (CPCC), which was traditionally
mandated to coordinate the operational planning of civilian CSDP missions. An
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interviewee mentioned that, in the absence of direct lines of reporting between
the DG CROC and CPCC at the planning phase, these two actors had a great deal
of difficulty sharing information (EU Official 2018).
The EU Monitoring Mission (EUMM) was heavily involved in normalization at
the field level, coordinating stabilization and confidence building activities
across South Ossetia through the framework of the Incidence Prevention
Response Mechanism (IPRM). The EU Special Representative (EUSR) for the
Crisis in Georgia was engaged in political dialogue in the context of the Geneva
Talks, while the EUSR for the South Caucasus was also very active on the ground
until his mandate ended in February 2011. Consequently, the two similar
mandates did not support of one another - they actively clashed, indicating a
lack of coordination.
In fact, in some cases EU institutional agents’ mandates might seem to be broadly
defined on paper, but can cause considerable confusion with each other (EU
Official 2018) in practice. For instance, the EUSR’s broad mandate to the South
Caucasus and Crisis in Georgia involved contributing to a peaceful settlement of
the South Caucasus conflicts, including Georgia’s conflicts in Abkhazia and
South Ossetia and the Nagorno-Karabakh conflict, and encouraging regional
cooperation (Jeppson 2015). The EUSR was additionally mandated to co-chair the
Geneva Talks, representing the EU, and to facilitate the implementation of the
ceasefire agreements. Thus, there was a confusion about institutional roles and
no adequate inter-institutional division of labor was applied. This contributed to
a sense of competition and a lack of coordination between the two EUSRs in the
South Caucasus, which made the mediation process incoherent (EU Official
2018).
A deeper strategic coordination of efforts by the two EUSRs was needed to
regulate the overlapping areas of their responsibilities, which would facilitate
information exchange and joint work between the two actors (EU Official 2018).
However, due to the absence of such a coordinating mechanism between the two
EUSRs, the overlap in their mandates continued until the two were merged (EU
Official 2018) in September 2011.
As regards the overlap in EEAS Conflict Prevention and Security Policy unit
(SECPOL) and Foreign Policy Instrument Service (FPI) mandates, the EEAS and
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the Commission have established formal working agreements to coordinate their
activities(European Commission 2012,15). Unfortunately, the new formal
procedures are more confusing and more demanding overall than those that
existed when the DG RELEX oversaw EU external relations, because the EEAS is
now separated from the Commission (European Court of Auditors 2014,15). In
addition, according to an EEAS interviewee, the establishment of the EEAS as a
separate entity has increased the number of EU institutions dealing with the
same issues. One such instance is the programming of EU civilian crisis
management activities for development aid, which were formerly planned by
only one actor - DG RELEX (EU Official). In the post-Lisbon era the FPI and
SECPOL undertake that task. Because the FPI is physically located within the
EEAS, the tensions between the Commission and EEAS still remain unresolved
(EU Official 2018). In fact, there is no official document providing a clear division
of labor between the Commission and the EEAS, and the effectiveness of
information exchange is based on ad hoc, informal communication (EU Official
2018).
In order to prevent future inter-institutional overlaps between the Commission
and EEAS, the High Representative (HR) should also increase her presence and
leadership in promoting inter-institutional coherence of EU crisis management,
as the key function of the HR is to ensure the coherence of external EU actions
(Blockmans and Wessel 2009, 42). In the early 2010s, the South Caucasus region
was not in the domain of the HR; moreover, she intended to abolish the EUSR
mandate with the aim of retaining the EUSRs only for the Great Lakes area and
Central Asia, because the Lisbon Treaty gave her more influence on the
nomination of EU Special Representatives (EUSRs). Whereas the Political
Security Committee (PSC) is mandated to appoint a EUSR “whenever it deems it
necessary”, the HR alone is mandated to appoint a new EUSR (Tolksdorf 2012,
2).
Furthermore, the HR’s dual function in the Commission and Council did not
guarantee coherence on intra- institutional level because she was absent from
most of the Commission meetings related to Development Aid (EU Official
2018). This limited her overall capacity to ensure smooth inter-institutional
coordination between the Commission and EEAS (EU Official 2018). The HR
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should increase her presence in the Commission and conduct regular
stakeholder meetings (FPI, SECPOL) dealing with the planning of development
aid programs in the South Caucasus. This would enhance inter-institutional
coordination and increase the potential for the EU to eliminate the existing gap
between the EEAS and Commission.
In fact the Treaty of Lisbon provided the HR with the task of ensuring coherence
in the EU`s external relations, as mentioned in Article 9 of the treaty, but it did
not provide specific guidelines on how the HR should execute this task (EU
Official 2018).
Moreover, the treaty did not specify the EEAS institutional structure under the
HR’s leadership or how the newly created EEAS should interact with the
Commission, taking into consideration the fact that the Commission still
administers the CFSP budget and the main thematic instruments, such as the
Instrument Contributing to Stability and Peace (IcSP), the EU Development Fund
(EDF), and the European Neighborhood and Partnership Instrument (ENPI).
Thus, there is a need to strengthen internal institutional cooperation at both the
horizontal and vertical levels to achieve a coherent crisis decision-making
approach to external conflicts. In order to achieve this objective, the formal
division of labor between the different institutional agents, including relevant
policy-making and implementation mandates, must be clearly defined on paper.
Furthermore, the implementation of institutional mandates should be followed
by establishment of clear coordination mechanisms at both the planning and
implementation phases of decision making in the two separate policy areas of EU
crisis management: CFSP and Development Aid Policy. As Mahncke (2013, 37)
mentioned the Lisbon Treaty provided a new inter-institutional structure by
creating the EEAS mandate and introducing new institutional actors. It is now
up to the institutional actors to cooperate with the aim of establishing a coherent
policy.
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Abstract
The aim of the article is to show how in Italy the traditional inequalities in class,
gender and geography have been matched by an inequality linked to
immigration, whose causes, forms and social consequences I will analyse here. In
so doing I will underline how such inequality linked to immigration is an
integral part of the system of social inequalities existing at global level and in
particular it is part of the globalization of inequality linked to immigration.
Over the last few decades, there has been a deep social transformation at world
level which has changed the system of inequalities; new inequalities were
created, among which, the inequality linked to immigration is rather important.
Historically, this is certainly nothing new, yet we are witnessing a globalization
of inequality linked to immigration, which refers to disparities and social
advantages that affect immigrant populations and citizens with migratory
background. This phenomenon has several causes, but it is mainly due to two
elements: the systematic use by several countries of an exploited and stigmatised
migrant workforce, kept in a condition of social inferiority and with half the
rights of the rest of the population; the globalisation of selective, restrictive and
repressive immigration policies.
Such process is quite visible in Italy, where inequality based on immigration is
the result of the combined action of labour market, legal system, and mass
media, which have pursued rationales, which led to the social inferiority and
segregation of immigrants. Such inequality involved specific generative
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mechanisms such as the selection, precarisation and differential exploitation of
migrant workers, the creation of a special legislation, the systematic
stigmatisation of immigrant populations in the public discourse, the comeback of
the rhetoric of assimilation. Such inequality is multidimensional as, from work to
health, from living to education, from public images to legal conditions, it affects
all aspects of the social life of immigrants; and it is a challenge to social
citizenship.
Keywords
Globalisation, immigration, inequalities, racism.

1.INTRODUCTION
Over the last few decades, there has been a deep and unrestrained process of
social transformation at world level, in the wake of neo-liberalism. Such global
restructuring – which took place in a slow and fragmented way in the 80’s, and
in a more organic and faster way in the 90’s and 2000’s – is a unitary process that
has worked at global level and, from the macro to the micro domain, it has
restructured economies, work organisation, the structures and shapes of states,
daily lives, social rights and the system of inequalities.
Old international inequalities have undergone a radical rearrangement: in what
may seem a contradiction, on one hand inequalities between countries have been
relatively mitigated in a number of cases (after the recovery of some countries of
the South of the world and the inclusion of the BRICS in the world market), on
the other hand they have been harshened in terms of global inequalities and
inequalities within countries (Alvaredo et al. 2018; Milanovic 2005, 2016;
Therborn 2006). The aggravation of social polarisation within each country is a
truly global phenomenon, and it is not an exaggeration to talk about the
globalisation of social polarisation within countries. It took place in different
ways and degrees according to the geographical context and, with a very few
exceptions, it roughly presented two phases: an acceleration from the early 80’s
to the mid-2000, and a super-acceleration with the great crisis of 2008. The
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economic crisis has broadened and deepened, but not created, such process, from
which a sort of global apartheid seemed to emerge.
At the same time, new inequalities formed – adding up to the old ones without
replacing them – among which, a noteworthy one is inequality linked to
immigration, inequality by nationality linked to migration, to the fact of having
migrated to a foreign country. Inequality based on immigration can be defined –
using a concept historically used in the USA and in the UK – a racial inequality
or ethno-racial inequality and it refers to disparities and social advantages that
affect immigrant populations and citizens with migratory background 1, refers to
inequalities (in the field of income, wealth, housing, health, education, rights,
etc.) between majority and migrant nationality groups, between national workers
and migrant workers within a country.
Historically, inequality linked to immigration is certainly nothing new (Potts
1990; Sayad 1999), on the contrary, yet today we are living a fully-fledged
globalisation of inequality based to be an immigrant, linked to immigration. In
the wake of the formation of the world market and world labour market, on the
basis of the globalization of industrial processes and market economy, in Europe,
USA, Japan, but also in the Middle East, in South America, in Asia, a large part of
the immigrant populations lives a condition of inequality (at economic, juridical,
and symbolic level) compared to the autochthonous populations. This
phenomenon, I repeat, is not new, but compared to the past, today it is much
more widespread and presents itself as a unitary process. It has several causes,
which vary according to national contexts, but it is mainly due to three common
elements: 1) the systematic use by several countries of an exploited and
stigmatised migrant workforce, kept in a condition of social inferiority and with
half the rights of the rest of the population, to lower the cost of labour and
compete on global markets; 2) the globalisation of selective, restrictive and

See Bonilla-Silva (2003), Novick (1995), Solomos (2003). Everyone knows that races do
not exist, but on the social level, on the level of social relations, they exist and are more
alive than ever; very often in Europe migrants are considered as inferior races (even if
they have a white skin) or – using common terms – inferior cultures, inferior peoples,
inferior ethnicities (Basso 2016).
1
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repressive migration policies, with States and governments competing in the
harshening of condition of migration and worsening of immigrants’ conditions;
3) the convergence of processes of work casualisation and precarisation of
migration on immigrant workers, that live a condition of double precarity.
A noteworthy example of the process of creation of an inequality linked to
immigration from Global South is Italy, where the latter added up to class,
gender, generation and geographical inequalities, traditionally established.
The aim of this article is to show how in Italy the traditional inequalities have
been matched by an inequality linked to immigration, whose causes, forms and
social consequences I will analyse here. In so doing I will underline how such
racial inequality linked to immigration is an integral part of the system of social
inequalities existing at global level and in particular it is part of the globalization
of inequality linked to immigration.
Such new inequality in Italy is the result of a discrimination system affecting
structurally all aspects of immigrants’ life and of the social relationships between
the Italian society and immigrant populations; in particular, it is the result of the
combined action of at least three structures of social stratification – the labour
market, the legal system, the mass-media – that have pursued rationales which
led to social inferiority and segregation. Such inequality, affecting immigrant
populations in different ways, has seen the application of specific generative
mechanisms such as the selection, the precarisation and differential exploitation
of immigrant workers, the creation of a special legislation, the systematic
stigmatisation in the public discourse, the comeback of the rhetoric of
assimilation. Such inequality is multidimensional as, from work to health, from
living to education, from public images to legal conditions, it affects all aspects of
the social life of immigrants (Saraceno et al. 2013).
Before delving into the analysis, it should be underlined that the original deep
cause of this inequality lies in “ordinary racism” within the Italian society (Balbo
and Manconi 1990), especially in the unstoppable rise of institutional racism that
has taken place over the last fifteen years, which has entailed a thorough
racialisation of social relations (Basso 2010).
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2.RACISM AND INEQUALITY AT WORK.
In Italy, immigrants’ work is marked across the table – from access to work to
unemployment, from tasks to remuneration, from professional status to mobility,
from work accidents to social security – by inequalities, compared with national
workers (Fullin and Reyneri 2011; Idos 2016; Moressa 2012).
Immigrant workers – around 2,400,000 people, i.e. 10% of the total employed
workers – suffer a significant work segregation concentrating them mainly in
low-skilled manual jobs (Moressa 2014, 44). The majority is employed in the
lower segments of the labour market, in low-paying and low-skilled jobs, more
tiresome and unhealthier, such as construction worker, farm labourer and
janitor, domestic help and caregiver, in the sectors of low-skilled services (to
companies, to families), hotels and restaurants, metal and tanning industries,
textiles and construction, seasonal agriculture and agri-food. In 1999, 77.3% were
qualified general workers and labourers (Fieri-Ilo 2003), while in 2012 were still
87.1% compared to 39.6% of the national workers (Moressa 2012, 33). In the last
years the increase in immigrant workers has always taken place almost
completely within low-skilled jobs, thus consolidating the channelling and
ethno-racial segmentation of the labour market; in 2016, more than two thirds
were qualified general workers and labourers (Unar 2016, 255-263).
Immigrant workers are often under-classified, and for a longer period compared
to national workers. Over-education – i.e. having a job requiring a lower set of
skills compared to the education obtained – affects 40.9% immigrant workers and
21.6% national workers (Idos 2016, 262); employment under-classification, i.e.
having an employment contract corresponding to a lower level compared to the
tasks carried out, is very common among migrant workers, with negative
consequences on wages. In the construction sector, where the presence of
immigrant workers is quite noteworthy, in 2008 only 4% were classified as 4th
level skilled worker, whereas the majority was classified as labourer and
ordinary worker (Galossi and Mora 2008); in 2013, 55% of them worked as
ordinary worker compared to 28% of national workers, 4th level and skilled
workers were only 13% of immigrants compared to 36.5% of national workers
(Fillea-Cgil 2013).
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Over education and under-classification of immigrant workers are constantly fed
by several factors, among which two stand out: the continuous relapse in
underground economy and administrative irregularity, following work precarity
and permanent under-employment; and the increase in immigrant workers in
the low-skilled services sector, mainly due to the growth in female employment
as houseworkers and caregivers, and the shift of a remarkable number of male
workers coming from factory work. The economic crisis has enlarged and
amplified the over education and under-classification of immigrant workers as,
in the context of high unemployment and harshening of migration policies, in
order to find or keep a job enabling them to obtain or renew their residence
permit, immigrants are forced to accept a lower classification, relinquishing
career growth or the expectation to see their qualifications acknowledged.
The majority of immigrant women is employed in housework, care work,
services, as domestic help, caregivers, cleaners, waitresses. In these sectors they
easily find a job – given the increase in the demand of services identified as
“female work”, migratory chains and the functioning of niche economies – but at
the same time they are cages outside of which employment opportunities are
very limited. The average monthly wage of immigrant women is very low (822
euro); work segmentation based on gender and nationality, together with their
concentration in low level services, is mirrored in a significant wage difference,
both compared to immigrant men (1,122 euro) and Italian women (1,202 euro)
(Idos 2016, 262), confirming the three-fold oppression affecting immigrant
women (because women, workers, foreigners; Anthias 1992; Morokvasic 1983).
As for houseworkers and caregivers (a little over a million, a part of which works
without a contract), they undergo, globally, a situation of work segregation, with
tough consequences on their material and life conditions.
Immigrant workers are affected by a higher unemployment (16.2% vs 11.4%
among national workers) and under-employment rate (11.7% vs 4.2%) and by a
wide contract precarity that lasts longer than national workers (Idos 2016, 262).
When the economic crisis hit, immigrant and national workers were both
affected by unemployment and under-employment, yet the former suffered the
hardest situation due to their penalisation in firing provisions and in enjoying
social safety nets.
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A good portion of the unemployed has found a new job, completely or partly
irregular, thus enlarging the underground economy, a structural element of the
Italian economy and a source of attraction of undocumented migration. The
entry (or relapse) in the underground economy has entailed a worsening of the
working conditions – from wages to hours, from tasks to safety – and a lower
protection from discrimination in the workplace. In such permanent circulation
between administrative and contract regularity and irregularity, the
deterioration of working conditions and the weakening of their position on the
labour market have taken place.
These elements, associated to working conditions which are not improving with
length of service, to a marked presence in jobs with little career opportunities
and little wage raises linked to the length of service, take their toll on wages,
which are lower than those of national workers (mean net monthly wage: 979 €
vs 1362 €) (Idos 2016, 255–262). Such wage differences are also linked to the size
of the company and the working sector: among immigrants, more than among
locals, employment mainly takes place in small-sized companies, where there are
higher chances of worse working conditions.
Such wages place immigrant workers and their families in the lower-paid income
layers of Italian society. Together with young precarious couples, single mothers,
people over 50 years of age expelled early from the labour market, immigrant
workers and their families are an important component of the worse-off social
layers. The creation of this lower layer of very-low income workers and poor
immigrant families (in 2015 immigrant families had, on average, an income
corresponding to two-thirds the income of Italian families: 19,725 € vs 30,320 €;
Istat 2015), has taken place simultaneously with processes of decline in wages,
multiplication of the working poor, social polarisation, shrinking of the middle
class, which have affected the Italian society over the past two decades. Though a
fair share of the hard conditions of immigrant families may be comparable to
those of many Italian families which are poor, impoverished or at risk of poverty,
the economic crisis affected immigrant families the hardest, also considering that
earned income and subsidies for income support (unemployment, family
allowances) are the main source of income of immigrant families, while, unlike
for locals, earnings deriving from land, pensions and buildings (19% of
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immigrant families are home-owners, compared to 80% of Italian families) are
quite negligible (Unar 2016; Istat 2017).
The condition of immigrant workers presents specific critical situations on the
access to work, task distribution, or mobility. The majority of them reaches
higher qualifications and wages very slowly, also because they are employed in
jobs offering fewer career opportunities; often career development is linked to
migration seniority, but itself is more than sometimes a barrier as the labour
market, especially in low-skilled jobs, presents a drive towards the replacement
of “old” and rooted immigrant workers with new and recently arrived migrants.
Horizontal mobility is more widespread, but it does not always entail an
improvement of the working conditions, and especially it does not involve all
sectors as some jobs (housework or care work, for instance) mean the workers’
fate is sealed once they start performing such tasks.
Access to work, the distribution of tasks, the role in the production process are
all included in a permanent process of national, “racial” and ethno-religious
selection, on two levels. On one hand, for a number of jobs and tasks, national
workers are preferred over immigrant workers, and to justify the choice the
usual chauvinist arguments are used, on skills, attitudes, vocations, availability
or mentality of the former (rappresented as good, loyal, bright, efficient and
diligent workers) and the latter (rappresented as lazy, disobedient, stupid, slow
and troublemaker workers). On the other hand, there is a permanent selection of
immigrant workers which, according to an alleged natural inclination or cultural
vocation (be them positive or negative), includes and excludes specific
populations and marginalizes earlier-immigrated workers, more rooted and
demanding, by replacing them with recently-arrived migrants, less rooted and
less stable. In specific sectors such as agriculture or construction, for instance,
Maghreb workers have slowly been ousted, as they were more organized and
unionised, and have been replaced with Eastern-European workers, in the
context of the replacement of non-EU workers with workers from new EU
members – who do not require a residence permit – hired irregularly without the
risk of being accused of facilitation of illegal immigration. Finally, based on
national stereotypes and false myths, often specific national groups are linked to
specific jobs, specific parts of the production process, so much so that it is not
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rare to witness the ethnicisation of production processes, confining single
national groups to specific steps of the production.
Such inequality at work, affecting the majority of immigrants, is the permanent
drive of the racial inequality existing in Italy and is closely matched by a marked
inequality in rights. The legislation and migration policy, as we shall see, have
placed immigrants in a special legal system marked by half the rights and
targeted unfavourable provisions (Bartoli 2008; Basso 2010; Morozzo Della Rocca
2008).

3.
ANTIIMMIGRANTS
POLICIES
PRECARISATION AND CRIMINALISATION

BETWEEN

Until 1990, when law No. 39 on the placement of immigrant workers was
published, the main reference was the “Consolidated law on public security”, of
1931, which equalled the presence of foreigners to that of an enemy in a control
and security point of view, and such stance influenced the legislation on
immigration of the following decades.
In the meantime, the legal framework, extremely poor compared to the new
situation, has been integrated over the years with the publication of several
administrative circular letters which have been considered the main legal basis;
indeed, the first regularisation was carried out by means of an administrative
circular letter, as was the introduction of the residence permit. Secondary rank
norms, internal provisions within ministries and public administration which are
not sources of law, administrative circular letters do not provide a general
political orientation and in their application leave great room for interpretation,
discretion and arbitrariness; yet, such room has entailed a process of
“administratisation of migration policies” (Gjergji 2013a, 2013b), still prevalent
today especially in the field of asylum seekers.
After this legal vacuum, law No. 39, expressing a closure towards immigration,
set up a migration policy which institutionalised undocumented immigration
and the social inferiority of immigrants, and which lay the foundations of the
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provisions that followed. This law introduced a quota mechanism for immigrant
workers with the creation of a three-year or yearly “inflow decree” which sets
out the number of entries permitted for work, yet, in the first few years it was not
passed or it established zero entries possible, while in the following years it
established very low numbers, forcing, as a result, the majority of immigrants to
embrace irregular work and undocumented migration. As for the tools to
manage inflows, this law established – together with administrative expulsion –
the recruitment by name mechanism, which sets forth, as a condition to enter the
Italian territory, the presence of a work contract deriving from the prior
encounter in the country of origin between the worker and the employer. This
mechanism turned out to be rather inadequate for a productive system as the
Italian one, marked by small-medium enterprises, a growth in the poor services
sector and underground economy, but it enabled the processes of illegalisation of
migration and growth of underground economy.
This law, accompanied by a third regularisation, established that the bureaucracy
to authorize the entry shall be started by the employer, a principle enshrined in
the following laws on immigration, as the foundation of migration policies: law
No. 189/2002 provides that the employer shall be the only subject who may
require the work permit for the immigrant worker and having the possibility and
subjective right to apply for a residence permit – the immigrant worker does not
have such possibility and is not considered a subject of law, but rather the object
of legal acts and other people’s rights.
These key points of law No. 39, continued and strengthened by the laws that
followed, had very negative results on the working and social lives of
immigrants, forced to live as undocumented migrants waiting for a
regularisation or an inflow decree (which is a regularisation under cover as it
legalises those who are already in Italy) to obtain documents and become
“legal”. The majority of immigrants has had and still has to go through a rough
road, with a slow outflow from forced illegality and a transition towards regular
work, where each step achieved corresponds to obtaining a segment of rights
and fragments of social rights.
Law No. 40, of 1998, considering immigration a structural element of the Italian
society and presented as comprehensive legislation, included important chapters
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on social and cultural aspects, yet its overall design resulted in the configuration
of immigrants as bound to the socially-defined role of “subordinate” and in the
institutionalisation of two categories of immigrants, “legal” and “illegal”, with
differences as regards their rights.
It introduced a bond between residence permit, work and dwelling, thus
institutionalising the insertion model based on undocumented migration and
social precarity, developed over the previous years, and binding the exercise of
social rights to the migratory status. In line with law No. 39, it put down on
paper the existing social practices, confirming that for immigrant workers
“illegal” migration is a staging post, that their regularisation can only take place
afterwards and at the discretion of their employer, thus creating a relationship of
strong dependence of the worker from the employer. It facilitated the fact that an
immigrant with a residence permit may relapse into undocumented or
underdocumented migration if he is not able to keep his prerequisites for
renewal; furthermore, with the guaranteed quota system and recruitment by
name it subordinated legal entries to the needs of the labour market in the short
term.
Besides the creation of temporary detention centres, following the fragmentation
of the types of residence permit and the multiplication of their durations, it
produced a stratification of the legal status of immigrants, which led to the
creation of several categories with different rights. Such difference lies at the base
of the hierarchy of precarity and of the civic stratification among immigrant
populations.
In the 2000’s, migration policies were characterised by a two-fold process of
precarisation and criminalisation of immigrants, in particular with the
application of selective, restrictive and punitive politics (Basso 2010). Law No.
189/2002, represented by the political slogan “zero immigration”, based on the
new restrictive definition of the prerequisites for residence with the introduction
of the “residence contract”, produced in reality a zero-rights immigration,
extremely liable to be blackmailed, hanging on a thread, willing to do anything
to avoid a relapse into undocumented immigration. It is based on the concept
that residence must be strictly subordinated to the employment, the existence of
an employment contract, the only element making the legality of the residence
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legitimate, in a perspective of thorough jus laboris. Such design, materialised in
the creation of a strict bond between work, residence permit and dwelling,
turned out to be a powerful drive for the institutional production of mass
clandestinity; this law, which stated it wanted to counter undocumented
migration, actually created it, to then criminalize it – so much so that a good
portion of the immigrants detained in prisons are there for breaking the law on
immigration, an administrative offense.
The numerous negative provisions of this law (the elimination of the “sponsor”;
the reduction of the maximum validity of residence permits – maximum two
years; the reduction of the maximum length of unemployment – six months; the
increase in the maximum term of detention in temporary detention centres –
from thirty to sixty days) determined a contraction of the rights of immigrants,
the majority of which live in conditions of considerable precarity by law,
increased by the interaction with the norms on liberalisation of the labour
market. It reduced the number of legal entry channels and exacerbated the
instability of residence, with the actual and permanent risk of a relapse into
clandestinity; it determined a considerable dependence by the immigrant worker
on the employer and subordinated the exercise of social rights to the validity of
the work contract; it intensified the security aspects, making a stricter repression
against undocumented migrants; it cleared the right of asylum from its
effectiveness. Hence, it gave new momentum and orientation to the process of
creation of a special legislation for immigrants, which afterwards found new
systematisation and codification in law No. 94/2009 (“Provisions on public
safety”). Law no. 189 formalized what previous laws, administrative circulars,
the practices of the public administration, had produced over the previous
decades, thus establishing the existence of a condition of legal, political and
social inferiority for immigrants.
Over this period, Italian migration policy picked up the German and Swiss
experience of the Gastarbeiter, linking the duration of the residence permit to the
duration of the employment contract. The maximum duration of the residence
permit was reduced, inflows for seasonal work were promoted (to respond to the
demand of just-in-time workforce by sectors marked by seasonality and to
discourage the stabilisation of immigrant populations), family reunification was
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hindered by raising the level of prerequisites, favouring individual immigration,
for very mobile and barely rooted people. Yet, the return of the Gastarbeiter has
taken place within a flexible capitalism – with its context of fragmentation,
polarization and precarity – and in a situation of economic stagnation. Torn
between a condition of rigidity determined by the norms on immigration and a
condition of flexibility determined by the norms on the labour market,
immigrants ended up being guest-workers in a period of economic crisis, rise of
unemployment, growth of precarity, and weakening of the labour movement.
In the last decade migration policies were further harshened and have taken on a
markedly racial connotation; a plethora of punitive provisions by central and
local administrations produced considerable institutional discrimination and
inequality in rights. Striking examples are local resolutions and national norms
against the poor, which linked access to residence in the municipality to a set
income; the “ethnic” census of the Roma people; the limitations in the
possibilities of family reunification; the tax on the residence permit; the extension
of detention in the Centres for Identification and Expulsion up to six months; the
impossibility for undocumented immigrants to obtain authorizations, certificates
and administrative measures, among which social benefits; the reporting
obligation to the police of undocumented immigrants for doctors, teachers and
civil servants; the aggravating circumstance of clandestinity in case of crimes
committed by undocumented immigrants: this measure, entailing an increase by
a third of the sanction when the offense is perpetrated by an undocumented
immigrant, in June 2010 was rejected by the Constitutional Court (sentence
08/07/2010 n. 2491; Masera 2010) on grounds of unconstitutionality as it does not
target an illicit behaviour, but rather a condition, a status, the subjective
condition of undocumented.
All this placed immigration in a situation of social clandestinity, of total precarity
of the very existence of immigrants, symbolised by the creation of the residence

See the sentence available on the site of Italian Constitutional Court:
Https://www.cortecostituzionale.it/actionSchedaPronuncia.do?anno=2010&numero=249
#.
1
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permit with a point system, articulated in credits, obtained during the validity of
the permit itself (a sort of game of chutes and ladders).
This was accompanied by the return of assimilationism which, as in other
European countries, further marked Italian migration policies according to the
maximum adaptation of immigrants to the conditions imposed to them (work,
housing, etc.). The anti-immigrants offensive on the legislation and propaganda
plans – useful to keep under more pressure and control migrant work, more
easily – supported migration policies characterized by a mixture of identity and
security elements, aimed at discouraging social integration of immigrants and at
supporting temporary fluctuating migrations, thus sustaining the demand of
just-in-time workforce (Gjergji 2016). The new Gastarbeiter is forced to embrace
the values of the receiving society and to be assimilated in the national culture,
even though their presence is provisional and temporary. Migration policies,
several social forces, opinion campaigns, public speeches, and thousands of local
administration measures designed for immigrants a path marked by
temporariness and assimilation, impermanence and forced embrace of national
culture.
The focus on security and repression of the Italian migration policies of the past
few years was further confirmed by the provisions applied in the field of asylum
seekers, which were enshrined in law No. 46/2017 – converting decree-law No.
13 of 17 February 2017 “Urgent provisions to accelerate procedures on
international protection”. This decree, born together with the decree-law on the
security of cities (No. 14 of 20 February 2017), introduces a generalization of the
Hotspot approach of the new European migration policy 1, which entails several
procedural and substantial changes. It entails the amendment to the first instance
judgment of international protection, i.e. the replacement of “summary orders”
with chamber proceedings without a hearing, thus eliminating the open public
aspect of the proceedings, the oral cross-examination and the possibility for the
judge to ask questions to the asylum seeker who lodged an appeal; it entails the

The hotspot approach is one of the pillars of the European Agenda on Migration 2015
and it based on the large-scale implementation of asylum-seekers and refugees centres.
See https://ec.europa.eu/home-affairs/.../2_hotspots_en.pdf (15.07.2017).
1
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elimination, in cases for international protection, of the second instance judgment
for asylum seekers appealing against a rejection (quite an exception in the field of
subjective rights, protected by the Italian Constitution); it establishes special
sections for asylum applications and repatriations in Courts of Appeal; it widens
the network of Detention centers for undocumented migrants, which change
their name from “Centres of Identification and Expulsion” into “Centres for
repatriations” (in view of increasing the rate of rejections and expulsions); in case
of notifications to be delivered to the asylum seeker, it entails the extension of the
qualification as Public official to the person in charge of the Center or of the
hosting structure; finally, it introduces voluntary community service work (as an
expression of goodwill towards integration and as a sort of compensation for the
state and the receiving society) (Pasqualetto 2017). Finally, in 2018 there was a
marked harshening of migration policies, which ended up in state shipwrecks, in
state deaths in the Mediterranean Sea. Such harshening, turned into the main
feature of the national politics, has been feeding popular racism, leading to a
manhunt on immigrants, Roma and asylum seekers.

4.THE MASS MEDIA INDUSTRY OF STIGMATISATION
The creation of a symbolic system of stigmatisation of immigration has
supported and justified the material exploitation and the social inferiorisation of
immigrants. Such symbolic inequality has had material consequences, feeding
the production and reproduction of inequality. The most important social actor
of this stigmatisation process was the system of mass-media, which presented
immigration as a special reality, which needs special measures.
In the ‘80s and ‘90s the public image of immigrants was associated to poverty,
misery, marginality, but also to a far, primitive world (Belluati, Grossi and
Viglongo 1995; Cotesta 1999; Iris 1991). The image of immigrants was that of the
“pickaninny” from colonial postcards, belonging to an inferior humanity, poorly
talented and evolved, fresh off the tree, who needed the help of civilized people
to live. This image has its main sources in anti-African racism, of colonial origin,
from which the discourse on the inferiority of non-white races and non-European
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cultures was taken (Burgio 1999; Basso 2016); this is also a source of rhetoric,
symbols, imagery, exoticism, paternalism, all adjusted to the new context to
describe immigration in Italy.
In the following years, the public image of immigrants has undergone a sudden,
two-fold change. On one hand, it has become more negative, following a process
of denigration carried out by the mass-media, which presented immigrants as a
global threat (Binotto and Martino 2004; Binotto, Bruno and Lai 2016; Censis
2002; Dal Lago 2009; Sibhatu 2004); on the other hand, it has greatly diversified,
articulated in a heterogeneous complex of images according to nationality,
culture of origin, social condition, etc. From generic terms such as “vu’ cumprà”
(mimicking the way African street vendors would say “vuoi comprare?”, i.e.
“would you like to buy?”) or “marocchino” (“Moroccan”, used for all migrants),
through which immigrants were identified and devalued, a set of more
“sophisticated” inferiorising stereotypes (the invader, the drug dealer, the
profiteer, the idler, the criminal, etc.) was developed, based on a mechanism of
selective racism, which identified “good communities” and “bad communities”,
“desirable” and “undesirable immigrants”. Functional to the differential
exploitation of immigrants, this selective mechanism was directed, from time to
time, against immigrant populations that most massively entered the labour
market, which were more stable, organized and rooted, i.e. against those
populations that had increased their social centrality. First the Moroccans, then
the Albanians, the Nigerians, the Chinese, the Romanians, were targeted by
specific denigration campaigns, with the application of an anti-Arab, antiAfrican, anti-Chinese racism, each with its own rhetoric and its own system of
negative images.
Turned into a fully-fledged media industry of contempt, the mass-media system
has created a regime of racialised representation of the Italian society, useful to
the subordinate insertion of immigrants, who have suffered constant
categorizations, always revisited according to the circumstances (be them
international, national or local), or to the different social groups affected. The
differentiation of the public images of immigrants has targeted, according to the
circumstances or the political situation, one population or the other, one social
component or the other, creating different categories, identified as unusual,
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dangerous, despicable, disgusting or gruesome. At the bottom of such hierarchy,
based on the rhetoric and on the routine discourse (Maneri 2001, 2002) focused
on
social
alarm
and
emergency,
on
opposites
such
as
compatibility/incompatibility, reliability/unreliability, we find “undocumented
immigrants”, “the Roma” and “the Muslim”; “the Albanian criminal”, “the
Moroccan drug dealer”, “the deadbeat refugees”, “immigrant women: servants
or prostitutes”, “the Chinese mafia”, “the second generation”, “the
unaccompanied foreign minors”, “the foreign pupil who is too loud”.
Last, but not least, over the 2000’s, the mass-media system has taken on a major
role in the relationship between receiving society and immigrant populations, by
carrying out a crucial function in backing, supporting, justifying and requesting
exclusion policies and punitive measures. It has fed the process of racialisation of
social relations, developed over time in the Italian society; it has demanded,
supported and justified policies and interventions that international institutions
clearly defined as discriminatory; it backed the discourse placing on immigrants
the responsibility of the social issues (turned into an “ethnic issue”); it favoured
the development of two separate societies or the presence of a caste of
untouchables within the Italian society.

5.CONCLUSIONS
In this article I have examined the process of development of inequality linked to
immigration, of a racial inequality based on immigration, in Italy today. This
process is part of the general social processes evolved in the last few decades,
especially in the global transformations which have taken place in the wake of
neoliberal globalization, which highlighted old inequalities and created new
ones. Migration is not a self-standing phenomenon, a “world of its own”, it is an
integral part of the functioning of the social system and thus, inequality linked to
immigration is a structural element both of the system of inequalities existing at
global and national level, and of the process of creation of the world labour
market (with all its stratifications) to which international migrations belong.
In such global phenomena, social rights and social citizenship are even more
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linked and subordinated to nationality. For immigrant workers, social rights in
their receiving countries are largely tied to their migratory status in the State.
Civic stratification, as a system of inequality (Morris 2002; Amaya-Castro 2017),
justifies and fosters the idea of unequal, segmented rights based on nationality.
To tackle inequality linked to immigration in so many countries in the world, a
global social citizenship is at least necessary, going beyond the visible and
invisible borders of national states and overcoming the “global
inequalities/national social citizenship” aporia. Global social citizenship
challenges this unequal segmentation, it may not an absolute solution, but it
certainly is a progressive protective factor.
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Abstract
The Ukraine crisis and the events that followed have brought about an
unprecedented strain within EU-Russia system of relations, highlighting the
major drift between Russia and the Western, liberal world. EU’s deficiency to
predict the lack of results in influencing Russia's agenda has translated into an
incapability of understanding the Russian mind-set: for the Russian society, the
economic crisis and welfare deficit, as a direct result of Western sanctions, did
not materialise into a decline in the population’s support for Kremlin, nor into a
rising criticism towards the president as being held accountable for the country's
economic situation. On the contrary, the popularity of President Putin has
increased considerably since the crisis in Ukraine. A significant explanatory
power of such trends resides in the historical incrementalism of the Russian
society with deep roots in a series of dramatic events and sudden changes over
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the last century. Thus, the current paper revolves around capturing Russians’
attitudes and perceptions regarding the concept of liberalism and the Western
model of democracy, through in-country expert interviews; such an approach
could contribute to a better understanding of the Russian society and implicitly
to building a more effective dialogue and communication between the two
actors.
Keywords
European Union, liberalism, Russia

1.INTRODUCTION
The recent events in the shared neighbourhood have drastically estranged Russia
from European structures and has marked the end of the post-Cold War
European order. Since 2014, perceptions of Russia have drastically shifted from a
“strategic partner” to a “key strategic challenge” (EU Global Strategy, 2016)
bringing back chills from the Cold War era. The approach and discourse have
changed from transformation through cooperation to isolation/containment
through sanctions and “selective engagement”. This paradigm shift has various
long-term implications, not only for the two actors involved, but also for the
welfare and security of the extended Europe. However, despite the recent change
in discourse, EU’s main objective towards Russia still remains that of
transforming it into a Western model of democracy (Leonard and Krastev, 2014;
Mearsheimer, 2018).
The latest dynamics in EU (West)-Russia relations have been thoroughly
discussed and analysed by experts, analysts and academia alike, with a majority
of voices blaming the Russian leader alone for the deadlock; however, such
unilateral approaches are quite simplistic, as they fail to focus on the deeper
structural causes and issues of the current EU-Russia crisis. As such, the EU on
its own presents several inconsistencies in its approach towards Russia that
weigh heavily on the effectiveness of its soft power instruments:
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First, the EU's actions and attitudes towards Russia are mainly based on a
personalist approach, revolving around Russia’s leader (Krastev and Leonard,
2014; Mearsheimer, 2014). The Western approach in dealing with and
understanding Russia tends to be fixating on understanding the Russian leader.
Thus, the assumption “to understand Putin is to understand Russia” is a major
simplification of the stakes. On a long run, in order to enhance its efficiency in
the region EU should re-orient from Kremlin to society.
Second, the EU's agenda and actions in the Eastern Neighbourhood is generally
based on its normative objectives of exporting its model, without considering
these countries’ ability and willingness to transform (Korosteleva, 2012).
Specifically towards Russia, EU’s ability to influence Kremlin or generate
transformational processes at society's level was limited at best. For example, the
latest actions against Russia - imposed economic sanctions - have failed to
counteract its behaviour or agenda. The EU’s failure to both anticipate and
respond effectively to the Russian government’s domestic and foreign policy,
have some deep structural causes that go beyond the “blame game” (Kuzio,
2018) between the West and Russia.
Third, the EU focuses on the diffusion of its liberal norms and values in order to
broaden the spectrum of security beyond the borders, through a missionary
approach. Such a perspective prevents it from perceiving some realities specific
to the post-Soviet space, and to grasp the possibility of being perceived from the
outside as a threat. The utter gratitude and openness of the new Eastern
members towards the European project has further encouraged the EU in its
endeavour, making it difficult to understand that it might be perceived as a
threat. Opposed to these countries that had direct support and involvement of
the West in overcoming the harsh transition, Russia has eventually found its way
out on its own (Przeworski, 2015). During transition EU mistook Russia’s
weakness for a desire to convert to its model and subsequently for a tacit
acceptance of the new European security order. Instead of confronting this
reality, the EU gets often stuck in its own model, failing to see Russia for what it
is, not for what is should be; fixated on changing Russia, the EU does not focus
on answering the obvious and most important questions, necessary to build a
proper strategy: What do Russians feel about liberalism - the foundation of the
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Western world? Do they understand the liberal values and principles or the
development model based on them?
The current paper aims at answering the above questions, having as a starting
point the following assumptions: Russians do not yearn for the Western liberal
model of development as they do not understand what liberalism really stands
for (1) and the majority of Russians perceive liberalism through the specific
historical context of the ‘90s, failing to associate it with its basic values and
principles (2).
Thus, the addressed topic is of particular relevance considering the context of an
increasing pressure to enhance the effectiveness of EU's foreign policy in its
eastern neighbourhood. An in-depth understanding of Russians' perceptions,
attitudes and expectations would increase Russia's predictability which would
facilitate on the one hand and constructive dialogue with Russia’s political
leaders and, on the other hand, the development of a better communication
strategy of EU’s public diplomacy that could lead to the democratic
transformation of Russia by generating bottom-up synergies within society,
based on its own values and traditions.

2.METHODS AND THEORETICAL BACKGROUND
In order to prove the research assumptions, the current study is based on an
exploratory research project of capturing Russians’ attitudes and perceptions
about the Western model, principles and values through a series of in-country
expert interviews. Research on the ground in Russia was funded through a
national research competition by the Romanian Government and it took place
from February to September 2017. The research aimed at capturing Russians’
perceptions vis-à-vis the EU, liberalism, democracy and the Western model of
development As such, there were conducted 23 semi-structured in-depth
interviews with Russian experts from academia, independent analysts, civil
society and mass-media representatives. All the conducted interviews were
direct (face to face), except for three via Skype, had an average of 45 minutes and
took place in Moscow from March to September 2017.
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The interview’s main question - Could you please explain, in your opinion, what the
Russian people understand by the concept of liberalism? Please state some connotations
or some associated words to liberalism that have some specific meaning for the Russian
society and culture. - was meant to capture and test the perceptions and attitudes
of the Russian mind-set towards liberalism. The question was built in more
general lines in order to offer the experts more flexibility in their visions and
interpreting, through a semi-structured interview. As such, according to the
experts’ answers there were introduced additional questions customised to each
expert for clarifications, for gaining more information or for deepening the
analysis.
The interviewed experts represent journalists, researchers, political analysts,
academia, independent experts, and reporters from various most relevant
institutions in Russia, such as: Russian Economic University of Moscow
“Plekhanov”, Moscow State University Lomonosov, Russian Academy of
Sciences, Aston University – London, U.K., Echo Moscow Radio, Forbes
Magazine - Moscow, Russian International Affairs Council, News Agency TARTASS, The Embassy of the United States of America in Moscow, Carnegie
Moscow, Centre for Strategic Research – Moscow, European Council for Foreign
Relations (ECFR)/ European Union Institute for Security Studies (EU ISS),
Moscow Kosmolets, Kommersant, etc. All the experts were interviewed in order
to capture their views and expertise regarding Russians’ perceptions of the
concept of liberalism, its principles and values.
Considering that liberalism is such a broad systematic philosophy that entails
several dimensions, there is a huge body of literature in various fields that
discuss, debate and analyse this current. This paper solely refers to the broad
liberal thought with its definite and fundamental conceptions of equality and
individual liberty, and its related values (respect for diversity, human rights,
solidarity, rule of law, etc.) and how it is perceived by the Russian people. It has
already been noted that liberalism does not represent a homogenous ideology,
but rather a discontinuous mixture of concepts, values, debates, institutional
arrangements and practices (Weinstock 2007, 244). In Russia there is a long
tradition of liberal thinking, starting with the second half of the 18th century and
being on a steady rise in Russian socio-political and cultural life until the
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Bolshevik Revolution (Kara-Murza 2007). As such, liberalism represented a very
strong driving force of Russian history, even though it has been partially
defeated by other competing trends (Pivovarov in Chebankova 2014). However,
even during the Soviet Era liberalism was not completely eradicated, as
Khrushchev and Brezhnev years have witnessed, among other trends, a new
resurgence of liberal thought (Pivovarov in Chebankova 2014). Nowadays, there
are two main paradigms in Russian political thought: the liberals (Europeanists)
and the conservatives (Eurasianists), paradigms that express Russians’ dual
identity between Europe and Asia (Mileski 2015). The liberals aim at diffusing
European norms and values in the cultural, political, and social spheres, whereas
traditionalists revolve around the Eurasian dimension of Russia’s identity and its
uniqueness. However, this is a broad perception of the political thought.
According to Chebankova (2014) the liberal thought could be broadly split into
these two “competing traditions that fuel competing trends within the realms of
policy-making, political activism and practice” […], which she later identifies
within Russian liberal thought as rival groups: “pluralistic moderate and
monistic radical”. While monistic refers to universal primacy of liberty, the
pluralist group value pluralism and diversity. The common denominator for
these groups is “freedom, constitutionalism, rule of law, and equality of
opportunity””, whereas they differ in their “attitudes toward the nature of truth,
knowledge and progress”. Regarding the latest (progress), the one side supports
Russia’s uniqueness, whereas the other “defends the Eurocentric political path
toward freedom as an ultimate destiny”. Chebankova (2014) goes further by
associating these differences to the answers to “existential questions that concern
Russia’s place in history, international relations, pace of reforms, attitude toward
society, Russia’s identity, and finally, tasks for the future”. Regarding the task of
contemporary liberalism Chebankova (2014, 360) noted that it is “neither a
slavish idolization of the state, nor the perpetual mimicking of oppositionist
sentiment or an ardent attempt to uproot the government; and it is certainly not
a radicalization of the liberal discourse with the view of imposing liberalism
forcefully upon the reluctant population. Rather, the task is viewed as resetting
liberalism so that it could occupy a rightful place in the debate that takes place
over the construction of Russia’s new civic identity”.
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Although it has never taken deep roots in Russia, liberalism was always present
in Russian political thought, even during Soviet times. Moreover, liberalism and
its values has always represented a significant movement that led to Russia’s
modernization, reforms and progress; liberal reforms starting with Alexander the
Liberator in 1860s. However, the collective mind-set has not recovered after the
harsh transition with most citizens perceiving liberalism wrongfully; they still
see it through the eyes of the ‘90s, as something “harmful, foreign and not
suitable for Russia” (according to the majority of in-country experts). The
evidence to support this claim is provided by the conducted interviews where incountry experts validate that the Russian mind-set has an overall negative
perceptions of liberalism.
When it comes to capturing societal attitudes and perceptions, it is also wellestablished in literature the crucial role that historic events have in shaping them.
One of the conclusions formulated from the perspective of neoinstitutionalism,
with immediate and major implications on reform and transformation processes,
is that the evolution of economic and social processes depends on the past and
this dependence manifests itself through the lack of pre-transition patterns that
would support reforms (Cornia and Popov 1997; David 2000; Pierson 2004;
Andreev 2006; Darvas 2010; Flachaire et al. 2014). The deep impact of the
transition and the path dependence should be taken into account when outlining
EU agenda and strategy towards Russia. Although this path dependency is valid
for all the Eastern Europe, the misperception of liberalism is specific mainly to
Russians. The difference between Russia and the other Eastern European
countries, now EU member states, is how they have succeeded in overcoming the
harsh transitions. For instance, if Eastern European countries have been
supported by the EU in their reforms and integration into the Common Market,
Russia has find the way out on its own. Subsequently, for the EU’s postcommunist member states, communism was considered to be the cause of
transition, whereas the West and liberalism have saved the day. For Russians, the
opposite has happened: development and recovery were associated with the
Russian leader (President Putin), whereas the cause for the demise was
interpreted as the West and its liberalism interfering in Russia. Moreover, an
overwhelming majority of Russians (Levada Centre, 2018) consider that any
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change and transformation of Russia should be orchestrated from inside the
country, as “no one understands nor cares about Russia’s problems better than
the Russians”. Within Russia the disdain for liberals and democrats stems from
the chaos they left behind in many of the lives of Russia’s citizens. This could
also explain the popular support for Putin that seems to rest in part on restoring
society’s faith in the “power of law to bring a disordered society back into order”
(Carnaghan 2007, 64). As such, Russians’ misperceptions of liberalism are not
surprising, considering that the ‘90s were defined by reforms and transformation
processes generated by the harsh transition.

3.INTERVIEWS RESULTS AND INTERPRETATIONS
3.1.Connotations and associations
Although the responses and visions varied in terms of length and structure,
when it comes to capturing attitudes, historical incrementalism is the most
highlighted cause for the negative perceptions of liberalism. Overall, a wide
majority of experts (over 80%) had similar opinions and views regarding the
analysed perceptions and attitudes so there was no need for statistical
delimitations within the interpreting section of the paper. As such, there is a
wide consensus among experts that liberalism has a negative connotation in
Russia and it is perceived in a historical context, mainly associated with the
events in the ‘90s (the harsh transition).
“Liberalism for Russians is something equal to Western model of democracy; it is
associated with the 90s and all its instability. Actually, liberalism is associated with those
political forces that did pursue the austerity of liberal reforms and the shock therapy.
Liberals are seen as people who are anti-Russian, who wanted to subordinate Russia to
the West and who have destroyed the Soviet economy.” (Russian political analyst,
August, 2017)
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Moreover, there were identified various patterns and common visions among
experts which helped in better shaping and analysing Russians’ perceptions of
liberalism, from being a purely economic concept, to being associated with nonconformist artists and anarchy. Moreover, the wide majority of connotations and
associations are negative, despite this rich pallet of perceptions. The most
common words associated with liberalism throughout the interviews were: West,
transition, chaos, oligarchs, foreign, unpatriotic, non-conformists, artists, and no
respect for Russia’s values, traditions and history.
“ […] if we are talking about the specific meaning in Russian culture, we should bear in
mind that Russian liberalism has never realized itself in full manner. In this sense, for
Russian society, liberalism is considered something strange, brought form the outside
that does not have roots in Russia.” (Russian professor at Moscow State University,
May, 2017)
Moreover, few experts (13%) consider that most Russians do not even use the
word liberalism in this form. The more commonly used word deriving from it is
liberal which is mainly associated with the oligarchs who have impoverished the
Russian people during and after the transition.
I think liberalism is not even a word for Russians, but liberal is a word that is used a lot.
Early, in post-communist period, in the 80’s, during perestroika, the word was democrats
and democracy. So people who were opposed to the communist system, to the one-party
rule, were the democrats. Now, people who are modernised, westernised, employed in
post-industrial economy, who are broad minded as far as the world beyond is concerned,
who do not regard the west as the enemy, are referred to as liberals. […]The word liberal
would probably be used more as it applies to the economy […]However, I would not say
that people in general are interested in this terminology, probably not […]. (Russian
independent expert, NGO Representative, July, 2017)
In Russians’ minds, not only have the “liberals” impoverished the people, but
they are still in power, still managing the economy and the country’s finances. It
is generally known that with few exceptions, Putin did not truly eradicate their
power, but has only infiltrated his own favourites to their ranks (Przeworski
2015, 39): Putin accepts that liberals are in charge of the economy because they know
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about market economy. This is the ordinary Russian story about liberals. (Russian
scientific researcher, June, 2017)
To experts’ interviews results have confirmed the research assumptions, as an
overwhelming majority of respondents (78%) consider that: Russians do not
yearn for the Western liberal model of development as they do not truly
understand what liberalism really stands for (1) and majority of Russians
perceive liberalism through the specific historical context of the ‘90s, failing to
associate it with its basic values and principles (2). Apart from these two major
assumptions, the interviews’ results indicate other significant patterns of
Russians’ perceptions regarding the analysed concept, as follows: liberalism does
have a negative connotation in Russia (95% of experts); liberalism is perceived as
pure economic liberalism (78%); liberalism is seen as libertarianism (65%)
although Russians yearn for liberal values and freedoms (78%).
Considering the interviews’ results, we could state that the negative perceptions
of liberalism, deeply rooted in the historical context of the ‘90s, could explain
why the liberal democracy does not appeal so much to the Russian people.
3.2.Liberalism as pure economic liberalism mixed with libertarianism
Given the association with the transition period, it is not difficult to grasp why
the Russian people see liberalism in terms of economics. The ‘90s came after
decades-long ideological confrontation between USSR’s state-controlled
economy versus the Western’s liberal, market economy. Moreover, the collapse
of Communism there seemed to be one dominant political goal in the world, and
especially in Eastern European countries’ agendas: liberal democracy and free
market economy. As such, after the Soviet Union collapsed, the years that
followed were seen and perceived as the times when Russians dropped the
command economy and embraced its liberalisation. When things turned sour
there came the disappointment in the Western model and all poverty, instability
and weak institutions were attributed to liberalism. As such, this contextual
meaning of the word liberal in Russia does not have much to do with politics,
democracy or society, but with economy:
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“In Russia, the term liberalism acquired the meaning of economic liberalism, associated
with Chubais-Gaidar generation of politicians. Even today, very often liberalism does not
apply to political liberalism, it doesn’t mean you are in favour of democracy or that you
are socially liberal; it means that you are supporting free market deregulation and
privatisation, meanwhile you can support authoritarian government. Lots of Russia’s
liberals think that the state should play a lesser role in the economy but they are ok if
authoritarianism delivers on state deregulation. What is called in Russia liberal it doesn’t
mean democracy.[...] All the liberals of Russia or the ones who designed Russian
economy for the last 20 years can live with political authoritarianism”. (Expert on
Russia, EUISS, June, 2017)
Historically, Russian liberalism regarded the state as its friend and partner, and,
if managed “properly, virtuously, and progressively”, as the source of social
stability. The main enemy of Russia’s contemporary liberalism remains social
chaos, and from that point of view, liberals “do not want to demolish the state.
Rather, they want to improve it with the view of ensuring harmony, prosperity,
and stable development” (in Tretyakov et al. 2008).
When the processes of liberalisation and democratisation have begun in the 90s,
the state lost control and the processes collapsed, and the newly formed structure
dominated all the others. As Przeworski (2015) noted, the Russian state had a
very difficult task: to ensure the formation and consolidation of institutions and
civil society, whereas keeping a particular balance between state and society. It
was the transition that made people comprehend the importance of the state and
its role in society, leading them to put the state first, as without it there is only
chaos. As such, in Russian mind-set, it was essential to have a strong state before
any other process of modernisation or liberalisation could begin. It is indeed a
pre-condition of democratisation to have a strong, stable state in order to begin
democratisation from above, at least for the launching process, until new
political and social forces, uncontrolled by the state, under rules of law are able
to have relations with each other and the state without destroying it or allowing
the emergence of chaos and anarchy.
“When people think of liberalism, they actually think of libertarianism, they think of the
trauma of the 90s, humiliation, chaos, poverty, and instability. In Soviet Union there was
stability, especially economic one. It was a huge transformation of the country with
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living conditions that degraded with over 70-80%. In Romania or in Poland there was a
national idea of returning to Europe which has saved them from being totalitarian or
from fully coming back to communist past. In Russia things were and are different: for
the transition people denounce the West, as Russia recovered on its own”. (Political
Analyst, July, 2017)
As experts’ opinions indicate, this is the most important fear of the Russian
people: that the current social and political forces are not strong enough to be
independent. The transition and all the other dramatic events from the last
century have undoubtedly left deep marks in Russian’s mind-set, to such extent
that they have a particular fear of changes and instability (Simionov and Pascariu
2018). As such, that historical context is remembered as chaotic, unstable and
governed by very weak institutions, some experts considering that in most
Russians’ collective minds, liberalism equals libertarianism.
3.3.What about the liberal values?
The way liberalism means different things in different countries in terms of
political groups, the same way its values are perceived and interpreted. For
instance, liberalism means different things in different countries: in the US,
liberal is applied for the Democratic Party, meaning to the left, whereas in
Europe liberals refer to centrist or right wing parties. The liberal values in Russia
are already there, people already yearn for them. The difference is that they are
not attributed to the Western world, nor to the liberal model of democracy, they
are called “basic human values”. Majority of experts note that Russians yearn for
liberal fundamental values, like freedom and equality (as the endgame) but do
not support the liberal world’s means (Western model of democracy) to achieve
them.
“Russians like the values and freedoms of liberalism but they call them basic human
values associated to ancient Greek but to modern Europe. […] Liberal values are not so
popular among Russian people, although Russians are not paternalistic, nor too
traditional. There is a high degree of tolerance and diversity in Russia in terms of
ethnicities and religions. […] it is difficult to understand what the values of liberalism
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stand for. Late 19th century there was an attempt to focus on the individual, to address
the individual and its rights and freedoms which is very liberal in essence. A lot of the
times Russian thinkers in Soviet Union tried to stir us away to focusing on the
individual but they never fully succeeded; right now, we do want the same freedoms and
have the same values, the difference is that we do not consider them European/Western,
but universal”. (Journalist, April, 2017)
The fact that liberal values and principles are appealing to the Russian people
could be an important trait for the EU to consider in drawing its agenda and
strategy towards Russia. Transformation into a liberal democracy is a very longterm process that has already started in Russia not too long ago. For instance,
Przeworski (2015), in complementing Andrew Jack’s vision on Russia’s
transformation, has noted that although Russia is still far from the Western
standards of liberal democracy, if we were to consider “the starting positions
from which it has been moving toward democracy, one can assert with
confidence that the country has made tremendous progress along this path.
Thus, the objective evaluation of a regime depends on the extent to which the
ongoing processes are viewed in a historic context, with due consideration of
national peculiarities of the country” (24). Moreover, the fact that liberalism is a
strange concept for the Russian society, it does not mean that the existing liberals
in Russia should be ignored. They might represent a driving force that could
help diffuse European norms and values within the Russian society, helping
them in getting more familiar with the liberal tradition. As Chebankova (2014)
suggests the
“Policy developers, public opinion makers, and those merely interested in bridging sociocultural gaps between Russia and the West must be more attuned to engaging
representatives of the pluralist liberal tradition […] I am not suggesting that this must
take place at the expense of their intellectual exchange with the radicals. It is merely a
thought that the uncritical playing to the whims of the radicals not only prevents Russia
from building democracy but also creates a bitter feeling on the part of Russian society
that sees Western agency in promoting dogmatic and radical ideas, which are alien to
both Russia and the West.”
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4.CONCLUSIONS
Shifting our attention from Kremlin to society might bring about valuable input
in designing and improving EU’s agenda and actions towards Russia. As such, in
EU’s endeavours to change Russia, there were recurrently omitted Russians’
attitudes and perceptions towards our liberal democracy model. Traditionally,
liberalism is not alien to Russians. There is a long history of liberalism even
during Soviet times. However, the communist ideology (path dependency),
coupled with the fact that liberal democracy has not taken deep roots in Russia,
made the society reluctant to the concept of liberalism. As such, Russians give
liberalism a specific historical context, associating it with the transition of the ‘90s
and with the West’s failed attempt to modernise and liberalise Russia. This
misperception highlights that transforming Russia is a long process still in the
making. Patience and all sorts of civic initiatives are needed to encourage and
diffuse the values and principles of liberalism among Russia’s civil society.
Furthermore, the values and principles governing the liberal model of
democracy are appealing to Russians, some of which are already guided by
them. Moreover, a liberal Russia should be perceived as a very long-term goal,
based on a bottom-up approach, and linked to a long-term European strategy,
centred on society, common goals and interests. Strengthening public democracy
and communication should be at the heart of any issue related to EU's
cooperation with Russia; in such critical moments it is desirable to intensify
dialogue, not isolation.
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Abstract
The Eastern Partnership region is currently going through a process of
institutional formation and consolidation in which promoting public ethics can
play a major role in the legitimacy of its administration and attracting foreign
investors. Through various datasets, we explore here the level of corruption in
the region, as well as the measures that could be employed to counter it. The first
section aims at assembling the conceptual references of corruption. Secondly, the
analysis turns to the manifestation forms and the assessment of the extent of the
phenomenon. Finally, this paper looks at the potential remedies. In this section,
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the paper also deals with some of the anti-corruption approaches, as we assess
preventive and corrective measures, and discuss the potential contribution of
adopting international benchmarks of ethical behaviour in the public sector, such
as the ISO 37001 Anti-bribery Management Systems.
Keywords
Corruption, Eastern Partnership, Ethics, Foreign Direct Investments, ISO 37001

1. INTRODUCTION
This article addresses the vulnerabilities faced by public authorities in Eastern
Partnership (EaP) countries. We aimed to disentangle the propensity of certain
forms of corruption (e.g. favouritism in public procurement, conflict of interests)
from those that concern the public most (e.g. nepotism in appointing public
officials, abuse of power in public office). In other words, the extent to which
certain forms of corruption distort the activity of public authorities in EaP
countries is not perfectly mirrored by popular concerns. This is to be expected, as
citizens are often more inclined to sanction deficits of public service delivery or
accessibility, as opposed to proprietary public procurement.
The hypothesis from which we start our research is that the more
institutionalised the public administration is, in new democracies, the less
pervasive the incidence of corruption is. For this purpose, we adopt an overall
comparative assessment of all Eastern Partnership countries, but we focus in
depth on benchmark cases of good or bad practices in specific instances. We
assume that the more informal exchanges become institutionalised, the harder it
is to uphold a non-discriminative bureaucratic system in place. The Eastern
Partnership countries offer a good area of investigation, given that they present
both similarity of context (i.e. post-soviet transition), as well as heterogeneity of
current choice, with some of the EaP countries being more engaged in structural
reform programs (i.e. Association Agreement countries—Moldova, Ukraine and
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Georgia), as opposed to others. However, our evidence is mixed in terms of the
results of structural reforms.
The second analytical dimension of this study is to assess quantitatively and
qualitatively the incidence of corruption in Eastern Partnership countries. The
quantitative analysis reveals that, the lack of transparency is the main
vulnerability in all case studies. Corruption generally has a negative impact on
international investments. We look at the level of foreign direct investment in the
Eastern Partnership countries to illustrate the economic dimension that could
benefit most from the introduction of international standards of ethical conduct,
such as the ISO 37001.
Finally, we looked at the institutional capacity to engage preventive and
corrective measures of corruption. We estimate a limited affordability and
availability of anti-corruption measures in the analysed countries, but a good
competence and willingness to engage on the part of the public sector and civil
society (only for preventive measures). For most case studies the same
limitations and capacities can be observed. However, Georgia stands out as the
most willing to engage in anti-corruption efforts, while Azerbaijan has the lowest
competence to engage in preventive anti-corruption measures. Across all cases,
the main method recommended to fight corruption is the increase of
transparency and public awareness.

2. CONCEPTUAL FRAMEWORK FOR THE ASSESSMENT OF
CORRUPTION
2.1. Differentiating the layers of corruption
The first step in an analysis of corruption is to properly define the term. The
simplest definition of corruption is as a relationship in which services are
exchanged for financial benefits—usually referred to as bribes. But, in reality, the
phenomenon is more complex, as sometimes it is by abstaining to do something
that public officials serve their informal clients. Other times, the service provided
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falls well within the job’s prescriptions, but the manner in which it is delivered is
the basis of the bribe—in an expedite form, or by delaying a certain procedure so
as to favour somebody. Thus, often it is relatively hard to pinpoint the service
that is being rendered in exchange for financial gains. Reversely, while petty
corruption usually involves a monetary compensation for preferential services
rendered, the more complex, high-ranking, grand corruption schemes usually
involve more diverse forms of compensation.
These different layers and forms of corruption are usually included in the
international organization’s definitions of corruption: “the abuse of public office
for private gain” (World Bank), “the abuse of entrusted power for private gains”
(Transparency International), or “active or passive misuse of powers of public
officials (appointed or elected) for private financial or other benefits” (OECD).
Still, as encompassing as the definition of the phenomenon needs to be, as
specific the legislation has to be. While the general conceptualization needs to be
broad, the national legislative framework should narrow down on all of the
possible angles of corruption, so that they are swiftly and efficiently prosecuted.
Corruption is a phenomenon that received increasing attention from
international agencies, governmental bodies, NGOs and academic institutions. It
has been closely associated with bad institutional performance and as such,
much consideration has been given to the ways to measure it (Kaufmann et al
2011). Nevertheless, no matter how much research is focused on this topic, most
if its underpinnings remain elusive to the policy makers. Furthermore, while
ample efforts have been deployed in the fight against corruption worldwide, in
some cases the effects are modest to say the least. The reason why so many anticorruption policies fail is that they disregard the linkage specificities on the
ground (Persson et al 2013, Johnston 2017, Mungiu-Pippidi and Johnston 2017).
This paper does not support the deterministic view that certain cultures are more
inclined to corruption than other. It does however encourage tailor-made anticorruption policies. In order to properly address informal linkage mechanisms
that formed through innumerable exchanges, one must firstly understand the
logic behind such interactions. Each setting, through its specific circumstances,
provides different incentives for corruption. And it is these incentives that must
be battled through institutional and policy efforts. A series of studies have
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shown for the post-soviet space the extent to which the norms and institutional
setting inherited from the old regime has impacted the current party systems
(Birch 1997, March 2006, Matsuzato 2006, Singer 2009).
For many citizens, in many countries, corruption provides an easier, more
natural interaction with public officials than the formal channels do. It is not
necessarily a cultural preference, as some studies have suggested (Miller et al
2001, Sandholtz and Taagepera 2005), but rather a customary preference. Due to
multiple repetitions of such exchanges, it is institutionalized as the norm.
Iterative relationships develop between different actors of the society, and
representatives of public institutions, based on informal norms. Also, it gains
ground, because sometimes bribing is more efficient in solving a citizen’s
problems, than the official process. This is mostly due to institutional
deficiencies, such as oversized bureaucracy, and sinuous procedures.
This phenomenon needs not only targeted measures to fit each country’s specific
circumstances, but also sector-targeted measures. While corruption is a general
problem, certain policy sectors have a higher risk (and higher stakes). For
example, the public administration corruption often involves more pervasive
schemes of embezzling than other fields. Furthermore, the institutional level is
also a factor of differentiation in the phenomenon of corruption: the higher up
the institutional scale, the more likely, a civil servant is to commit more
complicated and damaging offensive, than low level bureaucrats. While the latter
is often liable for receiving bribes, the first is usually more preoccupied with
influence peddling.
Furthermore, most of the empirical evidence on corruption, whether it comes
from the academic sphere, or the national anti-corruption institutions, covers
single instances of corruption. As such, the aspect of “systemic corruption”—
embedded in the majority of institutional procedures, as a result of
organizational failures, is misrepresented in the evidence. It is this systemic
dimension of corruption that goes hand in hand with other informal practices
such as clientelism, or patronage. Corruption is therefore a phenomenon that
may be synchronized with clientelism, but it is not the same, as it does not
involve political goals. It is still useful to consider it as a means of fuelling
clientelistic networks within the political parties, and more broadly, the
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electorate. In the same sense, corruption is a means to reinforce patronage
networks. If a public office is expected to offer great spoils, then the incentive to
use patronage networks or electoral clientelism to obtain that position is greater.
Inversely, if no other benefit than the official remuneration is expected to be
obtained from a certain employment, much less investment will be made in the
participation to a patronage network that can guarantee that job.
A significant stream of the existing literature discusses the impact clientelism
might have on the clients’ quality of life, in delivering public goods, and public
policy that they might not otherwise be able to receive (Kawata 2006, Stokes et al
2013). As such, we find the channelling function of clientelism, not only as a
discretionary distribution of public goods from the patron to the clients, but also
as a means of communicating needs and grievances. As mentioned before, this is
especially true in the context of poor institutional performance. It explains why
informal and discretionary practices are embraced by society, often to a larger
extend than the formal bureaucratic or political channels available to them. It is
by fulfilling the brokerage between the state and society that clientelistic
exchanges help stabilize cartel parties.
When public institutions fail to deliver efficiently and effectively public policy,
and public goods, clientelism can be a good substitute to ensure the
representation of popular interests, at the political and administrative level. This
is especially focused on the benefits of clientelism as a mediator for receiving
dedicated policy and public goods.
2.2. Differentiating the consequences of corruption
Corruption affects different dimensions of a public life: economic, social, and
political. On each of these layers, widespread corruption has pervasive, longlasting consequences. A short inventory of these effects is useful to understand
that corruption is more than a simple side gain, but an alteration of societal,
economic or political functions. With informal exchanges, the linkages within a
society are distorted, and the resulting systemic damages are far greater than the
mere monetary amount of the bribes, or the initial gains of the corrupt
interactions.
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The first, and most obvious implications of corruption are found along the
economic dimension. The immediate effect is the wastefulness of state resources
through the misuse of official powers for private gains. Thus, directly, or
indirectly, public funds are being directed away from the public benefit. While
petty corruption may significantly restrict the public goods delivered by public
institutions, it does not have the biggest economic impact in comparison to grand
corruption. It is through schemes of grand corruption involving public
procurement, rigged contracts, or privatizations, that the most substantial part of
the state resources is being channelled to serve private interests.
These latter manifestations of corruption have been especially prolific in the
post-communist states. Two simultaneous circumstances have been creating the
incentives for state exploitation: the public resources were vast—an inheritance
from the planned economy model of the previous regime, and the reform
process, including privatization of state assets, had to be done in a precipitated
manner. Thus, although not a sufficient explanation for the extent of corruption,
the transitional circumstances have created a propitious setting for the
exploitation of state resources in a discretionary manner.
As opposed to petty corruption, the schemes involving large state assets are
assembled through multiple parties—ranging from public officials, to national
and international economic agents. Nevertheless, on both accounts, there is an
implicit effect on the economy as a whole. When the public institutions are
perceived to be corrupt, it usually serves as a disincentive to economic agents.
Whether it is concerning the bureaucratic level, in necessitating bribes for any
certification, or at the governmental level, in necessitating commissions to be
paid to state officials for public contracts, systemic corruption is pervasive for the
economic activity. It distorts natural market equilibriums, creating undue
advantages for those actors that choose to comply with the exploitative schemes.
The social dimension sums up the second category of consequences. The general
theory of institutions is that they constrain people’s corrupt behaviour, through
formal, as well as informal rules and procedures. In turn, given the proper
incentives, people often push back, by challenging the rules and procedures.
When corruption becomes systemic, it occurs in a repetitive manner, which in
turn institutionalizes such practices. Thus, through iteration, informal linkages
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become informal institutions, but institutions nonetheless, thus reinforcing and
further consolidating the widespread practice of corruption. Figure 1 shows the
process through which corruption is socialized, and becomes embedded in the
reference system of accepted behaviour. This institutional adaptation as a result
of iterative exchanges is equally applicable to other informal linkages besides
corruption, such as clientelism (Hopkin Volintiru 2012, Gherghina and Volintiru
2017), or patronage (Kopecky et al 2012, Volintiru 2015).

Figure 1. Corruption reinforcing cycle
Source: the author
The social implications of the institutionalization of corruption are first and
foremost the loss of trust in public institutions and the loss of trust in the political
system. When representatives, whether appointed or elected, seize to serve the
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popular interest, they lose credibility. If the corruption phenomenon were
limited in spread, this would be a problem for those representatives. But, when
the corruption phenomenon is wide spread, systemic, embedded in every
function of the public institutions, then the society redraws its trust in the system
as a whole. The main problem is that once this happens, even if the anticorruption efforts yield results, it will take some time until people will start
trusting the formal procedures again. In exchange, they usually take the route of
informal linkages, as these are proved to be more efficient (see Fig 1). This creates
on one hand, the opportunity of further proprietary exploitation within the
institutional system, with no accountability pressure exerted by the disenchanted
electorate, marked by apathy and disillusionment. On the other hand, the
informal practice of corruption is reinforced, as citizens willingly resort to it,
given its institutionalization.
Finally, it is also the political dimension that incurs repercussions of the
incidence of corruption. As in all three cases, the more widespread the
corruption phenomenon is, the more profound its consequences are to the
broader societal relations and processes. In the political sphere, corruption bears
immediate effects in the case of scandals affecting the credibility of certain
politicians and political parties. By revealing the occurrence of illegitimate
activity, a shadow is cast not only on the persons directly involved (i.e. public
officials, civil servants, public works contractors etc.), but also on the governing
structures that allowed for it to happen. Sometimes, for the public opinion to
regain confidence in a ruling party, it is sufficient for certain persons to be
publicly punished, but other times, the indignation is so great, that the whole
party will be considered accountable for the spread of corruption. And while it is
often isolated incidents that get extensive media coverage, the overall
mechanism of attributing responsibility for the corrupt phenomena to those in
power is fully congruent with the accountability relations of the electoral system.
Still, as mentioned in the section on the social consequences of corruption, these
accountability mechanisms lose purpose when the whole political class is seen as
responsible for the incidence of corruption. Even if this is true, and inter-party
collusion plays a role in protecting exploitative networks, the nature of the
democratic system still requires a certain amount of trust to be placed by the
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citizens in their representatives, through the electoral selection process. When
this trust is dangerously low, the result is the creation and development of
parallel electoral systems (PES) (Volintiru 2012), through which votes are being
purchased in clientelistic exchanges. Such a political selection system only
consolidates the path toward corruption, making it part of the implicit
relationship with the electorate.
In sum, corruption has an impact on the political dimension, both in terms of the
electoral process, as well as in terms of the governmental function of governing
parties. Electorally, high-level corruption consolidates the motivation to distort
the electoral process, through such informal mechanisms as vote-buying, in
order to ensure control of offices, and implicitly control of resources.
Additionally, in this latter position of incumbency, institutional distortions occur,
by changing the manner in which citizens relate to their representatives, be they
elected or appointed. Both the citizens and the politicians that take part in
parallel electoral systems (i.e. accept/offer personal benefits in exchange for
political support) forgo the formal accountability relationship in favour of
informal linkages, highly conducive and propitious for corrupt activities.

3.
PROMOTING
PUBLIC
PARTNERSHIP COUNTRIES

ETHICS

IN

EASTERN

3.1. Current challenges in the Eastern Partnership in countering corruption
In order to assess the extent of the corruption-related problems that the Eastern
Partnership countries are currently facing, we use the Varieties of Democracy
dataset to compare the levels of corruption in the executive, public sector,
legislative and judiciary sectors across the post-soviet period. We find that in the
case of some countries, ethical conduct (taken to be the absence of corruption)
has improved over the period drastically, such as the case of Georgia. For other
countries, such as Ukraine, or Moldova, there have been improvements over
certain years, and moderate fall-backs in the recent years. Belarus scores
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relatively well in most corruption rankings of the region, due to the crack-down
on corruption from its authoritarian regime.
The directionality of the Varieties of Democracy corruption indexes is from less
corrupt to more corrupt. As such, in the case of the Executive corruption index
(see Figure 2) and the Public sector corruption index (see Figure 3), the higher the
annual value of the index, the higher the prevalence of corruption is.

Figure 2. Executive corruption index in Eastern Partnership countries (20012016)
Source: Coppedge, M. et al 2018. “V-Dem [Country-Year/Country-Date] Dataset v8”
Varieties of Democracy (V-Dem) Project.
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Figure 3. Public sector corruption index in Eastern Partnership countries
(2001-2016)
Source: Coppedge, M. et al 2018. “V-Dem [Country-Year/Country-Date] Dataset v8”
Varieties of Democracy (V-Dem) Project.

Figure 4. Index of legislature corrupt activities in Eastern Partnership
countries (2001-2016)
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Source: Coppedge, M. et al 2018. “V-Dem [Country-Year/Country-Date] Dataset v8”
Varieties of Democracy (V-Dem) Project.

Figure 5. Index of judicial corrupt decisions in Eastern Partnership countries
(2001-2016)
Source: Coppedge, M. et al 2018. “V-Dem [Country-Year/Country-Date] Dataset v8”
Varieties of Democracy (V-Dem) Project.
In both the Executive and the Public sector corruption indexes, Georgia is
outperforming the other countries in the region by far. In contrast, Azerbaijan is
the worst performer in the region in terms of countering corruption, as it leads
the ranking of the Eastern Partnership countries for the period 2001-2017.
Further, there are two are indexes in the Varieties of Democracy database that
illustrate the situation in the Eastern Partnership countries with regards to both
corruption aimed and influencing law making (see Figure 4) and that affecting
implementation (see Figure 5).
According to Fish (2005) powerful legislatures can be instrumental to enhance
accountability and reduce executive corruption, and that their role should be to
limit, monitor and push back against the executive. Fish et al further argue that
„executive corruption may be reduced if the legislature has the power and ability
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to investigate a majority of the executive’s activities”, as such oversight power
„makes it more difficult for government officials to engage in corrupt practices”
(2015, 2). They go on to test these hypotheses in cross-sectional, time series
regression analysis covering virtually all countries from 2000 to 2010, and find
that the power of legislatures to control their own budget and to pass legislation
in practice is correlated with the reduction of corruption, and they also show
how important it is for the legislatures to have actual powers of investigation
and oversight over the executive, not just formal competencies (Fish et al 2015).
In the Eastern Partnership countries, according to International Trade Centre
data we can see that foreign direct investment (FDI) makes a significant
contribution to the gross domestic product (GDP). The most spectacular
contribution was made by foreign direct investment in Azerbaijan where, in 2003
and 2004, they accounted for more than half of the country's GDP. Their share
subsequently declined to around 12% in 2016, but remains the country with the
highest FDI contribution to GDP in the region. At the level of recent years, one of
the main sources of FDI in Azerbaijan was Turkey, along with other European
economies such as the Netherlands or the UK.
Although we do not have data for 2016, in the case of Georgia, we can also see
from the International Trade Centre data a high level of foreign direct investment
in GDP, with FDIs in Georgia accounting for 11.2% of its GDP in 2015. This
marks a relative return to the 2008 levels of 12.4% of GDP. Before the economic
crisis FDIs in this country represented as much as 18.5% in 2006, and 15% the
previous year.
The FDI levels as percentage of GDP show the contribution these can have in the
economic development of the Eastern Partnership region. One of the ways to
generate trust and attract foreign investors is to showcase a commitment to
predictable and fair regulatory development and implementation. As such,
efforts to counter corruption and promote public ethics can have a big impact on
FDIs inflow. Shang-Jin Wei (1999, 2000) argued corruption has an adverse effect
on growth by discouraging foreign direct investment and encouraging increased
spending in government. Similarly, Mohsin Habib and Leon Zurawicki point to
the negative impact corruption has on foreign direct investment, as „foreign
investors generally avoid corruption because it is considered wrong and it can
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create operational inefficiencies” (2002, 1). Blackburn et al (2006) and Busse and
Hefeker (2007) make similar claims.

Figure 6. Foreign direct investments (FDI) in Eastern Partnership countries
(2000-2016) (%GDP)
Source: adapted by the authors from the International Trade Centre data
According to Brescia (2017, 1) “corruption strongly affects international
companies with high investments and high revenues, influencing also the work
of managers and decision-makers”. That is also a very convincing argument due
to the fact that World Bank assesses the fact that businesses and individuals pay
an estimated $1.5 trillion in bribes each year or 2% of global GDP, according to
its Enterprise Surveys.
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3.2. Measures to promote ethical behaviour in Eastern Partnership countries
We have developed an institutional capacity assessment built on four levels of
assessment: affordability, availability, competence, and willingness to engage
(see for further details Volintiru et al 2017). The affordability layer is designed to
reflect the extent to which local and regional authorities in each of the Eastern
Partnership countries have the possibility to allocate material and human
resources to designing and deploying anticorruption tools and tactics. The layer
of availability refers to both access to international cooperation and training
sessions on anticorruption, as well as local or grassroots initiatives to monitor the
local and regional authorities (e.g. Go Local, Ukraine). Competence and
willingness to engage are both dimensions of assessment of the human resource
employed in local and regional authorities. We do not restrict the category of
anticorruption agents to public sector employees, as important measures can be
taken from outside the institutions (e.g. third party monitorization), but a longterm perspective on anticorruption efforts is fundamentally reliant on the
integration of public ethics within the institutional process of the local and
regional authorities.
We collected the relevant data on these anticorruption measures through an
expert survey questionnaire applied in 2017 as part of a Committee of Regions
research project (Volintiru et al 2017). We deployed an expert survey conducted
in all Eastern Partnership (EaP) countries between 12 December 2016-20 January
2017. The survey was translated in all six national languages, and we have 126
respondents in total. The targeted category of respondents were: academics,
public sector employees, politicians, journalists and representatives of local and
international civil society organizations (CSO) (e.g. Freedom House, Open
Society, Transparency International, German Marshall Fund), international
organizations experts (e.g. NATO, OSCE, Council of Europe, GRECO, World
Bank) and other senior local experts.
We applied this assessment framework for both preventive and corrective
measures in the fight against corruption at the level of local and regional
authorities. Preventive measures are here considered to be those that try to stop
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the occurrence of corruption beforehand (e.g. transparency of administrative
procedures, rotation of personnel in positions at risk, codes of ethics/of conduct,
mandatory declarations of personal interests). Corrective measures are here
considered to be those that are deployed in an attempt to stop or punish
corruption after it has occurred (e.g. whistleblowing, referral to appropriate
regulatory agencies). The latter can also have confounding effects with
preventive efforts as anticorruption campaigns can sometimes create deterrence
effects. Nevertheless, for the purpose of the present study, we distinguish
between the two as different institutional approaches to anticorruption efforts.
Most Eastern Partnership countries seem to have limitations in affording to
allocate resources to both preventive and corrective efforts. Surprisingly, for
Azerbaijan we find the expert opinion to suggest that there is a limited capacity
overall regarding preventive measures, although Azerbaijan holds one of the
main best practices in terms of accessibility and transparency of public services
via the online portal ASAN. The explanation for this apparent contradiction is
that the integrated public services’ portal is designed by an executive agency of
the state (see above) with a much higher budget than a local or regional authority
might afford allocating towards such measures.
In general, there are no big variations between the experts’ assessment of
preventive and corrective anti-corruption measures in their country. There is one
noticeable exception: in Azerbaijan there is a much smaller evaluation of
competence and willingness to engage in preventive anti-corruption measures as
opposed to corrective ones.
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Figure 7. Institutional capacity in developing preventive anti-corruption
measures
Source: Volintiru et al 2017
As we have seen above, Georgian experts have specifically chosen to refer to
inadequate budgetary allocations for local and regional authorities and
unqualified staff as main vulnerabilities in the provision of public services (see
Table 1). Nevertheless, within the institutional capacity assessment, Georgia
scores slightly above all other Eastern Partnership countries, as having a good
institutional capacity especially in terms of willingness to engage and
competence (surpassed here only by Armenia). Furthermore, Georgia seems to
have a strong will to tackle corruption both in preventive and corrective
measures. We can thus infer two things. On one hand, in the Corruption
Perception Index (CPI), Georgia has the highest score (57) in the Eastern
Partnership region—averaged at 30, which shows both a popular and an
institutional commitment to fighting corruption. On the other hand, based on the
qualitative analysis of corruption occurrences, the poor allocation of financial
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and human resources in public administration creates vulnerabilities for
corruption in social service delivery, not in the overall public service system.

Figure 8. Institutional capacity in developing corrective anti-corruption
measures
Source: Volintiru et al 2017
The key to understanding the inclination of decision-makers to implement any
form of anti-corruption measures is to link them to any electoral capital these
might bring them. Public ethics can be in general a positive attribute for any
incumbent, but it is reliant on the public’s awareness. In this sense, we can see
the case of Belarus where preventive anticorruption measures are judged to have
a limited capacity, while corrective ones have a good one—one of the highest in
the region alongside Armenia. This can be explained by the fact that
anticorruption campaigns have the dual goal of generating deterrence (or
hierarchical obedience), while reassuring the public of the vigilance of relevant
oversight bodies. In contrast, little is done to improve the quality or transparency
of the public procurement system and public service delivery.
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When ranking together the institutional capacity assessment for all types of
anticorruption measures based on the Eastern Partnership regional averages we
find almost all of them to have a moderate capacity. Only the willingness to
engage in preventive measures is below average, judged by experts to be limited.
This is counterproductive, as preventive measures are some of the least costly
(e.g. sharing best practices, increasing transparency and accountability). In the
electoral gains light, they are however less noticeable as correcting already
manifested problems. In this sense, as we will detail in the final section of this
report, many of the efforts to counter corruption in Eastern Partnership countries
have to increase the conceptualization of personal benefits to decision-makers in
engaging in preventive anticorruption measures.

Figure 9. Comparative institutional capacity in anti-corruption measures
across Eastern Partnership countries
Source: Volintiru et al 2017
Experts were also asked about the best methods to counter corruption at the level
of public administrations. Table 1 includes the percentage of answers. Every
respondent had could pick a maximum of three answers, including the
opportunity to list separate measures under “other”.
Regardless of country differences, the main method indicated by the experts is to
increase transparency and public awareness about the activities of the local and
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regional administrations. This is intuitive when scrutinizing the answers about
the forms of corruption. Favouritism, nepotism and abuse of power in public
office emerged as relevant forms of corruption in almost all the investigated
countries. The positive experiences of countries dealing with corruption in the
past illustrate that the increase of transparency can effectively help in the fight
against corruption.
The second major observation, when looking at the results included in Table 3, is
that there is no single method preferred to counteract corruption, with the
exception of increasing transparency, which is favoured by the majority of
experts within a country. In other words, there is little agreement among experts
about the impact of other methods. Some methods are generally considered to
have less impact, such as information about the causes and consequences of
corruption, employees’ training on preventive measures or employees’
instruction on corrective measures.
Table no 1 . The perception about the methods to counteract corruption in LRAs
(%)

Information
about its
causes and
consequences
Training on
preventive
measures
Instruction
about
corrective
measures
Raise
awareness
among citizens
and NGOs
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Armenia

Azerbaijan

Belarus

Georgia

Moldova

Ukraine

33

33

11

16

17

12

8

17

33

28

22

20

25

17

22

50

22

24

42

50

67

0

61

56
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25

17

22

22

48

20
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17

33

22

33

30

36
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92

83

89

89

91

72

Other

25

33

11

22

9

32

Source: Volintiru et al 2017
Other methods are seen as effective by a larger share of the experts. These
include raising of awareness of citizens and NGOs (the second most relevant
form to counteract corruption in Azerbaijan, Belarus, Moldova and Ukraine) or
strengthening administrative capacity. This diversity of answers indicates that
several methods may be employed to complement the increase in transparency
to help in the fight against corruption.
Over half of country experts said that external consultants were employed by
local public authorities in Moldova with the purpose of providing transparency
to administrative activities and preventing the wasteful allocation of public
resources. In Georgia, external experts are not usually employed, and the
mentioned fields of expertise were the provision of public transportation, and the
assessment of the illegal use of imprisonment.
Published in the fall of 2016, after two years of elaboration, ISO 37001 - Antibribery management systems establish guidelines for implementing, maintaining
and improving a well-defined anti-bribery management system in companies
worldwide. This system was developed in order to be applicable in any size
organization. It can be integrated into the overall management system (ISO 9001)
and it addresses only the issue of bribery in public, profit or non-profit
organizations. In the context of the developing countries, the implementation of
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the ISO 37001 can create similar incentives to promote ethical behaviour and
compliance as some of the previous well-known benchmarks as the Bribery Act
(UK) and the Foreign Corrupt Practices Act (FCPA) (USA). As opposed to the
compliance codes of conduct that are mainly focused on the private sector as
suppliers of bribes, ISO 37001 is a novel alternative that focuses mainly on the
public sector as the demand for bribes.
According to Manuhwa and Stansbury (2016) an organization that voluntarily
decides to implement ISO 37001 is supposed to facilitate the development of
policies and procedures designed to prevent bribery. The genuine commitment
of the organization’s top management to make the system work is mandatory in
order to have an effective implementation of specific policies and procedures by
the organization. Monitoring and review of the effectiveness of these policies and
procedures is also a key point, as it is continual improvement of the policies and
procedures in order to ensure their effectiveness.
Bribery incidence (measured as % of firms experiencing at least one bribe
payment request) according to World Bank puts Ukraine on top with 50.4%,
followed by the Republic of Moldova with 31%, and Azerbaijan with 15,9%. The
other countries from the Eastern Partnership scored better with Belarus at 8.9%,
Armenia 7.1% and Georgia 2.2%.1
Although having ISO 37001 implemented does not necessarily serve as a generic
proof of good practice, it is a sign that the organization focuses on the prevention
of corruption and that it maintains a framework that discourages illegal practices
by preventing, detecting and responding vehemently to bribery and complying
with anti-bribery laws. Prosecutors cannot in fact rely in any way on the
existence of ISO standard 31007 when investigating illegal practices, but
companies that have anti-bribery management systems implemented can find
the documentation elaborated for the certification of the system helpful in
providing evidence to sustain their case.

1

World Bank, Enterprise Surveys, available at: enterprisesurveys.org.
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4. CONCLUSIONS
This article has addressed the issue of corruption in the Eastern Partnership
countries with an eye for potential countering measures and the implications of
promoting public ethics. We developed a broad comparative assessment of the
countries in the region, while focusing at the same time at specific benchmark
examples from certain cases. As we showed here, there are several explanations
that can be ascribed to the current levels of corruption in the region, as both
transitional circumstances and current day incentives play a role. As some of the
Eastern Partnership countries have become closer to the European Union than
others (i.e. the signatories of the Association Agreement), we see in these cases a
much more pronounced improvement on the corruption indexes, such as in the
case of Georgia. We develop a more encompassing understanding of what
corruption is and how it manifests itself, as we explore its social, economic and
political dimensions, as well as its manifestation at the executive, legislative, or
judiciary levels.
In the final section of this article, we use an original dataset to illustrate how
preventive measures to fight corruption lag behind corrective ones. If we focus,
as we argue we should, on the positive effects of promoting public ethics, and
not just countering bad practices in the public sector, then a much higher
emphasis should be ascribed to preventive efforts. Creating a positive normative
loop in the public sector can yield extensive benefits, not only in the wellfunctioning of public institutions, but also, as we show here, in terms of
economic growth and development by attracting foreign direct investments. We
argue that the implementation of the newly developed international standard on
Anti-bribery Management Systems (ISO 37001) could go a long way in
promoting public ethics and enforcing trust amongst foreign investors and other
domestic and international private sector partners.
Further research is needed to explore the extent to which public administrations
in the Eastern Partnership countries have implemented any set of procedures to
promote ethical behaviour and compliance. Such a systematic assessment of local
practices would give us an in-depth look on good practices, and what can be
done to further strengthen an ethical climate in the public sector in the region.
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Additional qualitative evidence on reform measures that proved to work in some
of these countries can also broaden our understanding of how to scale up reform
measures designed to enhance public ethics and counter corruption in the region.
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Abstract
The Western strategic vision about the East lies at a crossroads. Similar to the
Interwar Era, when acts of unilateralism in foreign affairs and aggression by the
revisionist powers under popular but militaristic leaders have triggered the
outbreak of World War II, the West seems unable to act coesively and decidedly
to counter the contestation of international law and order.
Therefore, a better understanding of the past lessons and negative impact of the
“functionalist” spillover of power personification is at stake.
Keywords
Cyber-Espionage, Demokratura, European Neighbourhood Policy, Fake News,
Frozen Wars 2.0, NATO’s Cat Syndrome, Neo-containment, New Cold War,
Putinization

1.INTRODUCTION
If Platon, so familiar with the hybris of tyrants, had become acquainted with the
incumbent head of Russian Federation, he would have tasked his main character
Socrates to start his maieutics approach with the basic question: What is
Putinization? And then, an Alcibiades of the symposium would have not replied,

179

Continuity and Change in European Governance

EUROPOLITY, vol. 12, no. 2, 2018

“an autocratic and abusive form of national and international leadership based
on the idiosyncratic charisma of Russian President Vladimir Putin and aiming to
restore at least and at last the imperial grandeur and status of the Kremlin-based
state”.
Theatrics aside, Putinization is similar to Erdoganization, Trumpization and other
demokratura-like powerplays, but more effective due to the Imperial imaginative
mix of Orthodox Tsarism and Secular Communism. More comprehensive and
impactful than Putinism1 due to the spillover effects of reorganizing societal
preferences, domestic politics and foreign affairs in accordance with the vision,
will and acts of one man, namely the chosen/expected one. Putinism is about
dominance by Kremlin and submission to its leader, while Putinization also
generates mimetism, emulation among wannabees and challenges to already
established democracies.
On the other hand, Neo-containment means a revival of George Kennan’s recipe
for stoping subversion generated by Kremlin’s insatiable geostrategic hunger.
Putin is less prone to mass violations of human rights as in the case of
persecutions, deportations and exterminations promoted by Stalin, but is
nonetheless autocratic in vision or disrespect for democratic values and rule of
international law. The enigmatic death of Stalin and the (bloody) power-struggle
which followed it could be a scenario for the evolution of Kremlin when Putin
will grow older and weaker in his physical attributes if Eltin’s lesson is to be
compehended it. In the end, the triumph of Putinization lies in the successful
transition to a new and effective Putin-like pupil who currently is missing from
Soljenitin’s first circle of power.

In this author’s view, Viktor Orbán is not a Putinist but a political subject to Putinization.
Despite his acts of illiberarism and constant opposition to EU deepening, he has not given
patronage to political killings and secessionist guerillas. For the opposite definition of
Putinism and view on its offsprings, see Zakaria (2014) and Oliker (2017).
1
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2.EU AND NATO CONFRONTING REACTION
When the European Neighbourhood Policy (ENP) was set up 15 years ago, it was
designed for creating a “ring of friends” (Prodi, 2003) all around EU, but
especially to the East and the South. Meanwhile, ENP has evolved into an
extension of the Foreign Affairs and Security Policy (FASP) with two
components: the Eastern Partnership and the Union for the Mediterranean.
Enlargement or Partnership represents a key dilemma for the EU future because in
the end is all about where and how to stop best the expansion process. Therefore,
the frontier security becomes quintessential to Europeanization success if close
attention is paid to historical failures – e.g. the Roman Empire waging centuriesold wars of attrition against Persia, but collapsing under the pressure of
Germanic tribes. The Roman strategic concept of “foederati” (meaning allies in
the neighbourhood / proximity of the “limites”) had its benefits for several
centuries until either the proxies succumbed to new, more ambitious comers, or
Rome was subject to almost continuos imperial infighting.
The Enlargement choice cannot be doable as a never-ending story. It is a bad
scenario and EU should focus on deepening and less on “bringing and blending
in”.
EU has already several candidate countries in the Western Balkans enrolled in
the negotiation process (Serbia, Montenegro 1, Northern Macedonia), plus the
cronic Turkish dilemma, and has nonetheless acknowledged by the Juncker
Moratorium the difficulties of taking in new members (still bound to a burdening
yugoslav past).

A NATO member since June 2017, Montenegro was confronted with an alleged coup
d’état plot with Russian involvement on the occasion of 2016 parliamentary elections. See
the proceedings of the judicial case (started in September 2017) and the study of Bajrović,
Garčević and Kramer (2018).
The episode is noteworthy for showcasing, similarly to Serbia and Northern Macedonia,
the difficulties of full-fledged Western commitment for countries with significant
historical, political and economical ties with Russia.
1
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EU cannot expand in hot or frozen-wars areas (Ukraine, Republic of Moldova,
Georgia, Armenia, Azerbaidjan) which means that 6 out of 6 countries of the
Eastern Partnership (2009) are strategically ineligible.
The Partnership choice instead is strategically wiser taking into account its end
goal: to replicate the EU success story in a complex, troublesome area inside the
Russian “sphere of influence”. The catalogue of requirements for such an
accomplishment is by no means easy to achieve:
1. To adequate “more for more” financing in order to strengthen democracy or
its increments;
2. To use smart diplomacy to counter Russian hostile propaganda;
3. To have the resolve to use hard power when needed.

3.THE RUSSIAN FACTOR
Under the aegis of Putinization, Russia is entitled to authoritarian and enlighten
leadership in both domestic politics and foreign policy (in the neighbourhood).
In fact, for Aleksandr Dugin1 and other Eurasian/statist theorists, The Near
Abroad is Russian-bound territory too, lost temporarily due to Western schemeful
policy. Thus, Motherland under siege becomes once more the main topic of internal
propaganda, coupled with the moral assertion that Russia has never waged
offensive wars. But rigourous historical analysis (e.g. the 1799 Suvorov expedition in
the Alps or the 1939/1940 Winter War against Finland or the 1979 Invasion of
Afghanistan) is clearly underlining the true content of this Fake news silogism.
Putinization needs and is fueled by foreign success. The annexation of Crimeea
and the constant challenges to the integrity and sovereignity of the rest of
Ukraine, Republic of Moldova or Georgia represent necessary reparatory acts in
the Near Abroad, designed to restore the honor 2 of Russia, at regional level at

For an analysis of Dugin’s masterwork (1997), see Dunlop (2014). For a review of
Dugin’s latest work, Last War of the World-Island (2015), see Cucută (2015).
2 For a chronology of the pervasiveness of “honor” in Russian strategic thinking, see
Tsygankov (2012).
1
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least. The military outposts in Syria and the backing of the genocidal (in the
Western eyes) Assad regime show the signs of revival of Imperial grandeur at
large, which has come a long way since the first display of Putin’s and his aides 1
foreign ambitions, manifest in the occupation of Pristina Airport in June 1999 and
the ensuing standoff with NATO forces 2. Fast forward through his four terms as
president and one as prime-minister, and the reader will find a willing Putin
capable of staging democracy lessons for the West, inspire anti-EU mimetism in
some European capitals not so long ago subject to armored divisions teachings of
“limited sovereignity”, and shadowing more or less successful killing atempts
against political opponents, journalists and former allies turned rogue. But
despite an over-reaching control of the media, investment in the security sector
and territorial accruement, in the end it all depends on the will to wage frontal
war against the (perceived) hegemonic enemy. But the record of Russia’s first
moves at global level is not that encouraging if you take into consideration
Austerlitz 1805, Tsushima 1905 or Cuba 1962. Far better achievements has Russia
registered as target of full-scale invasion, but even in this category, the only
conflict of such scale against Western democracies has been at Sebastopol in
1854-55 and with a significantly negative outcome, both militarily and
strategically.
In terms of militarization, Putin’s Russia has even followed suit of the American
example of allegedly using private armies3 on different battlefields relevant to
Kremlin (Crimea, secessionist republics of Luhansk and Donetsk, Lybia, Sudan
etc.) but with less success when pitted against more versatile, air-superior and
battle-hardened American units.

At that time, Putin acted as the Secretary of Security Council of Russian Federation and
his future-to-be Assistant on Foreign Affairs and Deputy Prime-Minister, Sergei
Prikhodko, was Deputy Head of the Presidential Administration.
2 See the report of Mintier, Harrigan, Clancy, Amanpour and Burns (1999).
3 For the profile of ChVKVagner, one of the Russian most prominent private contractor
agencies, and its ties to Kremlin, see Taylor (2018) or Khazov-Cassia and Coalson (2018).
1
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4.THE TURKISH FACTOR
Erdoganization is a similar but also competing leadership project to Putinization,
meaning the restoration of Ottoman Empire as leader of the Islamic World. Prior
to AKP regime, Turkey had already had a NATO troublesome membership: big
contributor (no. 4) but sharing a long-standing rivalry with Greece over Cyprus
and the Aegean Islands. Moreover, the algorithm for AKP European affairs
policy has been two-folded: primo, compliance to the Copenhagen accession
criteria in order to bring under control the army (the former guardians of the
Republic) on the basis of the imperative of implementing civilian control over the
security sector; secundo, learning from the mistakes of past Islamist parties led by
Necmettin Erbakan, the splinter AKP promoted a slow Islamization of Turkey
based on incremental measures contrary to EU membership. Thus, a delayed
accession into EU translated into less commitment to EU values and policies,
including ENP.
The direct US-Turkey relationship has also been eroded in the context of Syrian
war and fight against ISIS. Lenient at first to ISIS, the AKP regime has been
permisive to Jihadist-bound fighters to use Turkish assets, and turning also a
blind eye to their illegal exports of oil from the fields fallen under their control.
Only when the ISIS excesses and zeal in the hunt against Kurdish resistance
started to trespass into Turkish core territory (e.g. the 2016 Istanbul Airport
bombing), AKP was forced (for the sake of showing a display of fortitude and
efficiency) to take coercive measures against it. Until then, it had been
memorable the pasive stance of Turkish armoured forces watching closely, from
a few kilometres radius, the 112 days - brave resistance of Kurdish besieged
population of Kobani. Previously, Turkey 1 had chosen not to grant air space to
US aviation, nor to join the ad-hoc coalition against ISIS.2

For the opposite view, see the arguments of The Guardian’s editorial of October 8, 2014.
For the details of Kobani siege and the crucial role played by US airstrikes in curbing the
ISIS offensive, see Grant (2018).
1
2
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In the end, it turned out to be an opportunistic strategic gain for the AKP regime
to wait and then decide to invade the Syrian Ifrin 1 and defeat the victorous, but
weakened Pershmerga fighters, de facto but in vain allied with the ally of
Turkey, USA.
In fact, the Syrian civil war has evolved into an almost perfect and anarchic
Hobbes-ian bellum omnium contra omnes, with Putin’s Russia being allied to the
Assad regime against Free Syrian Army allied with Erdogan’s Turkey against
Kurdish forces allied with USA and its coalition against an ISIS waging holy war
against all the aforementioned.
The November 2015 dogfight2 had already shown how easy is to trigger regional
violence by swift escalation of tensions in the context of reciprocal propension to
provocation and state honor defence under the leadeship of tsar and sultan in-themaking Putin and Erdogan.
In conclusion, Erdoganization imitates and also “emulates” Putinization, ending
up being both domestically and internationally a grave factor of concern despite
its rhetorics of “zero problems with neighbours” leading in fact to “zero
neighbours with no problems” (to use the coinage of Turkish dwindling free
opposition press).
The Frozen Wars
Used as hard power tools to deny full sovereignty to former USSR states and
satellites (Republic of Moldova, Georgia, Armenia, Azerbaidjan) in the post-Cold
War Era, the frozen wars have become the norm in the proximity of the EU and
Euro-Atlantic frontiers. The Russian Federation has recognized the claims for
independence of some of the secessionist territories (Abhazia and South Ossetia)
while the EU has been only a minor actor in the peace-making and nationbuilding processes.

For the list of hundreds of civilian casualties caused by the Operation Olive Branch see
The Syrian Observatory of Human Rights as quoted by Hacaoglu (2018).
2 For details of the first incident of a NATO country shooting down a Russian airplane
since the ‘50s, see BBC (2015). For the rhetorics of full compliance to rules and regulations
on both sides, see also Galeotti (2015).
1
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The Ukrainian crisis could be evaluated as a test for the 2.0 version of what a
frozen war should look like. Started as a hot and strong reaction by already
armed and combat trained patriotic vigilantes in the context of a treacherous
Euromaidan planned as a Western gross interference into Rusland, this crisis
represents the first manifestation of Russian direct annexation of a former
territory, centered around the strategic naval base of Sebastopol. The recent
announcement of surface-to-air missile deployment in Crimea 1 only adds to the
confirmation that despite international protests and sanctions, Putinization
cannot be subject to Inter-war-like appeasement by collective security means.

5.THE INCEPTION OF A NEW COLD WAR
Centered on a charismatic person as panaceum of political performance,
Putinization clashes with Westernization (meaning Americanization plus
Europeanization) for the hearts, minds and resources of the Eastern and Central
Europe. The classic Cold War ended when Kremlin was no longer able to cope
with the burden of competing with the economic and military complex of the
West, all these while being under the spell of NATO’s cat syndrome. Despite the
fact that NATO still has a weak article 5 common defence commitment, USSR
never had “the curiosity” of a cartoon cat to see how USA would really play in
the field the sentence “as it deems necessary” in case of agression.
Article 5 represents the real and crouching enemy for Putinization both within
and outside the boundaries of Euro-Atlanticism. Thus, the need at Kremlin for
false propaganda to persuade Slavic (-speaking) populations about the joint
NATO-EU subversion, and the imperative for a new Russian enhanced race of
armaments in order to cope with the militarization of the Baltic states, Poland,
Romania and Bulgaria.
In this context, we have to mention the importance of Revolution in Military
Affairs (RMA - meaning the extensive use of unmanned robotics and other hi-

1

See The Moscow Times (2018).
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tech capabilities on the battlefields) and speak about rival RMAs: Russia versus
USA plus EU. Espionage alike is enjoying a new 1, cyber-age with the 2006 cyberattack on Estonia leading to the response of creation by NATO of its Cyberintelligence Center in Tallinn. The corolary is Cyber-Putinization, which
according to its patronymic2 is served by patriotic minds and souls eager to
defend Russia free-willingly. While some experts have rushed in and call it
“hybrid war”, for a keen observer of history there is nothing new about it, but
just the old school of subversion3. By electoral meddling and dissemination of “fake
news” with covert funds, secured via obscure, organized-crime methods like
laundromat4 (e.g. the embezzlement of 1 billion euro in the banking system of
Republic of Moldova), Putinization has managed to get a foothold into inner
fabrics of Western democracies5 to the very detrimetriment of security, trust and
cooperation on both sides of the Atlantic.
Despite Putin’s counter-project of Euro-Asian Union mirroing and targeting
ENP, EU is expert in rhetorics but constantly falling behind in action. EU has no
option but to compete with Putinization and a redesign of its toolkit is necessary
in order to achieve Neo-containment. It shoud be based on clearer vision, single
and stronger voice, Carrot and stick policy when dealing with the opponents of
ENP, bigger financial support to help the EU-linked local entrepreneurship in
ENP countries, and focus on EUBAM-like missions in order to enhace statehood
in almost failed countries like Ukraine and Moldova. The division of labour
between EU and NATO is still secured on the basis of the Berlin plus agreement

See the speech delivered by the head of MI6, Alex Younger, at St Andrews University
(2018).
2 Apud McKirdy and Ilyushina, (2017).
3 See for instance the archival data documenting the „revolt of Tatar-Bunar” and
proclamation of Soviet Republic of Moldova (1924), or the Western-spread activity of
„Bessarabian societies”, as quoted by Watts (2010).
4 See the investigations led by the Organised Crime and Corruption Reporting Project on
the
topic
of
Moldova
Laundromat:
https://www.occrp.org/en/component/tags/tag/moldova-laundromat
5 For the Russian interference in the 2016 US Elections, see BBC (2018) and CNN (2018).
For an overview of Russian involvement in key recent political events in Europe, see
Noah (2018).
1
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of 2002, and the re-envisioned European army, although affected by Brexit 1-like
developments, constitutes a relevant project as long as it entails stronger
financial commitment to defence by the leading EU member-states and not
conjectural rivalry to USA under provocative, but unsubstantial leaders like
Trump.
But the leadership fraternity between Trump and Putin has already proved
damaging to Euro-Atlanticism, and the weakend domestic stance of President
Macron and Chancellor Merkel under the pressure of electoral dissatisfaction has
lowered the importance of Franco-German dual-engine in leading a unified EU
front.
Therefore, the fate of Neo-containment will much depend on the capacity of both
NATO and EU elites to continue institutionalizing functional ties between West
and East while waiting for a next generation of leaders to assume the
responsibility of not abandoning through isolationism the unique benefits of 70+
years of peace and prosperity by liberal means.
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The end of the Cold War constituted the start of a completely new chapter in the
history of the North Atlantic Treaty Organization (NATO). As the organization’s
main objective was the defense against the countries that were part of the
Warsaw Pact, many put into question NATO’s future after the Warsaw Pact
seized to exist and criticism about the need for its profound reform continued to
this day. In his latest book, Niall Mulchinock argues that, in order to ensure
NATO’s relevance in the international security architecture, the organization
needed to undertake a strong process of reform, that implied a total change of
paradigm and approach. The aim of NATO and the Western Balkans. From Neutral
Spectator to Proactive Peacemaker is thus to provide a critical overview of NATO’s
actions and operations in the specific region of the Western Balkans, that passed
through the violent wars that followed Yugoslavia’s disintegration. With a
special focus on Bosnia-Herzegovina, Kosovo and Macedonia, the volume
follows the developments of both the conflict and the post-conflict phases. The
book is organized in eight chapters, each analyzing NATO’s specific
involvement, combining historical overviews of the conflict and the post-conflict
reconstruction efforts with a multidimensional analysis of the organization’s
approach towards the developments on the ground.
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In the opening chapter, Niall Mulchinock explains the reason of his undertaking,
almost two decades after – the need to focus on NATO’s raison d’etre following
the end of the Cold War and the broad change of narratives during the evolution
of the wars in the ex-Yugoslav area. At the same time, the author explains his
multidimensional approach and defines the main levels of analysis: firstly, the
positions of the United States, the United Kingdom and France (considered to be
states that played a key role in NATO’s policies towards the Western Balkans);
secondly, NATO’s interaction with other international organizations, such as the
European Union, the Organization for Security and Co-operation in Europe or
the United Nations; thirdly, the role held by NATO’s Secretary General and his
influence in the decision-making process during the evolution of the conflicts. In
this respect, Mulchinock focuses on both Manfred Wörner’s (1988-1994) and
Javier Solana’s (1994-1999) mandates and their contributions on NATO’s peaceenforcement deployments in the region.
Throughout the second chapter of the book, Mulchinock asses the steps that
NATO took at the beginning of the 1990s, as the organization was undergoing a
process of reformation, marked by controversies and a greater role imposed by
Secretary-General Wörner. Focusing on the conflicts that were developing in
Slovenia, Croatia and Bosnia-Herzegovina, this section also deals with the
reasons behind NATO’s reluctance to intervene as the wars in the Western
Balkans were expanding – divisions between member states regarding a more
militarily forceful role of NATO (UK and US reluctance versus Denmark’s
firmness), caution about intervention in inter-ethnic / inter-state wars, fear of
spill-over, a delicate relation of NATO leaders with Slobodan Milosevic. In this
regard, the author emphasizes NATO’s inability to understand and adapt to an
unstable European security environment and this part of the study is one of the
most well articulated in the whole book.
The next chapter focuses on a broad analysis of the final stages of NATO’s
involvement in Bosnia (1994-95), namely operation Deliberate Force. The most
important aspects to be noted are the positions and the shifting roles of certain
NATO members (mainly UK, USA, France and Germany), but also the extensive
bureaucracy that defined many of the operations between 1992 and 1995. Giving
these reasons (and not only), NATO only began to consider serious military
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interventions in the latter half of 1994 (3 years after the start of the conflicts), and
only after the failure of UN missions on the ground. Nevertheless, Mulchinock
clearly states that US leadership was essential, questioning the use of force had it
not been the shift in US policy towards this region.
Chapter 4 details NATO’s intervention in Kosovo (1999) and how the
organization used (some of) the lessons learned from Bosnia. Fear of another
Srebrenica is given as the main reason of the military intervention, but he also
mentions other possible cost of non-intervention (humanitarian catastrophe,
spill-over in the region). Nevertheless, the author is keen on analyzing the
evolution of the 1999 Allied Force operation and the individual policies of several
NATO members, rather than discussing the quintessential relation between
NATO and the UN throughout this period.
The following three chapters are dedicated to an in-depth analysis of NATO’s
Peace Support interventions in Bosnia, Kosovo and Macedonia respectively.
While Bosnia is hardly seen as a successful story (due to the strong
decentralization process promoted through the Dayton Agreement, the inability
of international organizations to preserve political and social stability), Kosovo is
perceived as a peaceful entity, mainly because the co-operation between NATO
and EULEX in the establishment of independent security forces. This part of the
argument could be easily challenged, especially if we look at current
developments inside EULEX. The author also gives credit to the international
community for supporting Kosovo’s path towards independence, even if there
are several burdens (especially the non-recognition policy carried out by Serbia,
Russia, China and 5 EU member states). Macedonia is regarded as a success, if
we consider the author’s analysis on the country’s multiple contributions to the
international security environment (logistical support for KFOR missions in
Kosovo – 2007, medical support for NATO in Afghanistan – 2011), even though it
is not a member of the Alliance. As such, NATO is viewed as a net contributor to
the security of Macedonia, building the ground for inter-ethnic reconciliation and
a greater role of the country in the region’s security architecture.
Overall, the multidimensional approach carried out by Niall Mulchinock allows
the reader to understand the complexity of NATO’s role in building and
ensuring peace in the Western Balkan region at the end of the 1990s, while
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creating a comprehensive map of interests, approaches, interactions and legacies,
as perceived by NATO as a whole, (some of) its member states and Western
Balkans elites. Each chapter offers both a comprehensive description of the
events on the ground (including NATO’s involvement) and an in-depth and
multi-perspective analysis of the implication and the legacy of NATO’s actions in
the 1990s. To an attentive observer of security issues in the region, the book
would not offer a fresh perspective on the topic, being in line with previous other
works on NATO’s military operations in the ex-Yugoslav space. Nevertheless,
students interested in security studies and the process of peacebuilding in the
Western Balkans might find this to be a good starting point for understanding
the complexity of the issues at stake in the troubled region.
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Understanding and approaching the importance of pluralism, both as a concept
and regarding its meaning for modern societies, has rarely been more relevant.
For plurality, together with its great opposite, totality, have worked as guiding
forces for the development of human culture with regards to both ideas and
ideals. The implementation of a climate based on a mostly stable political
pluralism took place, to an extent, almost as much by chance as it was by design.
Nonetheless, the sacrifices which were undertaken for this ideal matter all the
more since they were typically the works of a few individuals who went against
the dominant currents of their day. In the context of the contemporary West –
beset as it is by terrorist threats and rapidly changing societies, cultures, and
attitudes – the climate of tolerant pluralism in Europe in particular is faced by an
unprecedented challenge in its postwar history. Indeed, it is with a certain sense
of urgency that one must look upon the interaction between the various forms of
pluralism and totalism at this point in time.
In his work, Fitz-Gibbon focuses on pluralism and religion during the early
modern period, making use of primary sources which have been translated into
English. As the author himself states from the onset, the book does not aim to be
a social history of 16th century radicalism, neither as an extensive analysis of the
development of toleration, toleration and pluralism in a European context.
Rather, in a period when the social good of tolerant pluralism exists ever more
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precariously, the work seeks to consider the early 16 th century seeds of tolerant
pluralism – as found in the writings of a number of radical sectarians – and
consider how the social, philosophical, and political importance of those writings
may contribute to understanding the contemporary period (pp.1-2). As the book
mentions, the Protestant Reformation began as a challenge to the existence of a
dominant monist religious vision, yet the State Protestantism which followed
introduced its own kind of “monism that brooked no alternatives” (p.2). In this
respect, the author makes an intriguing point in stating that “a monist society
morphing into a genuinely pluralist society has not yet happened in entirety, and
tolerant pluralism is always under threat form old and dominant monisms”
(p.5).
In the first chapter, the author is right to point to the difficult question of religion,
as premodern European understanding of religion was very different from its
individualized and privatized conceptions which emerged after the Reformation
– with the radical sects of the 16th century representing this very transition (pp.
17-18). Further on, the work suggests five sociological types aside from monism,
namely, nonresistant separatism, nonresistant monism, revolutionary
apocalypticism, cenobitic mysticism, and eremitic mysticism (p.19). In turn, these
types are found in various contexts – which the author adapts from Niehbuhr –
such as “religion against culture, religion of culture, religion above culture,
religion and culture in paradox, and religion the transformer of culture” (p.20).
This then leads to the idea of community and society, and the ways in which
adherence or opposition to them may manifest.
The second chapter focuses on a foundational Anabaptist document, namely, The
Schleitheim Confession, which represents the major difference from the host
society both in doctrine and in practice. The seven religious articles it espoused
were based on a literalistic reading of the New Testament and possessed sociopolitical overtones, dealing with the following: the baptism, the ban, the common
meal of those united by baptism, the separation from “popish” community, the
shepherd of the Anabaptist church, the sword as an “ordering of God outside the
perfection of Christ”, and, lastly, the refusal to take oaths (pp.41-42). Such
principles completed the separation of the radicals from the dominant culture
and its vision, and which ultimately led to their violent suppression, even
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though the Anabaptists themselves varied in the interpretation and
implementation of the articles.
While early persecutions could interpret the actions of militant Anabaptists in
the conquest of the city of Münster as a logical outcome of all Protestantism, the
intensity of the persecution would wane in Protestant territories, who chose not
to suppress them violently and rather tolerate their existence. In this respect, the
Anabaptists, by their very existence, came to promote the cause of religious
pluralism (p. 70). Perhaps most significantly with regard to the Anabaptists
ideals of toleration – even if they did so for the purpose of enhancing their own
views and position – one encounters the idea of toleration for all creeds, whether
Christian, Jewish, or Muslim, rather than for Christian sects alone (p. 73).
Fitz-Gibbon then uses the third chapter to discuss six areas which show how the
radicals of the 16th century may contribute to facing the apparent fragility of
tolerant, pluralistic democracies and what this might mean for future research.
The first point focuses on the originality of Anabaptist ideas. It is worth
mentioning here that the Anabaptists built their own community as both
separate from and opposed to the host society, which meant foregoing the
emerging pluralism found in their own doctrine. Nonetheless, even as the
Anabaptists themselves likely did not understand the implications of this
pluralism, and although their own ideas of social toleration were not to be
directly responsible for forming the ideas of future generations of scholars in
Europe (pp.91-92), the author points out that these the first dissenting groups to
make a case for religious toleration. Other important factors, such as pacifism,
the varied forms of resistance, and the suppression of dissent are also
considered, with the author acknowledging a key fact, namely, that the
recurrence of intolerance might suggest “an inherent flaw in the liberal
democratic vision of the good” and, most importantly, a number of limits facing
pluralism itself (p.109).
Like the 15th century Hussites, who had once proclaimed during the early days of
their movement, the Anabaptists vowed to “not resist evil”, in imitation of the
model provided by the New Testament. Still, this not dissuade the formation of
militant wings which were ready to pursue their revolutionary socio-political
aims in a total manner, as seen most clearly in the Münster Rebellion during the
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early 1530s. And even those who took the path of quietism were to see toleration
as a path to practicing their own religion, a fact which became clear in their
attempt to stamp out plurality within their own ranks even as they successfully
withdrew from the world of their host societies (p.77).
Thus, the demand for plurality and toleration by groups which do not see it as an
end in itself and which, instead, pursue totalist aims, is perhaps the most
important idea which the book touches upon, even if briefly. Indeed, one finds in
such cases the potential peril of totalist militancy, which, even when framed in
pluralist terms, actually aims for the promotion of a withdrawal from or
domination of the existing social order, which may result in the formation of
alternative societies or in civil strife. A useful effort would have been to expand
upon – as the author calls them – the monist visions of society against which the
Anabaptists fought, and on establishing parallels to the potential monisms of
today. The potential for nascent pluralism to turn to “monism”, or, more
ominously, a militant totalist worldview, also deserves a more detailed approach
in future research.
All in all, Fitz-Gibbon manages to provide convincing arguments on the
necessity of analysing premodern religious radicalism and associating it with the
contemporary issues plaguing pluralist democracies and societies. Thus, such
movements are worth investigating in any attempt to understand the potential
and the challenges of pluralism in contemporary societies, with perhaps a
particular relevance for the current state of Europe.
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The focus of this edited volume is on a number of important themes for the
contemporary security environment, linking, as is evident already in the title,
conflict, violent extremism, and development. Choosing to deal primarily with
the Global South, the book argues that the contemporary period is facing an
unprecedented threat with regards to terrorism and violent extremism.
Moreover, the work points to what such developments entail for international
development actors which are active in regions dominated by conflict and
instability, as well as investigating the extent to which violent extremist groups,
such as militant Islamists, can be considered qualitatively different from other
conflict actors. As a result, the book seeks to identify the differences between
militant Islamists and other conflict actors, as well as portraying the challenges
they pose and the solutions through which they may be addressed. The
theoretical questions are combined with three case studies, dealing with Kenya,
Nigeria and Syria/Iraq.
The first chapter, appropriately named “Theories and Evidence”, focuses on the
causes of violent extremism in conflicts and discusses the viability of seeing
Islamist extremism as part of a new wave of religious terrorism – a point which it
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disagrees with. The chapter includes a discussion on the importance of ideology
for extremism, which is rightly understood to play a decisive role in the
formation and staying power of such movements, as “even the most locally
focused Islamist groups have a vision for a purer, more authentic religious
society”, which can be associated with utopianism and a spiritual calling to
purify an imperfect, unjust world (p.7). Thus, the authors are right to state that
distinctions should not be made between “political”, “nationalist” and
ideological groups, but between different kinds of ideological groups (p.7). The
diverse range of interpretations and factions competing for influence within the
Salafi-Jihadi spectrum are also discussed, with “battlefield jurisprudence”
causing change in Islamist groups (p.15). The chapter also argues that the main
difference separating Salafi-Jihadism from other terrorist groups and conflict
actors is its attitude to conflict, which, the authors argue, represents an aim in
itself instead of the means to reaching a desired end (pp.20-21).
In the following chapters, the authors tests their hypotheses in situation the
relevant conflict actors along a spectrum which builds upon but expands
Piazza’s typology, which categories Islamist groups as being strategic or
universalist. The authors follow in this spectrum, ranging from strategic groups
to “cosmic” groups, acknowledging that the former represent actors one can
negotiate with, in contrast to the latter (p.19). Nonetheless, their case studies
point to a far more complex reality than this particular spectrum. If the dynamics
of the Kenyan represents a mostly local affair involving Somalia (pp.35-46), this
turns more complicated in the Nigerian case (pp.47-56) and particularly so in the
Iraqi-Syrian case (pp.57-68), with the work linking all three cases to governance
failures and political, social, and economic grievances (pp.70-71). And if some of
the details have since become outdated, with battlefields and movements
constantly and sometimes swiftly evolving, the three chapters mostly achieve the
book’s purpose in this regard. Perhaps most importantly, the complexity of the
cases discussed affects the implications of these findings for the non-coercive
approach which has been called “countering violent extremism” (CVE) –
programs which have greatly expanded in recent years – and which is different
from the admittedly harsher approaches of counter-terrorism.
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The CVE strategies are seen as theoretically playing a role in addressing further
radicalisation in countries where violent extremism is part of a wider conflict, yet
the authors are aware of existing limits to this potential (p.77). Thus, strategies
which are “contextually specific and which engage with the dynamics of
particular groups” (p.79) – this again leading to the necessity of understanding
ideology – are needed if results are to be effective. To this, the work argues for a
range of strategies, such as transformative, ameliorative, and preventive (pp.8687), while claiming, not altogether convincingly, that “ideological work” such as
counternarratives may unintentionally fuel the claims of militant groups “to be
engaged in a cosmic or global battle by engaging in this type of communication”
(p.87). Having said this, the authors are correct to point out problems regarding
the credibility of the government as a communicator on theological issues, the
risk that this will merely provide a platform for extremist agendas and the
insufficient evidence regarding the psychological effect of such strategies (p.87).
From the very onset, the authors acknowledge the controversial nature of some
of the key terms found in their book, among which one encounters the term
“jihad”, which they translate as “legally [Sharia] sanctioned war”, arguing that
“its equivalent in Christian/Western thought is Just War” (p. ix). They expand
upon this only very briefly in the introductory chapter: “Violent Islamists have,
then, effectively extended the semantic scope of jihad beyond its traditional
jurisprudential meaning of legitimate warfare—more or less equivalent to what
in Christian jurisprudence is called Just War theory—in order to legitimise
terrorist violence, revolutionary violence and insurgency, while promoting jihad
as the ‘sixth pillar’ of Islam or ‘forgotten obligation”, and hence an individual
rather than collective duty for Muslims. In other words, Islamist violent
extremists have sought to move the boundaries of Islamic legal theory on war”
(p.8). This perspective, based upon the works of Brahimi and Van de Voorde,
probably deserves a more thorough argumentation, especially seeing that the
Just War concept arose and developed under very different circumstances in
Christian Europe from the concept of jihad, which – in its interpretation as
defence and expansion of Islamdom – forms an essential part already during the
first Muslim generation.
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Certain issues are also found in the portrayal of Salafi-Jihadism as focussed less
on winning and more on sustaining conflict, which, granted, does benefit such
organisations. Nonetheless, the ultimate aims of Salafi-Jihadist movements,
while characteristically totalistic and often utopian, are nevertheless consistently
pursued. Indeed, for a number of groups such as Hayat Tahrir al Sham (formerly
Jabhat al Nusra) and Islamic State the ideal of founding an emirate, or even a
caliphate, forms a clear aim towards which the act of fighting itself is directed –
something which is recognised by the authors themselves in the tables describing
these movements (pp. 29-30). At the same time, despite its short length, the book
manages to include a number of important and useful works on the topic. Lastly,
in recognising that there is no single path to combating the influence and peril of
violent Islamism, the book makes for a welcome addition to research in the field.
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Publishing an article in Europolity is free of charge. Authors should
ensure that their submissions are original contributions and should not
be under consideration for any other publication at the same time. All
submitted articles are subject to a rigorous peer review process, based on
initial editor screening and double-blind refereeing by a minimum of
two reviewers.
Full guidelines for the presentation of the papers and more details about
the editorial policy of the journal are available at the editorial policy
section from the website (http://europolity.eu).
Other details
Abstracts should be in Word format with the following information and
in this order: a) author(s), b) affiliation, c) email address, d) title of
abstract, e) body of abstract, f) up to 6 keywords.
E-mails should be entitled: Europolity vol. 13, no. 1 – abstract –
author(s) name(s).
Please use plain text (Times Roman 12) and abstain from using footnotes
and any special formatting, characters or emphasis (such as bold, italics
or underline). Please note that the printed edition is planned for the
beginning of June 2019. We acknowledge receipt and answer to all paper
proposals submitted.
Book Reviews
We are also looking for reviews of books published between 2013-2019
dealing with developments in the fields of Political Science, International
Relations Theory and European Studies. Reviewers must have their own
copy of the book. Book reviews should have 1,000 - 1,500 words and
should not only present the book, but also critically discuss the main
issues it raises. Deadline for book reviews submission is 30 April 2019.
Further inquiries should be sent to the editorial board at contact@europolity.eu
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CENTRE FOR EUROPEAN STUDIES
The Centre for European Studies (CES), established by Government Decision No. 1082/2003 is a teaching and
academic research structure within the Department of International Relations and European Integration (DIREI) of the
National University of Political Studies and Public Administration (NUPSPA).
CES promotes education and professional training in the European Studies and International Relations field,
contributing with its research projects, analysis and evaluations to a better understanding of the functioning and
evolution of the processes and dynamics of world politics. CES supports in-depth innovative investigations of the
European and international polity, politics and policies, stimulating debate and facilitating academic networking
of scholars interested in these topics. The members and volunteers of CES prepare analytical research papers, offer
consultancy on diverse European and international themes, organise and participate in national and international
programs and projects aimed at promoting cooperation and information dissemination in these educational and
research areas. The sustained and comprehensive dialogue and debates on various aspects regarding the complex
dynamics on the international arena are promoted by CES through conferences and seminars and the resulted
expertise is extremely useful not only for researchers and the academic field but it is also significant for the civil
society, Romanian national institutions contributing in the end to a better understanding of the current
international system. With the Master's programmes it promotes, viewed in the wider context of all the other
educational programmes of DIREI and together with the analysis of different International and European aspects,
the expertise offered in the end by CES is able to respond to the practical needs of the Romanian society, economy
and administration, being thus a way of improving them, contributing also to an actual construction of identities
at a European level. CES brings together at different debates researchers (know-how providers) and actors
involved in public policies who represent the main beneficiaries, in order to raise the quality standard of the
domestic input in the process of analysis and policy-making at national, European and international level. Thus,
CES is trying to illustrate how enhancing the academic, theoretical research is useful in the practical policy-making
process and how important is to have national experts trained in undertaking research in the European and
international studies field. At a national level, CES cooperates with Romanian state institutions, public
administration, private sector, NGO`s in organizing various seminars and debates which promote the European
participatory democracy in action and European social values contributing to a deepening of the European
integration process and being a valuable instrument for the global affirmation of the significance of the European
Union in a broader context of International Relations.
Initially, the strategic mission of CES was to contribute to improving the teaching supply at post-graduate level for
those willing to form or deepen their professional training in the area of European studies in the context of
Romania's increasing efforts to complete the accession negotiations, and thereafter to smoothly and effectively
adapt and work within the institutional and political system of the European Union. Therefore, since it was
established, the Centre for European Studies contributed to the expansion of the educational offer of the
Department of International Relations and European Integration by initiating the „European Politics and Economics”
Master's Programme, developed in a new modular format involving training for both general and specialized
competencies concerning the intersection of analysis and dissemination of theories of European integration and
public policy. In this regard, the program succeeded in co-opting some important names of scientists from the
academia of Bucharest; one can refer here to professors as Daniel Dăianu, Iordan Bărbulescu, George Voicu and
Liviu Voinea. The syllabus included for the first time the area and the policies of the migration phenomena in the
context of EU enlargement, border security and asymmetric risks/threats in the wider neighbourhood.
In 2010, a second master's project was implemented. Called „Evaluation of European Public Policies and Programmes”,
this project was dedicated to a niche specialization absent from the Romanian labour market, but much needed,
given the procedural requirements regarding the consistent application of the structural funding projects. In the
same year, CES has initiated the first MA programme in English, ,,Security and Diplomacy”, where the involved
professors have both a recognized university career and a significant public activity: Ioan Mircea Paşcu (MEP,
Vice-president of the European Parliament), Vasile Secăreş (NUPSPA founding rector, former head of the
Presidential Administration), gen. Mihail Ionescu (Director of the Institute for Political Studies of Defense and
Military History / Director of the Institute for Studies of Holocaust Elie Wiesel), Bogdan Aurescu (former Minister
of Foreign Affairs), Constantin Buchet (CNCSAS Secretary), George Angliţoiu (Adviser on lobby and
communication to the President of the Competition Council), etc. A new master's programme in English on
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Development, International Cooperation and Humanitarian Aid was launched starting with the academic year 20132014; one year later, it was followed by a new Master in Romanian on Social Economy.
Since 2012, CES is also a partner of the Romanian Association of International Relations and European Studies (ARRISE),
Romania’s representative in ECSA World, to edit/permanently coordinate the publication of RoJIRES – The
Romanian Journal of International Relations and European Studies. Moreover, CES started to edit a new series of the
academic journal Europolity – Continuity and Change in European Governance, a biannual peer reviewed open access
international academic journal. Designed in 2007, Europolity was primarily addressed to young researchers,
giving them the opportunity to publish academic papers and opinion articles on topics related to European Union
study. Nowadays, edited by CES, Europolity is mainly oriented towards multi-disciplinary scholarly work in
European Studies, supporting therefore relevant theoretical, methodological and empirical analyses connected to
this field and coming from EU Studies or International Relations, but also from International (Political) Economy,
Law, Sociological Studies, Cultural Studies, etc.
CES supports excellence in academic research, the development of partnerships, and it tries to increase the
visibility for its research and analysis results. The academic staff members have conducted research projects with
impact and had a number of publications in this field. CES has collaborations with other prestigious research
institutions abroad such as the Jean Monnet Chair within the Political Science Department of the Complutense
University (Madrid), the European Institute of the London School of Economics, and the Romanian-based Altiero
Spinelli Center of the Babes-Boylai in Cluj-Napoca. Between 2014 and 2017, DIREI and CES are hosting a Jean
Monnet Chair focused towards “Bringing European Studies to Journalism, Agriculture, Engineering, Philology,
Economics, History, Law and Sociology students”, chaired by prof. Iordan Bărbulescu. Moreover, as a staunch
promoter of European integration, CES is overseeing the implementation of two Jean Monnet projects aimed at
supporting innovation and the spread of European Union related content within the time frame September 2015 –
August 2018. Firstly, the Jean Monnet Centre of Excellence In and Out: Understanding the European Union beyond its
Borders intends to develop border management trainings for frontier workers from Romania, Republic of Moldova
and Ukraine, as a means to improve knowledge and practices on European policies, in particular those related to
border management and security. Secondly, the Jean Monnet Module EU*RO Media. European Standards, Romanian
Application: The Media Roadmap for Romania’s EU Council Presidency is designed to contribute to the Europeanization
of the public sphere which must better understand the direct and indirect implications of the EU’s impact on the
member states and, last but not least, the importance of Romania holding the EU Council Presidency in the second
half of 2019 and the potential contributions of the public sphere to the agenda-setting.
Finally, CES also manages research grants for the complex and interdisciplinary field of International Relations
and European Studies. For example, in the period 2012-2015, CES monitors the implementation of five exploratory
research projects - "Romania-Russia bilateral relationship: national and European perspective", "Implementation of
the social market economy in Romania as a way of Europeanizing the Romanian society," "Operationalizing an
evaluation model for the institutionalization of forms and practices of the social market economy in Romania",
"The European Union and the Latin America – an interregional analysis", "Citizens and MEPs: Representation,
Legitimacy and Political Participation" -, while actively supporting the involvement of young researchers. From
this point of view, an important aspect of the CES activity consists in collaborating with NUPSPA’s
undergraduate, post-graduate and PhD students; in this regard, since 2009, CES is working closely with the
Academic Club of European Studies (CASE), organizing events and activities designed to foster excellence in
European research issues. CASE aims to be a via media, but also a connection point between academia and public
institutions that can influence Europeanization, which is why CES supports the work of this NGO perceived as the
youth component or the nursery for future researchers.
Through all its activities, CES contributes to enhance the image of the Department of International Relations and
European Integration as an important research and teaching academic actor.
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