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This article explains Georgia’s achievements against rampant corruption that
plagued the country for decades. It demonstrates how Georgia has moved from
being a ‘failed state’ to the state with low corruption rates following the Rose
Revolution of 2003. It is argued that several internal and external drivers
motivated Georgian leadership to fight corruption in the post-revolutionary
setting, including drawing legitimacy from anti-corruption campaign and using it
for political purposes, ‘the West’ as allure and desire to drift away from Russian
trajectory of development.
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Introduction
Since the Rose Revolution of 2003 Georgia has experienced numerous changes, much
of it arguably positive. The reform touched almost every branch of public sector, the
state budget has increased dramatically and the elite changeover brought new young
bureaucrats to government offices usually in their 20s and 30s. The transformation is
apparent if one visits any state institution in Georgia. The T-shaped tables are used
increasingly rarely, the newly renovated suites resemble the design of public offices in
the West and young staff usually speak English more than Russian. The flags of the
EU together with the national flags are also common occurrence in government
office symbolizing Georgia’s modernizing path and its drive towards the European
integration. The change is particularly striking if you compare with other post-Soviet
countries where one can still feel the Soviet past. Certainly the new police offices with
the walls of transparent glass windows distinguish Georgia most and this idea as
successful ideological caveat is applauded by many. The reforms are still ongoing and
Georgia gets lots of praise over past several years for its progress in many fields,
including liberalization of economy, fighting against organized crime and corruption. Georgia’s scores have improved dramatically on various rankings compiled by
international organizations and the opponents of the government have also
unwillingly acknowledged the success in anti-corruption and anti-crime fields.
However, the progress is underestimated by many. There are enough political
reasons for the Russian officials but also there is an apparent disbelief within the
Russian and some Russian-speaking academic cycles in these achievements. For
instance, the head of criminology section of Odessa National Law Academy Dr
Viktor Dryomin ‘does not believe that corruption has decreased dramatically in
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Georgia.’1 Others go further. For instance, Dr Kleimenov the author of Russian
academic journal Sledovatel argues that the high evaluation of Georgia and low one
for Belarus on corruption perception index of Transparency International (TI)
reflects the bias of TI toward Belarus and its support for the regime of Mikheil
Saakashvili. He thinks that these estimates are completely biased and posits that
‘anyone who pursues the political developments in Georgia where political
opposition can gather the demonstrations numbering hundred of thousands of
Georgian citizens know that this is not true’ (Kleimenov 2009, pp. 2830). Certainly
this statement underscores the complexities of Georgian politics failing to appreciate
the various variables leading to the public protest in the years of 200709. The
official title of Dr Kleimenov of chief consultant at the Constitutional Court of
Russian Federation partially accounts for this statement. However, it is indeed
difficult to believe that one of the most corrupt Soviet republics emerges as one of the
less corrupt in post-Soviet era. Hence even commentators without political agendas
may see it as puzzling. Importantly, some Russian journalists who have visited
Georgia found persuasive evidence that corruption decreased substantially.2
Some scholars have argued that corruption3 should not be viewed from the lenses
of narrow legalism and its study should be rather integrated in the wider field of
security.4 Certainly corruption poses threat to many aspects of national security
including economic, through undermining growth and investment5 and political,
through creating the opportunities for non-state actors to influence political domain
and even capture the state.6 European security thinking has incorporated corruption
in the aftermath of Soviet breakup. The EU has gradually developed as a civilizing,
normative and postmodern political structure (Bull 1982, Manners 2002). In postCold war era there was a shift away from ‘hard security’ to ‘soft security,’ that
identified corruption and transnational organized crime among the key concerns
(Galeotti 2002). The internal soft security agenda for the EU and the external agenda
of bringing about institutional change in its neighborhood and assuming more
responsibility for ensuring peace and security in its periphery has reinforced the
export of ‘good governance’ standards and anti-crime and anti-corruption policies to
the applicant states (Smith 2008, pp. 5254). Fighting corruption and organized
crime was an important pillar of European-Mediterranean Partnership (EMP
launched in Barcelona in 1995).7 In 1999 the GRECO was established by the
Council of Europe to monitor States’ compliance with the organization’s anticorruption standards.8 Anti-corruption fight is a core element of Eastern European
Neighborhood policy (ENP) the more recent framework of EU’s foreign policy that
in part is a consequence of increasing awareness in EU of the security risks
emanating from bad governance and rampant corruption in its Eastern Neighborhood (Börzel et al. 2010, pp. 131133).
Weak states with high corruption levels together with such threats as smuggling
in arms, drugs and humans has been conceptualized as soft security concerns.
Although the security revisionists clearly indicated that the line between traditional
hard security and soft security was blurred (Sherr 2004, Lindley-French 2004, Aldis
and Herd 2004), corruption is inherently linked with the failures in governance, the
facilitation of organized crime and creating safe heavens for terrorist activity. The
dichotomous thinking on security is undermined when the corrupt countries create
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Chart 1. Comparison of Georgia with regional average, Control of Corruption index, World
Bank, 2009.
Source: Kaufmann D., A. Kraay, and M. Mastruzzi (2010), The Worldwide Governance
Indicators: Methodology and Analytical Issues.
Note: The governance indicators presented here aggregate the views on the quality of
governance provided by a large number of enterprise, citizen and expert survey respondents in
industrial and developing countries. These data are gathered from a number of survey
institutes, think tanks, non-governmental organizations, and international organizations. The
WGI do not reflect the official views of the World Bank, its Executive Directors, or the
countries they represent. The WGI are not used by the World Bank Group to allocate
resources.

favorable conditions for various types of transnational organized criminal activity
that can be operationalized for the purposes of illicit financing of the terrorist
groups.
Georgia has moved from being a ‘failed state’ with high corruption rates, a strong
presence of organized crime, and with uncontrolled areas such as the Pankisi Gorge
(quite apart from Abkhazia and South Ossetia, which were outside Tbilisi’s control)
linked to international terrorist activity, to the state that effectively curbed the
influence of criminal leaders, eliminated corruption in lower and medium ranks of
bureaucracy and reclaimed the monopoly over the means of violence. The article
documents this transition that followed the ‘Rose Revolution’ in 2003 and elaborates
on the crucial variables including the role of EU.
The securitization of corruption in the post-revolutionary period in Georgia and
consequent adoption of emergency measures and heavy-handed tactics against
substantially reduced bribery. It also, however, led to some disregard of rule of law
and the manipulation of anti-corruption campaign for consolidating power by the
political elite. Once the actual threat is perceived by the authorities as the most
dangerous, the process of reassertion and extension of state power and authority in
the name of ‘national security’ is evident (Loader and Sparks 2007, p. 91).
This article explains Georgia’s achievements against rampant corruption that
plagued the country for decades. It is argued that several internal and external drivers
motivated Georgian leadership to fight corruption in the post-revolutionary setting,
including drawing legitimacy from anti-corruption campaign and using it for
political purposes, ‘the West’ as allure and desire to drift away from Russian
trajectory of development.
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The most corrupt republic in Soviet Union?
People in post-Soviet Eurasia still perceive Georgians as very affluent, spending
money generously and enjoying a wide network of friends and acquaintances in the
‘right offices.’ Some ordinary people in their 50s and 60s the author spoke to in
Central Asia had difficulty to appreciate that poverty remains significant in Georgia.
Certainly this stereotypical view of Georgians has much to owe to the flourishing
shadow economy during Soviet times. While Soviet official statistics indicated that
Georgia and Armenia were below the Soviet national average in living standards, the
republics were actually much better off relative to other republics because of the
shadow economy (Schroeder 1983, p. 474). Despite the fact that between 1960 and
1971 Georgia’s national income grew by only 102 percent (the third lowest rate in the
USSR) in 1970 the average Georgian savings account was nearly twice as large as the
Soviet average (Voslensky 1984, p. 138, Suny 1989, p. 304).
The major centers of underground entrepreneurship were Moscow, Odessa, Riga
and Tbilisi and many shadow entrepreneurs were Armenians, Georgians, or Jews
(Sampson 1988, p. 148). Georgia was distinctively notorious for its levels of graft,
corruption and bribery (Clark 1993, p. 153). A total of 180,000 people were tried for
the abuse of office and looting of state-owned property in Georgia between 1958 and
1972 (Gerber 1997 quoted in Christophe 2003, p. 197). Certainly the official
prosecutions were only the tip of iceberg.
While Georgia profited legally by trading citrus fruits and other agricultural
goods with the rest of the Soviet Union, it also developed an extensive underground
economy by siphoning off raw materials from the official economy (Shelley 2007, p.
52). Kim (2003, p. 546) writes that Georgia had the largest shadow economy among
all Soviet republics, followed by Uzbekistan, Kyrgyzstan, Turkmenistan and
Azerbaijan. The Baltic states featured least, and Moldova and Ukraine ranked in
the middle. Hence there is some evidence to argue that Georgia was one of, if not the
most corrupt republic in Soviet Union. Unfortunately most of these practices have
perpetuated in post-Soviet period during Eduard Shevardnadze’s tenure of power.
Georgia’s anti-corruption drive



an old tune

Immediately after the Rose Revolution in November 2003, Saakashvili (2004) made
it clear that fighting corruption and crime would be one of his top priorities. The
fight against corruption was carried out fervently, although the process was flawed.
Saakashvili’s government fought corruption as a tool of legitimizing themselves as
new authorities, demonstrating the stronger state’s new capacities, and displaying to
international observers the new administration’s seriousness about rebuilding state
institutions. In his annual parliamentary address in 2009 Saakashvili (2009) stated:
We have defeated corruption and neither Bulgaria, Romania  which are now EU
members  or even Germany can say it; we can say it  we have defeated corruption and
we have defeated organized crime.

Many reading this statement would think that the comparison with Germany is
misplaced if not ridiculous. However, many improvements can be observed in terms
of fighting corruption in the post-revolutionary period, and the major reform efforts
of the Saakashvili government laid a good basis for this. The executive branch was
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reorganized and streamlined and a cabinet style of government was introduced. The
government greatly simplified the regulatory framework for the business sector,
implemented major tax reform, improved management of public finances through
adoption of a medium-term expenditure framework (MTEF) and a single treasury
account for the central government, and strengthened oversight institutions
(Anderson and Gray 2006, p. 19). Seventeen percent of the money turnover in the
private sector came out of the shadows in one year after the revolution (Chamber of
Control of Georgia 2006, pp. 2425). However, the reform agenda was pursued with
little concern for democratic principles such as contestation and citizen input. The
absence of debate and discussion over the reforms engendered lower awareness
among the Georgian public about the reforms’ potential impact.
The new administration’s anti-corruption policy was based on administrative
methods, such as cutting unnecessary bureaucracy, increasing salaries for state
employees, and canceling unnecessary licenses, procedures and institutions. Immediately after the Rose Revolution, extensive media coverage of the arrests of
corrupt state officials broadcast the new state policy of ‘intolerance toward bribery.’
One report by Transparency International (2007a) complained about the absence of
a research-based approach to addressing the root causes of corruption.
Arrests of former Shevardnadze elites included: Akaki Chakhaidze, Head of
Georgian Railways; Merab Zhordania, Chairman of the Georgian Football
Federation; Merab Adeishvili, former Minister of Transport; and David Mirtskhulava, former Minister of Fuel and Energy. Overall, about 80 officials and
entrepreneurs were arrested (Stefes 2006, p. 166). In 2004 alone, 50 million USD
was confiscated from the corrupt Shevardnadze representatives (IWPR August
2004), and property worth EUR 40 million was reclaimed (Council of Europe 2006,
p. 9).
The anti-corruption campaign was an ‘old tune,’ though. Saakashvili and his
inner cycle have earned dividends from the anti-corruption platform. For instance,
Ivane Merabishvili, a close associate of Saakashvili, who emerged as the most
powerful member of government since the revolution as the Interior Minister, was
the first to declare to foreign media on the corruption of the Shevardnadze regime in
the late 1990s.9 Merabishvili played an important role in the Rose Revolution.
Although he was not a public figure, he was one of ‘the engines and driving forces’ in
Zurab Zhvania’s words (2005, p. 35).
Saakashvili’s popularity owes much to his anti-bribery drive during Shevardnadze’s tenure of office (Freizer 2004, p. 4). He was seen as an ‘island of honesty’ in
the heart of the corrupt system. The Georgian public remembered very well
Shevardnadze’s meeting with the government when Saakashvili, then Minister of
Justice, showed photographs of the impressive mansions owned by corrupt officials
(some of them present) and demanded immediate action against them. Certainly this
rhetoric did not go unnoticed. His resignation from the Minister’s position was seen
as ‘a hopeless single-handed effort’ of a brave ‘corruption-crusader’ against the whole
machinery of state bribery. He said that his departure had been ‘caused by the
impossibility of reforming the government from within.’ He said ‘it is impossible to
remain in this government and witness how the leadership is sinking in the morass of
corruption and how the state apparatus is merging with international criminal bodies
and how the country is turning into a criminal enclave.’ (BBC Monitoring Former
Soviet Union 19 September 2001) Here, a striking analogy has to be made to
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Shevardnadze himself, who, when Minister of the Interior in the Soviet Socialist
Republic of Georgia, used the pretext of exposing corruption pyramids headed by
Mzhavanadze, the first secretary of Communist party to campaign against the
Mzhavanadze regime and family (Voslensky 1984, pp. 194195).
Shevardnadze tried to uphold his anti-corruption apparatchik image. He
replaced over three hundred high party and state officials, arrested hundreds of
underground businessmen and restricted the free flow of farm produce out of
Georgia (Suny 1983, p. 381). One of the first victims of Shevardnadze’s anticorruption reforms was Petre Gelbakhiani, corrupt rector of Tbilisi Medical
Institute, who was ripping off bribes from the students to pass entrance
examinations.10 However, proof has emerged of rampant corruption during
Shevardnadze’s tenure. For instance, corruption in fruit and juice production led
to the extreme deterioration of the quality of its products. In the 1970s, an entire
city above the Arctic Circle got food poisoning from one of these fruit products.
The crackdown ordered from Moscow only had minor implications for the group,
which simply moved to wool production. So, contrary to what was publicly stated,
Shevardnadze’s rule led to a steady growth of a clan-based corruption culture
(Baev 2003, p. 129).
After Shevardnadze’s promotion to working in the central Communist apparat
in Moscow in 1985, Dzhumber Patiashvili, known for his animosity to
Shevardnadze, became the first secretary of the Georgian Communist party.
Patiashvili moved shortly against Shevardnadze’s key allies with allegations of
bribery. The court ruled that Soliko Khabeishvili, the Communist Party central
committee secretary and Shevardnadze ally, accepted bribes to ignore his
subordinates’ professional misconduct, and moreover that Khabeishvili became
their krysha and promoted them in exchange for additional bribes. The
investigation concluded that Khabeishvili collected 412,000 roubles in 24 cases
from 10 individuals.11 In a press interview, Khabeishvili indicated his arrest was
related to a ‘bigger game’ between Shevardnadze and Patiashvili (Khabeishvili
1992, pp. 217223). As in this case, the punishment of high-ranking officials for
corruption-related issues was more likely to be related to political infighting, or to
serve as a signal that some unspoken rule of rent-seeking had been breached, such
as showing ostentation or excess (Feldbrugge 1984, p. 542). These practices
continue today.
Clark (1993, p. 152) writes that Shevardnadze’s career advancement flowed from
his successes as an anti-corruption policeman. The Times reported in 1985, ‘the
promotion of Eduard Shevardnadze gives Mr Mikhail Gorbachov a Politburo ally
with a reputation for combating corruption.’
Saakashvili effectively used similar campaign tools to weaken Shevardnadze’s
grasp on power. During Soviet times, Shevardnadze, as the first secretary of the
provincial republic’s Communist party, was hoping for the support of his patrons in
Moscow; in post-Soviet independent Georgia, the opposition leader Saakashvili was
hoping for the support of the masses.12 On 14 February 2003, in an expanded
government meeting chaired by Shevardnadze himself, Saakashvili declared that
‘corruption in Georgia could be eradicated only after President Shevardnadze left his
post’ (Black Sea Press 14 February 2003).
Corruption was largely tolerated during Shevardnadze’s tenure. The political elite
gave the green light to state employees for rent-seeking in exchange for their
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continued loyalty to the regime (Nodia 2006, p. 94). In 2001, the amount paid in
bribes to state officials was estimated between USD 75 and 105 million (Godson
et al. 2004, p. 9), while the state budget revenues the same year were USD 499 million
(CIA World Fact Book 2002). The state could not provide a living wage to the vast
majority of its employees and the salaries were delayed for months. Hence,
corruption and bribery engulfed every level of the state apparatus (Nodia 2002,
p. 420). For instance, Ministry for Fuel and Energy officials might have embezzled
USD 380 million, half of the foreign aid for reconstruction of Georgia’s energy sector
(Stefes 2006, p. 95). The Ministers were often engaged in business activities in the
sphere which they were supposed to regulate (Christophe 2003, p. 203) resulting in
conflicts of interest or at worst, outright corruption. For instance, Fridon Injia, the
Minister of Communications in the 1990s, emerged as a major entrepreneur in the
communication sector.
Since natural resources are limited in Georgia, international aid became a major
source of illicit income for corrupt state bureaucrats. Experts estimate that as much
as 5060 percent of international aid money was pocketed by corrupt officials in the
1990s (Esadze 2004). In 2003, Thomas Adams, deputy coordinator for US assistance,
stated that corruption resulted in the loss of over one-hundred million GEL from the
Georgian state budget (Katz 2006, p. 116).
All pre-Rose Revolution anti-corruption initiatives were permanently derailed by
corrupt interest groups. For instance, Shevardnadze’s program for fighting the
shadow economy, created in the 1990s, was never executed. As soon as the Ministry
of the Economy began implementation, it was sabotaged by the corrupt businesspolitical nexus (Kikabidze and Losaberidze 2000, p. 45).
The year 1997 was declared ‘the year of the crusade against corruption’ by
Shevardnadze (CIPDD 1997). Again in 2000 he said ‘we are preparing for a serious
fight against corruption . . . my hand will not shake’ (Shevardnadze 2000). No real
progress was seen over the years, each one declared a ‘decisive year’ for the anticorruption fight. In fact, government efforts were targeting only petty bribery,
leaving corruption pyramids untouched. Nodia thinks that corruption was an
important stabilizing factor, allowing Shevardnadze to balance various interest
groups against each other (Nodia 2002). The capacity of Shevardnadze to balance
among different factions and to accommodate their illicit rent-seeking interests led
some academics to argue that the Georgian state in fact was not weak, but
represented a rational construct that served specific interests (Christophe 2003). A
real fight against corruption would change the status quo power balance (Nodia
2002, p. 430). In 2000 a leaked memo from a closed government meeting suggested
that Shevardnadze ordered the Tax Ministry and Interior Ministry to study the oil
business interests of his nephew. But, despite claims from Shevardnadze’s office that
participants in illicit business would be punished (BBC Monitoring Service 15 July
2000), no real steps were taken.
As it became increasingly difficult for Shevardnadze to balance various rentseeking interests, in his last years in office he dropped the reformist image (Nodia
2005, p. 101) and his primary objective became retaining power. His inner circle
powerbase eroded after the appointment of a State Minister who was tied with
the Soviet nomenklatura, Avtandil Jorbenadze, in 2001 (Chiaberashvili and Tevzadze
2005, p. 198). By April 2003, a meeting of the large businessmen’s interest group, the
Taxpayers’ Union, accused authorities of ‘ignoring the interests of business’ and
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threatened radical action (EurasiaNet 2003). Emergence of multiple power centers
further weakened Shevardnadze’s grasp on power. This certainly contributed to the
onset of Rose Revolution that brought to power Mikheil Saakashvili and his team.
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Anti-corruption policy post-Rose Revolution: political tool or ‘real fight’?
Saakashvili knew the political and public support-building benefits of anticorruption drives. He knew that exposure of the corruption in Shevardnadze’s
government would serve as a pretext to clean up the system. Some critics allege that
anti-corruption measures by the new government were aimed at the political enemies
of Saakashvili,13 such as Sulkhan Molashvili, a long-standing opponent arrested for
embezzlement. Another case was the focus on Magticom, the cell phone company
owned by Shevardnadze’s son-in-law, Gia Jokhtaberidze. He paid USD 15.5 million
in damages after being arrested on charges of evading payment of 700,000 lari (about
390,000 USD) in income taxes. After payment was made, Jokhtaberidze was released
from pretrial detention and the charges against him were dropped (Rimple 2006).
Investigations were carried out unevenly. Another big cellular phone operator,
Geocell, avoided a similar investigation, adding to suspicions that the anticorruption drive was political. Later on, the financial amnesty offered by
Saakashvili’s administration with regards to unpaid taxes excluded Jokhtaberidze
and the Omega group. Katz called this politics, not justice (Katz 2006, p. 318).
Another case of using corruption as a pretext for political prosecution was the
arrest of the editor of the local newspaper in Gori, the People’s Newspaper, for
alleged drug trafficking in early 2005. The arrest was made immediately after his
paper stated that the Shida Kartli administration and local police chiefs continued to
participate in illegal trade and smuggling via South Ossetia. He was released only
after major protests from human rights groups (Civil Georgia 13 March 2005). The
family of the detainee argues that the Governor of Shida Kartli, Mikheil Kareli, as
well as the region’s police chiefs were alarmed by publications in the newspaper, and
acted in retaliation (Civil Georgia 5 August 2004).
Unlike Shevardnadze, whose public approval came from supplying basic law and
order, (Nodia 2002, p. 428) Saakashvili’s government draws legitimacy from
curtailing organized crime and decreasing corruption. Susan Rose-Ackerman warns
that holding the prior rulers responsible for past actions should not become the goal
in itself, but rather the creation of a functioning criminal justice system, a task
Saakashvili might not be accomplishing over mid-term (Rose-Ackerman 2004,
p. 184). Aware of the appearance of a one-sided anti-corruption policy, the
authorities tried to send clear signals that corruption would not be tolerated even
in their inner circle. In August 2005, an independent TV journalist was arrested for
attempted blackmail of MP Koba Bekauri, demanding USD 100,000 not to air
compromising footage, allegedly showing Bekauri illegally acquiring shares in the
customs terminal Opiza (Civil Georgia 30 August 2005). The journalist was
imprisoned on extortion charges and Bekauri voluntarily left parliament under the
pressure of opposition and ruling party representatives. Hence elite corruption
remained a problem. According to Georgia’s Justice Ministry in 200310, roughly
1000 public officials faced charges of corruption, including 6 MPs, 15 deputy
ministers and 31 deputy chairpersons of city councils.

24 A. Kupatadze
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The new government demonstrated a heavy-handed approach in the very
beginning and it was clear that the heads shall roll. However the tough measure
are not unique to Georgian context. The examples of Lee Kuan Yew of Singapore
(Prime Minister in 195990) and Paul Kagame of Rwanda (President-elect in 2003)
suggest that draconian methods are helpful in coercing officials to avoid temptation
of engaging into bribery (Rotberg 2009, pp. 341359).
The new government took a zero tolerance policy to crime. In 2004, thenProsecutor General Irakli Okruashvili (quoted in Katz 2006, p. 256) said ‘we will
take appropriate measures against everyone who has committed crimes. We don’t
differentiate.’ In March 2006, Saakashvili (quoted in Civil Georgia 27 March 2006)
recapped:
We have announced a policy of zero tolerance and we should continue this policy, we
should put everyone in jail in accordance with the law and we should amend the
criminal procedure code so that no one can be released through conditional sentences.

While this principled position was aimed at crime bosses, it also had longer term
consequences detrimental to democratic processes. Some dangerous practices in the
name of anti-crime and anti-corruption were apparent from the beginning, as
initially police frequently made arrests while wearing military fatigues with their faces
covered by masks. Saakashvili repeatedly encouraged police to meet any resistance
by force. He provided permission for the use of deadly force without any constraints:
a Presidential order to the Minster of Internal Affairs in early 2004 permitted law
enforcement officers to shoot, on the spot, any suspect who refused to obey their
orders (Katz 2006, pp. 240244). Also many allegations of criminal procedural
violations were reported, such as arrests without warrants, in the fight against
corruption. In response, the Tbilisi procurator once told reporters that because
suspects would often attempt to flee or feign illness to avoid arrest, law enforcement
was sometimes forced to detain them in such a manner (The Messenger 2004).
The zero tolerance approach was criticized by many including reputable international organizations for its consequences of disproportionate punishment (OECD
2010, pp. 34, 22).
Simultaneously the new government, aware of the crucial role the media and civil
society played in ousting previous regime, tried to co-opt and gain control over
independent media sources. By June 2008 the Saakashvili government had
monopolized control over all major television stations in the country (Transparency
International 2009). The remaining independent ones, like Kavkasia TV, reported
continuous pressure from the authorities. Certainly, this decreased the extent of
public awareness of and public control over government activities, allowing the rise
of ‘elite corruption.’ There was very little, if any, independent journalistic
investigation of corruption cases on the broadcasting companies having nationwide
reach (Rustavi 2, Imedi and I channel). The most professional journalistic
investigation program 60 minutes on Rustavi 2 was shut down immediately after
the Revolution. It is difficult to assess to what extent the resulting low public
awareness of high-level corruption contributes to the corruption perceptions in the
country, although one needs to be critical when looking at various indices.
The first major crisis the authorities faced since the Rose Revolution was a direct
consequence of the arrest of Irakli Okruashvili, a close ally of Saakashvili and former
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Defence Minister. Okruashvili broke away in November 2006 and made a political
comeback in September 2007, alleging Saakashvili’s involvement in corruption and
other illicit activities. Okruashvili’s comeback sparked a heavy-handed response from
the authorities, who raided the most critical TV station Imedi and put it off the air14;
seized the office of Okruashvili’s newly formed political party and arrested
Okruashvili himself on corruption charges. The arrest of Okruashvili sparked a
wave of anti-government protests that culminated in the November 7 dispersal of
public demonstrations by the authorities. Okruashvili recanted his charges,
confessed, and was released after posting 6 million USD bail. However, after
escaping to France he reiterated that everything he said about Saakashvili was true
and he was obliged to deny these facts and make a confession under pressure. In
short, Okruashvili was the first major insider source that defected from the
authorities and his accounts of hidden government practices contributed to the
partial verification of numerous other sources’ allegations.
In the same period Mikheil Kareli, a close associate of Okruashvili and former
governor of Shida Kartli region, was arrested and charged with bribery and illegal
business practices. In October 2007, he was released on GEL 200,000 bail (over
122,000 USD) after pleading guilty (Prime News 31 July 2008). These associates of
Okruashvili were indeed involved in illicit activities and bribery, but releasing the
evidence only after Okruashvili’s change of political stance implies using an anticorruption pretext for political purposes. These moves were aimed at ‘silencing
dissent’ and warning high-ranking officials that their corrupt behaviors would be
exposed if they dared to join the opposition (Papava 2008). In 2010 a Georgian
businessman was blackmailed by high-ranking law enforcement officials to force him
to testify that Zurab Nogaideli, former Prime Minister, who then led the opposition
party Movement for Fair Georgia, accepted the large bribe. This businessman
received asylum in one of the Western countries now.15 More recently the anti-crime
policies have been operationalized against Bidzina Ivanishvili, politician-cumbillionaire. After this statement of coming to politics, the cash of several million
US dollars was confiscated on unfounded money-laundering charges and his
associates were suspected or detained on the charges of drugs, illegal carrying of
weapons and even smuggling of radioactive materials.16 The well-balanced anticorruption and anti-crime fight of the authorities that also target some of its inner
cycles makes the political tool better camouflaged.
Hence, the use of anti-corruption for political purposes in Georgia continues.
And yet, a shift since the Rose Revolution is apparent: before, anti-corruption policy
was mainly used to snatch control over illicit markets and cultivate new bribe
opportunities. In the post-revolutionary period anti-corruption policy eliminates
political threats to regime stability by cracking down on political opposition.
Anti-corruption campaign: success or failure?
As mentioned earlier the key element of Saakashvili’s state building project was
fighting corruption. Some researchers point out an impressive level of dedication,
vision and optimism that his team brought (Mitchell 2009, p. 175).
The institutions having crucial importance for fighting corruption, such as police,
Ministry of Finances and prosecutor’s office have been reformed and new institutions
have been created, for example financial monitoring service addressing money
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laundering. The corruption has been eliminated in the sectors where citizens interact
with the state most frequently, such as registry, licensing and tax administration.
Some of the key accomplishments include: the reduction of the number of taxes from
21 to 6; introduction of a ‘one-window’ system that allows businessmen to open a
business relatively quickly; reduction of the required licenses and permits;
simplification of property registration, trade regime and custom procedures.17 For
instance now an entrepreneur needs 4 days to do all the paperwork and obtain the
necessary permits for an import operation compared to 52 days in 2005 (Lezhava
2010). As a result, Georgia’s business environment was ranked 11th in the world by
most recent Doing Business report of World Bank,18 putting the country ahead of
such dynamic economies as Sweden, Switzerland and Japan.19
Further the bureaucracy has been cut dramatically. The number of public sector
employees was reduced by almost 50 percent and salaries of civil servants increased
roughly 15-fold.20 Hence the political will at the highest level of fighting bribery, that
is discussed at greater detail below, is complemented with the presence of young
bureaucrats at medium level. A number of these young civil servants whom the
author knows personally are committed to the idea of integrity and honesty and can
be compared to the bolsheviks of earlier generations who were dedicated to the idea
of building social communism and pursued their goals with rigor and belief. Despite
the remaining problems of appointments based on nepotistic relationships and
personal or political loyalty rather than professional merit, many young people
including those educated in the West have been given the chance to get involved in
decision-making on state level. The authorities have offered competitive salaries to
attract these individuals who would usually opt for the option of working for private
business or international organizations due to better working conditions and better
remuneration. The dismissal of older cadres has resulted in some loss of institutional
memory and new staff frequently lacked experience but the motivation, new ideas
and alternative vision were significant assets having positive impact on the efficiency
of government institutions.
The reform of the institutions, policy of economic liberalization and cutting red
tape had enormous impact on reducing corruption. According to the 200809
economic survey of the EBRD, only 14 percent of companies report that they are
expected to pay bribes to public officials for ‘getting things done’ compared to 31
percent in Ukraine and 39 percent in Russia.
However some concerns remain. In general, the new authorities failed to create a
well-functioning court system. A TI report shows that while corruption is no longer a
problem in the court system after the Rose Revolution, freedom of judges is
questionable. The judges are continuously pressured by the authorities to rule in their
interest. This unlawful intrusion has increased since 2003, the report says
(Transparency International 2008). A report on judicial reform by the American
Bar Association also posits that the major problem in the Georgian judiciary is
‘improper influence from the executive branch and the procuracy’ that is said to have
increased since the Rose Revolution (ABA/CEELI 2005, p. 1). This practice is
informed by the Soviet legacy when the prosecutor controlled the outcome of cases
when political interests were involved and Communist Party leaders instructed
judges how to decide a case. Nowadays judges are pressured through the use of
compromat, the threat of removal, etc (ABA/CEELI 2005, pp. 6, 3839).
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Some lawyers refer to the Supreme Court as a ‘department of the General
Prosecutor’s office’ pointing out the dependency of court rulings on the Prosecutor.
Lawyers also commonly state that ‘judges have become like notaries: they write what
they are told to.’21 In late 2005, three judges, described by the Georgian media as
‘rebel judges,’ resigned with the public statement that ‘every time the Supreme Court
considers cases in which the authorities have an interest, the judges are instructed on
how to rule under pressure from the Prosecutor General’ (Civil Georgia 8 December
2005). Recently some steps were made toward ensuring more independence of the
courts, however the problems remain.
Another question mark was the presence of private funds setup by several state
agencies, including the main funding-destination ministries of Defence and the
Interior (Rimple 2006). These funds were obtained through confiscation of
the property of corrupt officials or plea bargaining deals. The allegations were that
the official accounts of money received that were released to the press differed from
the real, unofficial accounts. For instance, one respondent claimed that Akaki
Chkhaidze paid 70 million USD instead of the 3 million reported to the press.
Reportedly the money went to Saakashvili’s Nationalist Party coffers and private
funds.22 This practice was encouraged since in the administration’s view, it was
mobilizing additional sources of income and returning stolen money and property
back to the state. Yet the funds were not subject to public scrutiny (Papava 2008).
The financial monitoring program conducted by the Georgian Young Lawyers
Association of the foundations of regional governors demonstrates that both the
incomes and spending of these foundations are arbitrary and obscured from public
view, and often controlled by government pressure.23 Okruashvili (2008) said in his
interview with Kavkasia TV that roughly USD 80 million was accumulated in the
fund for development of law enforcement structures. This money was mainly spent
on repairing buildings and purchasing cars for officials of the Ministry of the Interior
and Prosecutor’s office. Hence the new rulers have risked laying a basis for new
corrupt structures. The practice continued until spring 2005 when the extra
budgetary accounts were closed under pressure from the IMF (Papava 2008).
Another problematic sector was the government contracts that remained largely
corrupt. The GYLA report demonstrates that public purchase contracts are made in
a force majeure manner through directly contracting companies, in gross violation of
the law on public tenders. The regional administrations state that this practice has
been used under direct orders of the president for the sake of rapid development.24
Transparency International (2007b) in 2006 found that 30 percent of all procurements conducted by the ministries were the sole source variety. A confidential source
informed me that a close university friend of one of the ministers has, under this force
majeure absence of public scrutiny, won a food supply contract and profited from it
enormously.25 The problem of corruption in public procurement is confirmed by
recent arrest of the Deputy Minister of Health.26
Earlier on the high prevalence of corruption in the procurement sector was
demonstrated by the Okruashvili case. As Minister of Defence, he arranged with
businessman Kibar Khalvashi, the former owner of Rustavi-2 Television and his
close friend, to form a construction company, International Building Company, that
later received three defense ministry contracts worth some 85 million USD (Owen
and Corso 2008).
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The 2008 Human Rights Report by the US Department of State acknowledges
that in Georgia, petty corruption decreased while ‘high-level corruption remained a
persistent concern’ with an anti-corruption policy based on ‘prosecution as opposed
to prevention. . .and ad hoc rather than systemic’ (US State Dept. Bureau of
Democracy 2008). In fact, until nowadays Georgia lacks an independent law
enforcement structure that would be able to target high-level corruption (OECD
2010, p. 4, 15). The Global Integrity Report puts Georgia on the watch list of
countries with large corruption problems. Nevertheless the ranking on public
perception of corruption index of TI has improved significantly and this improvement is corroborated by World Bank’s control of corruption index.27 Moreover,
according to World Bank Georgia is more than two times ahead of regional average
(Chart 1).
Hence despite all the critics it is clear that corruption, especially petty bribery, has
decreased substantially. The following sections attempts to explain Georgia’s
achievement.
Why Georgia is successful in fighting corruption?
Firstly we need to consider the implicit contract between the masses and elites
crafted during the public uprising in November 2003 that was the source of
legitimacy for the new regime, which was supposed to eliminate rent-seeking. Rose
Revolution is also known as ‘anti-corruption movements’ or ‘anti-crime revolutions,’28 sparked by a popular rejection of rampant corruption, clan structures and
deeply-rooted organized crime, in line with the Giraldo and Trinkunas model (2007,
pp. 347, 346367). The fight against corruption was expected by the citizens as a
political good deliverable by the new authorities, a guarantee of the new ‘social
contract between ruler and ruled’ (Rotberg 2004, pp. 23). As Steven Jones says in
his article in this volume ‘Rose Revolution drew its moral force from its rejection of
corruption.’
One of the key variables here is the political will of the committed leadership that
is viewed as the key to the success of any anti-corruption campaign in the academic
literature.29 As mentioned earlier Saakashvili showed clear willingness to pursue
anti-corruption agenda. The most important question here is ‘what motivates elites
and leaders to undertake or shy away from the tough anti-corruption reforms’
(Heller 2009). Again, this needs to be explained through the lenses of regime’s
legitimation of itself and using anti-corruption policy for consolidating power.
However there is much more to explore.
First there was a clear understanding in Georgian leadership that the country,
lacking valuable natural resources or large industrial enterprises, is in a desperate
need for foreign investment that could boost economy. One of the crucial factors that
would make the investment flow possible was the decrease of corruption together
with general liberalization policies. Saakashvili said in 2010 that Georgia’s ‘highly
favorable investment climate was based on three key factors: minimal economic
regulation, low taxes, and strong anti-corruption enforcement.’30 He reiterated
several times that the investors would not have to pay the additional taxes for paying
off public officials what they are usually required to do in other post-soviet countries.
In Barcelona on the meeting with the businessmen Saakashvili called on them to
invest in Georgia, which he said is now a ‘stable’ country where corruption had been
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rooted out and with ‘little bureaucracy and low taxes’ (Civil Georgia, 18 Feb 2009).
The FDI (foreign direct investment) has increased from 340 million USD in 2003 to
1.56 billion in 2008.31
The influence of ‘the West’ is a significant variable here. It has been a factor of
allure in Georgia and it was widely understood that the rule of law is a prerequisite
for conforming to Western and European social and legal standards. The adoption of
democratic model of governance observed in different European countries is a factor
of consensus between different factions of political elites, current authorities and
political opposition alike. The absolute majority of the respondents from political
parties interviewed in 2010 looked positively at the integration in the EU (AIR 2010).
Becoming part of the European Union is a clear-cut goal of Georgia hence it is a
major ‘push’ and ‘pull’ factor.
As various researchers argue the anti-corruption measures in post-Soviet Eurasia
was largely delineated by external pressure from international organisations such as
World Bank, EU, Council of Europe (CoE) and others (Grodeland 2010, pp. 239
240). CoE is regularly monitoring the anti-corruption progress in post-Soviet states
through GRECO (Group of States against corruption) for instance. The implementation of the recommendations are frequently portrayed as the issue of international
prestige (Di Puppo 2010) and hence the tool for legitimation in the eyes of EU and
European leaders. Hence the ‘pro-Western’ leaders are largely concerned with their
image as anti-corruption crusaders and actually try to fight corruption on the
ground.
Ironically Saakashvili pursued anti-corruption policies but opted for rather
more authoritarian mode of governance that is more characteristic for Russia or
Central Asian states rather than for Western countries. The non-pacted nature of
the Rose Revolution gave free hand to new authorities to clean the house (unlike
Orange Revolution in Ukraine) but on the other hand resulted into the
concentration of power in a small group of people. This was particularly
worrisome considering Saakashvili’s emphasis on state-building rather than on
democratization (Mitchell 2009).
Despite lots of criticism of Saakashvili because of his adoption of Putin-like
authoritarian means, there is evidence of some efforts of Georgian leadership to
build Georgia as ‘alternative model of development in post-Soviet space.’32 In 2009
Saakashvili (quoted in Khelashvili 2009) said ‘our tenets of freedom from corruption
and freedom from the government-controlled economy and from the tyranny of
bureaucracy are so different from the principles of our neighbor [Russia].’ Hence the
extent of corruption is emphasized in many speeches of Saakashvili as a significant
distinction between the two countries. He told openDemocracy after the August war
in 2008 ‘you know them [Russia] and their corruption. You can imagine what
horrible consequences there would be if we followed their political and economic
model.’33 Certainly the more Georgia drifts away from Russian orbit of influence, the
more it tries to transform its institutions. Saakashvili reiterated several times that
Georgia’s response to Russian aggression will be more reform.34
Conclusions
Hence the previous discussion suggests several key variables that motivated Georgian
leadership to fight corruption. The internal drivers would include drawing legitimacy
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from anti-corruption campaign; using anti-corruption measures for consolidating
power and silencing political opposition; integrating anti-corruption campaign in
general liberalization policies and for attracting more investment to resource-poor
country. The external drivers are ‘the West’ as push and pull factor and attempt to
build alternative model of post-Soviet governance that fundamentally differs from
Russia. In EU’s neighborhood Georgia represents a modernizing case trying to
escape its Soviet legacy and ‘europeanize.’
Clearly Georgia has made a breakthrough and now emerged as one of the least
corrupt countries in post-Soviet Eurasia. This achievement was made possible
through government’s liberalization policies, cutting red tape and reshuffling public
officials at all levels. The absence of pact between incoming and outgoing elites
allowed new authorities to clean the house but the absence of balancing political
groups led to government’s unrestrained and sometimes extrajudicial behavior. In
spite of the remaining problems, Georgia’s standing internationally as the top
reformer and anti-corruption crusader has only improved.
The key remaining problem though, is the use of anti-crime and anti-corruption
means for the political purposes, dangerous practice having detrimental effects for
the rule of law and for the environment of political competition. This may contribute
to ‘authoritarization’ of the government that is just the opposite of what
international community expects to see in Georgia.
Despite the significant progress, the sustainability of achieved results are under
question. Firstly, in order to have long-lasting effects, the policy of erratic and
proactive response needs to be substituted with the policy, directed toward
understanding and addressing underlying conditions that create corrupt incentives.
The entrenched culture of corruption is the key challenge now and it may re-emerge
as the key corrupting factor of political system if the state weakens or if the ruling
elites change and less committed leadership comes to power. The success of anticorruption campaign is reservable unless cultural revolution has not been consolidated. There are still reoccurring cases of favoritism and appointments by
political loyalty. Nepotism is considered as moral obligation to relatives, friends and
family rather than illicit act. The saying ‘one man’s bribe may be another man’s gift’
(Underkuffler 2009, p. 27) is still applicable to Georgian context although it may take
several years and even a decade for the cultural revolution to be considered
accomplished. The authorities need to ensure that free media develops and civil
society strengthens what will provide oversight and serve as important watchdogs for
any future wrongdoing of political leaders.
Notes
1. Personal communication, 23 June 2010, Odessa, Ukraine.
2. See for instance Russian Forbes (2010) and RenTV (2010).
3. For the purposes of this article corruption is defined as personal rent-seeking by
government officials in derogation of the duties that they have to their principals (higher
officials, the public) as established by law (Rose-Ackerman 1999). This approach makes
sure that some of the corrupt practices that are not necessarily considered as illegal by
local population are also included.
4. See for instance Kaufmann (2004).
5. Many researchers argued that there is a direct negative correlation between the extent of
corruption and investment. See for instance Mauro (1995), Sarkar and Hasan (2001),
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Mathur and Singh (2007), Ndikumana and Baliamoune-Lutz (2008). On corruption and
economic growth see Rose-Ackerman (1999, p. 3), Schleifer and Vishny (1993), p. 599).
See for example Kaufman (2003), Hellman and Kaufmann (2002), Hellman et al. (2000).
See for instance EuroMed (2006, pp. 58). See also the summary of Barcelona
Declaration.
For more information on GRECO see http://www.coe.int/t/dghl/monitoring/greco/
general/about_en.asp
See Merabishvili’s quote in Baker (2001).
See Prosecutor’s office of Georgia, briefing on Gelbakhiani’s 1973 court sentence.
See Prosecutor’s office of Georgia, briefing on Khabeishvili’s 1985 court sentence.
This is not to imply that Shevardnadze did not care at all about public opinion, even
though he governed in a totalitarian system. Suny (1983, p. 381) reports that as Minister of
Internal Affairs in 1966, he organized an Institute for the Study of Public Opinion.
See for instance Esadze (2004).
For a comprehensive account of these developments see Human Rights Watch (2007).
Personal communication, 1 October 2010.
IWPR (2011).
See for instance US department of State (2010) and Lezhava (2010).
For the 2010 report see http://www.doingbusiness.org/features/Highlights2010.aspx
Radio Free Europe Radio Liberty (2010).
Presentation by Lezhava (2010).
Author’s personal communication with lawyers, July 2006, January 2009, Tbilisi, Georgia.
Author’s personal communication with lawyers and bankers, JuneAugust, 2010, Tbilisi,
Georgia.
See for instance GYLA (2006); Dolidze (2007a, 2007b).
See note 23 above.
Author’s personal communication with lawyer, 19 July 2006, Tbilisi, Georgia.
For more information on the case see Civil Georgia (16 Sept 2010).
See World Bank (19962010).
See for instance Shelley and Scot (2003); Nodia (2005, p. 99); Kandelaki (2006, p. 3).
See Rotberg (2009), Rose-Ackerman (2008).
Presentation by President Mikheil Saakashvili (Sept 2010).
See the 2003 figure see data available on Investment Guide for Georgia and for 2008 figure
see Civil Georgia (16 March 2010).
Remarks of Mikheil Saakashvili, (4 Sept 2010).
Georgia’s President Saakashvili (11 August 2010).
See for instance Civil Georgia (16 Sept 2008).

Notes on contributor
Alexander Kupatadze is a scholar with numerous years of experience in studying organized
crime and corruption issues in post-Soviet Eurasia. He obtained his PhD in International
Relations from the University of St Andrews, UK and has held teaching and research
positions at the Transnational Crime and Corruption Center (TraCCC), Georgian Institute of
Public Affairs in Tbilisi, Georgia, OSCE academy of Central Asia in Bishkek, Kyrgyzstan, and
Elliott School of International Affairs of George Washington University, USA.

References
ABA/CEELI (American Bar Association’s Central European and Eurasian Law Initiative),
2005. Judicial reform index for Georgia. Washington, DC: American Bar Association.
AIR (Association for International Relations), 2010. Looking through the party lenses, a
comparative study of Georgian political parties’ views on foreign and national security policies.
Tbilisi, GA: AIR and Friedrich Ebert Stiftung.
Aldis, A. and Herd, G., 2004. Managing soft security threats: current progress and future
prospects. European security, 13, 169186.

Downloaded by [University of Toronto Libraries] at 10:24 16 April 2012

32 A. Kupatadze
Anderson, J. and Gray, Ch., 2006. Anticorruption in transition 3: who is succeeding, and why?
Washington, DC: International Bank for Reconstruction and Development/The World
Bank.
Baev, P., 2003. Civil wars in Georgia: corruption breeds violence. In: J. Koehler and Ch.
Zurcher, eds. Potentials of Disorder. Manchester, UK: Manchester University Press, 127
144.
Baker, P., 2001. A hero to the west, a villain at home: Shevardnadze leads Georgians to
hardship, Washington Post.
Barcelona Declaration, [online]. Available from: http://europa.eu/legislation_summaries/
external_relations/relations_with_third_countries/mediterranean_partner_countries/r1500
1_en.htm
BBC Monitoring Former Soviet Union, 2001. Ex-minister of justice says country sinking into
morass of corruption. UK: BBC monitoring service.
BBC monitoring service, 2000. Spokesman denies corruption in president’s immediate family,
July 15, UK: BBC monitoring service.
Black Sea Press (information agency), 2003. 14 February news section. Available from Factiva
newscontribution databse. Accessed 6 May 2006.
Börzel, T.A., Stahn, A., and Y. Pamuk, (2010). The European Union and the fight against
corruption in its near abroad: can it make a difference? Global crime, 11 (2), 122144.
Bull, H., 1982. Civilian power Europe: a contradiction in terms? Journal of common market
studies, 21 (2), 149164.
Chamber of Control of Georgia, 2006. Report on Economic Activity in 2005, Tbilisi: Chamber
of Control.
Chiaberashvili, Z. and Tevzadze, G., 2005. Power elites in Georgia: old and new. In: P.H. Fluri
and E. Cole, eds. From revolution to reform: Georgia’s struggle with democratic institution
building and security sector reform. Austrian Federal Ministry of Defence (BMLV), Vienna,
Geneva: Geneva Centre for the Democratic Control of Armed Forces (DCAF), 187208.
Christophe, B., 2003. Bringing culture back into a concept of rationality, state society relations
and conflict in Post-Socialist Transcaucasia. In: J. Koehler and C. Zürcher, eds. Potentials of
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Since the Rose Revolution of 2003, the Georgian Government has made criminal
justice reform a cornerstone of its political agenda. A big part of this was the fight
against organised crime. This article looks at the use of anti-mafia policies and
police reform to create domestic security in the post-revolutionary period. This
article provides an account of collusion between the state and organised crime
actors known as thieves-in-law prior to the revolution and levels of victimisation
and insecurity amongst ordinary Georgians in this context. This article then
details the anti-mafia policy and the criminological situation in Georgia since the
Rose Revolution. It argues that Georgia has witnessed a huge crime decline and
increases in security. In conclusion, this article suggests that the Georgian
Government now ‘governs through crime’ and that this model might emerge in
other countries of the post-Soviet region.
Keywords: Georgia; organised crime; revolution; security

Introduction
One of the most significant social consequences of the collapse of the Soviet Union
was the surge in criminality. The threat from outside to national security was
replaced by growing personal insecurity within society in the Soviet successor states
(Los 2002). In the early 1990s, there were marked jumps in crime across Central and
Eastern Europe, particularly in violent crime and homicide (Karstedt 2003, Caprini
and Marenin 2005, Pridemore 2006). Moreover, organised crime came to be seen as a
particularly serious threat to security both within societies in the region and
internationally (Sterling 1994, Shelley 1996, Williams 1997, Oleinik 2003).
However, in many countries in this region, crime and the criminal have remained
undeveloped as objects of political interventions and discourse. In large part this is
due to the fact that post-Soviet politicians are often accused of criminal practices in
maintaining power. There is then little interest in endangering the status quo by
drawing attention to crime and corruption. Moreover, unstable economies, territorial
conflicts and poverty mean that there are often many more pressing problems for
politics to address than crime. Yet, the dissonance between persistent high crime
rates and unreformed or partially reformed police forces, prisons and courts means
that many post-Soviet countries still face serious current and future policy decisions
on crime and criminal justice.
In the republic of Georgia, the peaceful ouster of Eduard Shevardnadze in 2003
and the coming to power of Mikheil Saakashvili, known as the Rose Revolution, was
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one of the so-called ‘colour’ revolutions of the early 2000s. Since that time, Georgia
has become a case study in the politicisation of crime  where this means when crime
becomes a central object of government discourse, an electoral issue and a constant
area of state intervention.
This article focuses on the Georgian Government’s anti-organised crime policy
and frames this in the wider context of the Saakashvili administration’s war on crime.
This article will give an analysis of the collusion between state structures and
organised crime in the 1990s based on expert interviews, police files and court case
data. It will then discuss data showing general levels of criminal victimisation,
security and fear of crime in Georgian society in this period. This article then moves
on to look at how the Georgian Government has dealt with organised crime after the
Rose Revolution. In particular, this article looks at what might be seen as the first
fully worked out anti-mafia policy in the post-Soviet space, learning from best
practice from abroad, in particular Italy and the USA. Finally, this article offers data
on levels of victimisation and crime rates post-2003 showing that since the Rose
Revolution Georgia has experienced a drop in crime unprecedented since the collapse
of the Soviet Union.
Organised crime and the state in the 1990s
In the 1990s, Georgia experienced a near fatal weakening of state authority,
unprecedented economic decline and an explosion of violence resulting from two
secessionist conflicts and civil war. Organised crime groups, which essentially
substituted for the state in extracting resources and selling protection to the
population, flourished. In this period, a mafia network  where this means connected
groups of professional criminals selling illicit protection and dispute resolution 
known as thieves-in-law, or kanonieri qurdebi in Georgian, had become particularly
prominent. The title of thief-in-law is an elite criminal status protected by ritualised
boundaries. These actors still exist across the post-Soviet space having emerged in the
Gulag in the 1930s. For historical and cultural reasons, Georgia was the foremost
producer of these criminals. As many as 350 or around 33 per cent of the total
number of thieves-in-law thought to be operating in the post-Soviet space were of
Georgian origin by the end of the 1990s (AOCU-T 2004, Glonti and Lobjanidze
2004).1
In Georgia, following the collapse of the Soviet Union, thieves-in-law had
become one of the competing elements in society for the assets of the state. At this
time they were able to bargain more directly for political patronage. A new
government, led once again by Shevardnadze who had been invited back to Georgia
in 1992 by a thief-in-law, Djaba Ioseliani, had to grant special privileges to power
groups inside and outside of the state (Christophe 2004). Kukhianidze (2009, p. 220)
reports that ‘between 1991-2003, criminalisation of the government was a very
serious problem . . . ‘Thieves-in-law’ who controlled shadow businesses through their
nexus with corrupt government officials, used the widespread practice of penetration
into the parliament of Georgia. This protected their illegal businesses through the
adoption of corrupt laws and by ‘capturing’ the state’. Similarly, Darchiashvili (2006)
found that ‘there are cases when so-called [thieves-in-law] review the results of certain
elections. Some political leaders during their election campaigns visit them in their
various corners of Georgia for support’.
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Stefes (2006, p. 20) grounds the possibility for such state capture in the systemic
and decentralised corruption that emerged in Georgia through the collapse of the
previously centralised system of corruption under communism. The fragmentation of
state authority meant that ‘coalitions of local and regional officials and crime groups
successfully captured key economic sectors and undermined the formation of formal
state and market institutions’ (Stefes 2006, p. 35). Organised criminals in Georgia, as
elsewhere in post-Soviet countries, offered a specialisation in violence to suppress
market competition, enforce cartel agreements and protect well-connected entrepreneurs and former nomenklatura. In return for such services criminals acquired shares
in businesses and infiltrated the state and economy (Stefes 2006, p. 83).
The 1990s and up to the Rose Revolution then was a period when organised
crime in the form of thieves-in-law integrated with the remnants of the Georgian
state. At this time, legislation existed to deal with organised criminal activities such
as extortion and the creation of armed groups but conviction and incarceration rates
were low and there was no coherent anti-mafia policy as such. This was also a time
when the number of thieves-in-law also likely increased but not all of them
necessarily made high-level contacts in the Georgian state and economy. Police
records show that many had already left the country in the 1990s having found
themselves in competition with other force wielding groups (AOCU-T 2004). In
Georgia, the thieves-in-law network had still to compete with the dysfunctional,
localised remnants of a once burgeoning governmental security apparatus now
unfettered by central authority and ideological constraint. With the collapse of state
capacity and continuing lack of legitimacy for state structures, different departments
of the police, such as the transport police, became corrupt, organised criminal
networks in the their own right competing with criminal groups headed by the
thieves-in-law in extracting rents from the population. Furthermore, there were
increased pressures from other groups like paramilitary formations such as
Mkhedrioni.2 Many thieves-in-law were still buying off local police chiefs then to
protect themselves in case of conflict and to be left alone otherwise. In this sense, the
police could be the ultimate protection racket for the thieves-in-law.
A pre-Rose Revolution report (Darchiashvili and Nodia 2003) on the ‘power
structures’ in Georgia stated that with Kakha Targamadze in charge of the Ministry
of the Interior from 1995 to 2000 the ‘ministry was associated with the cigarette
business and the control of retail and wholesale markets; its powers even extended to
the oil business and other fields of commerce . . .. during the first half of 2001, only
27.3 per cent of the petrol consumed was taxed’ (2003, p. 12). According to police
data (AOCU-T 2004), thieves-in-law were also involved in areas such as wholesale
markets and petrol stations suggesting that they either worked with the police or
came to an arrangement in maintaining competing business interests including
funnelling up a cut of illicit business proceeds to the police. Indeed, one local analyst
(Darchiashvili 2006, p. 109) reported that in the year 2002, ‘evidence indicates that
the police, subordinated to the Ministry of Interior, has been continuing to tolerate
the thieves-in-law and even cooperated with its representatives upon reception of
regularly paid ‘‘taxes’’’.
Respondents from the security sector concurred with this statement suggesting
that the police had been patrons for criminals in the 1990s. ‘Obshchak [the thieves’
communal fund] money went to the police  a tax was paid to the local police chief in
order to act freely without fear of prosecution’ (I-3). In Zugdidi, in Western Georgia,
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‘the thieves-in-law paid them [the police] tax, it was $5000 if a thief wanted to come
here from Moscow for example and not be touched. There was a makarubeli
[overseer of thieves’ interests] who collected money [in Zugdidi], so they used the
money for this purpose’ (I-7). The relationship was mainly with the higher echelons
of the local police departments however. ‘As simple officers you couldn’t touch them
[the thieves-in-law]. I had that experience in Tbilisi, it didn’t matter if you had
something on one of them, they always had someone protecting them further up the
police hierarchy . . . I was an officer from 1997 to 2004 and it was the higher rungs
who were taking the payments’ (I-9).
A similar process of payment to administrators of prisons also took place in the
1990s up to the Rose Revolution. According to one prison governor, ‘money was
collected in the prison and outside of the prison as well, for the obshchak . . . Once
money was collected and delivered to the prison . . . 50 per cent would go to the
administration and the other half was taken by the makarubeli on the inside’ (I-8).
The thieves-in-law used the contact with the prison administration to receive
luxuries. In January 2003, Ortachala Prison no. 5 in Tbilisi was raided including the
cells of thieves-in-law. Knives, Kalashnikovs, hand-grenades, mobile phones and
drugs were confiscated (Novikov 2003). The thieves-in-law were able to live in much
greater comfort on the inside:
Concerning those facilities, colonies as they are called, it wasn’t a jail but an open-type
facility with living quarters for prisoners, with big rooms where they keep 120 people,
when thieves-in-law where in such facilities they never turned up in the big dormitories
they had their own separate cell that they themselves did up, and what they had, you can
say, was like an office much better than that of the governor (I-12).

In return the thieves-in-law helped keep control of the prison. ‘Imagine in the prison
there is a riot, the governor will ask the thief, what’s going on there? The thief will
say, right you whores, get back in your cells, you are upsetting my position here . . . if
he can’t calm the situation down, his position is lost’ (I-5). In the 1990s, prison
governors felt it was in their interests to use the thieves-in-law not least because of
their small wages: ‘[Turning to the thieves-in-law for help] happened. There was such
a case, even a few times. What could we do? People weren’t even getting a wage some
of the time, the prisoners if they start rioting who’s going to risk anything when they
don’t even get a wage? And it took a lot to bring in special forces’ (I-6).
In this period then there was toleration and facilitation of the professional
criminal actors who ran criminal enterprises and mafia groups by key state actors
based on apparent commitment to each other. Integration between the state and the
thieves-in-law was clearly on display as late as 2003 when the Georgian Government’s plenipotentiary in the Kodori Gorge utilised its connections with the thievesin-law to rescue UN workers being held hostage, these connections were
unashamedly reported by government representatives (Devdariani 2003). By this
point, the Shevardnadze Government had started to become uneasy about the level
of influence these criminal actors possessed. Shevardnadze had begun to take small
steps towards tackling the problem, however, it was not until his ouster that a robust
anti-mafia policy, breaking the relationship between organised crime groups and the
police, fully began.

European Security

41

Downloaded by [University of Toronto Libraries] at 10:24 16 April 2012

Insecurity and fear of crime in pre-Rose Revolution Georgia
As we have seen, pre-Rose Revolution Georgia was afflicted by blurred boundaries
where state actors cooperated more than competed with professional mafia actors in
Georgian society in the market for extortion, protection and black marketeering. In
1990s Georgia, policing was carried out by often under-trained, sometimes exmilitiamen who populated a bloated, demoralised, largely unreformed institutional
structure that often acted as a predator on society (Wheatley 2005, Kukhianidze
2009). Against this backdrop, it is worth investigating general levels of crime in
Georgia relative to elsewhere in this region and insecurity amongst the population at
this time.
Crime statistics from post-Soviet countries are very unreliable. Using official rates
does not take into account the level of under-reporting in societies with low trust in
the justice system, alternative institutional practices of investigating and recording
crime and the utter demoralisation of law enforcement structures and the lack of
incentives to report crime statistics properly. Crime rates then, where available, can
tell us little about the actual security situation in Georgia during the 1990s.
However, the International Crime and Victimisation Surveys (ICVSs), representative studies of levels of victimisation across countries, help to get a picture of levels
of crime in Georgia relative to elsewhere in the ‘transition’ region. There are some
limitations to these surveys however. Firstly, these are only for crimes that by their
nature have actual victims. Secondly, crimes of a sensitive nature, such as sexual
crimes or domestic violence are unlikely to be reported, even in a survey carried out
by a neutral body. Nevertheless, the ICVS can help give some idea of what was
happening in Georgia in the 1990s. The results in Table 1, below, are from 1996.
Respondents were asked about victimisation for the preceding five years and the last
year. The data presented here are on last year victimisation  1995. As can be seen
Georgians were victimised more in 1995 than the average for 19 countries in the postcommunist ‘transition’ region across most crimes except ‘assault with force’ and
‘other crime’ which refers to petty stealing, bicycle theft and car vandalism amongst
others.
The ICVS statistics showed that not only were Georgian victimisation levels
higher relative to other countries in the region by 1995 but that these levels had
jumped significantly since 1991. Burglary had gone up 1.8 times from 1991 levels,
personal theft 5.3 times, robbery had doubled and assault was up 3.2 times. In line
with these statistics, most commentators on Georgia agree that crime in the 1990s
had become a serious problem (Coppieters and Legvold 2005, Darchiashvili 2006,
Table 1. Victimisation rates in Georgia in 1995 compared with averages for 19 transition
countries in eastern Europe and the former Soviet Union.

Georgia
(%)
Average
(%)

Burglary

Attempted
burglary

Robbery

Assault with
force

Sexual
assault

Other
crime

4.3

4.8

3.8

1.6

1.8

19.4

3.7

3.4

2

2.2

1.3

21.6

Source: ICVS (1998).
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Shelley 2007, Kukhianidze 2009). As Legvold (2005, p. 6) says about the pre-2003
situation: ‘Institutions, including those expressly designed to provide security, have
so weakened, have been so corrupted, and have so become the preserve of families,
clans, and special interests that they no longer have the strength to defend either the
individual or the country from harm’. In a situation of weak statehood, crime in
Georgia was, as elsewhere in the post-Soviet space, a problem to be dealt with
informally through private networks and extra-legal protection providers.
On top of these findings regarding victimisation, a study of health and fear of
crime in Eastern Europe from 2003 (in Roberts et al. 2010) shows that Georgians
also reported high levels of fear of crime relative to other places in the post-Soviet
region with only Kyrgyzstan and Moldova higher. This is consistent with
representative household survey data for the next year, 2004, directly after the
Rose Revolution, which shows that Georgians had significantly greater feelings of
insecurity than Azerbaijanis and Armenians. When questioned about whether they
felt safe on the street at night significantly more Georgians reported not feeling safe
than in the neighbouring south Caucasus countries as Graph 1 below shows.
Georgians were then clearly worried about crime, victimised more than other
countries in the region and felt more insecure than their neighbours. This insecurity
was a symptom of the weakness of the state and the ineffectiveness of its law
enforcement bodies. These negative phenomena were also driven by the embedded
presence of organised crime groups and the proliferation of violent actors in
the 1990s. Addressing the state-organised crime nexus was a big part of reducing
crime and anxiety over crime, increasing feelings of security and creating a stable

Feelings of Safety on the Street at Night in 2004 (%)

Azerbaijan

41

Armenia

Georgia

31

55

26

24

31

37

8

Very Safe
Somewhat Safe
Not Safe

35

Graph 1. Showing responses to the question ‘during the night do you feel safe when alone on
the street?’ in Georgia (N1472), Armenia (N1500) and Azerbaijan (N1489) in 2004.
Responses ‘don’t know’ and ‘refuse to answer’ are excluded.
Source: Caucasus Research Resource Centers (2004), Caucasus Barometer.
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environment for economic activity and investment into Georgia. These were areas
that Mikheil Saakashvili and his United National Movement party, on coming to
power in 2004 with overwhelming popular support, worked on straight away.
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Anti-mafia and the Rose Revolution
According to key respondents (I-12; I-3), the anti-mafia policies implemented in
Georgia in December 2005 were outright ‘cut and paste’ copies of legislation from
other countries. In particular, the US’s 1970 Racketeer Influenced Corrupt
Organisations Act (RICO) was influential in the drawing up of legislation in
Georgia. There are also clear replications of measures brought in by the Italian AntiMafia Commission, particularly Emergency Decree Law 306/8 of June 1992 that
built on existing anti-mafia law 416bis, that were intended to seriously hinder mafia
activities after the assassinations of the Judges Falcone and Borsellino at the hands
of the Cosa Nostra (Jamieson 2000). Lesson drawing from other jurisdictions was
carried out through key advisors including a general prosecutor from the USA, and
major figures in the anti-mafia Sicilian Renaissance movement, most primarily
former Palermo mayor Leoluca Orlando and Roy Godson of the National Strategy
Information Center (NSIC), a think tank that had thought out a ‘culture of
lawfulness’ programme based on the Sicilian experience of fighting the mafia.
Orlando was especially receptive to Georgians having twinned Tbilisi with
Palermo and spent a period in Soviet Georgia in the 1980s when he had fled Sicily
due to a threat to his life.3 During his time there he noted cultural and historical
similarities between Sicily and Georgia and wrote about his affection for the people
in his autobiography (Orlando 2001, p. 136): ‘also a cocktail of different races and
cultures, Georgia was in many ways similar to Sicily’. From 2001, Orlando and other
prominent anti-mafia leaders from Sicily conducted exchange visits between Palermo
and Tbilisi. The transfer from Italy was a process of lesson-drawing and emulation
(Rose 1993, Dolowitz and Marsh 2000). The main message taken on by the Georgian
administration was that reforms had to be implemented in unison. Orlando’s often
repeated metaphor of the two-wheeled cart, one wheel representing social, political
and cultural reform, the other police and judicial reform, that must move together,
got an enthusiastic reception in Tbilisi (Orlando 2001, pp. 1011, Schneider and
Schneider 2003, 160).
The NSIC also brought experience from Sicily to Georgia before the Rose
Revolution and produced policy recommendations on cultural and educational
change to generate respect for the law in 2003 (Godson et al. 2003). Furthermore,
directly after the Rose Revolution, in 2004, the new Saakashvili administration, was
further exposed to the Italian example of crime fighting when the EU sent a yearlong mission of legal experts and criminal justice practitioners to advise the Georgian
Government on the overhaul of the justice system at all levels. Known as EU JUST
THEMIS, this was the first time the EU had conducted such a project, the second
time coming later in Kosovo. According to those involved in the mission, then
prosecutor general Zurab Adeishvili was impressed by his Italian counterparts and
sent Georgian prosecutors and policy-makers to Sicily to learn about their experience
with confiscating mafia property and anti-mafia legislation (I-13; Basilaia 2004).
Below, I will discuss the new anti-mafia legislation, the reform of the police and
prisons, renewed trust in law enforcement and the grassroots ‘culture of lawfulness’
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campaign that centred on educational reform. The argument followed here suggests
that firstly, the speed and nature of the legislation itself were effective in not allowing
the thieves-in-law to adapt. Secondly, the police reform and general anti-corruption
drive within the state and political circles cut-off the possibility of continuing
patronclient relations between organised crime and the state, as had been done in
the past. Thirdly, educational reforms have been important in drying up the potential
recruitment pool to the thieves’ world.
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Anti-mafia legislation
On 20 December, 2005, Saakashvili signed into force the Law on Organised Crime
and Racket. This introduced slang terms, such as kanonieri qurdebi [thief-in-law],
obshchak [criminal communal fund], garcheva [criminal dispute resolution], skhodka
[thieves’ meeting] and qurduli samkaro [thieves’ world] that had been used for decades
in the Soviet camps into Georgian criminal law. This law, article 223 of the criminal
code, states (Prosecution Service of Georgia 2006): ‘1. membership of the thieves’
world [qurduli samkaro] is punishable by deprivation of liberty for a term of 5 to 8
years . . . 2. Being a thief-in-law is punishable by deprivation of liberty for a term of 7
to 10 years’.
The thieves’ world is defined as a group of people who act on special orders
defined/recognised by them with the aim of gaining profit through intimidation,
threats, force, the promise of silence or criminal dispute resolution, that seeks the
involvement of juveniles and encourages criminal acts by others. A member of this
world is someone who recognises the criminal authorities and seeks to achieve the
goals of the thieves’ world. ‘Criminal handling’ or dispute resolution is the settlement
of a dispute between two or more parties by a member of the thieves’ world that can
employ threats, force and intimidation. Finally, a thief-in-law is defined as a member
of the thieves’ world who administers this world and organises activities in
accordance with the rules recognised by the members (Prosecution Service of
Georgia 2006, p. 12). Therefore, the prosecution of a thief-in-law is not only based on
simply the fact of someone carrying the title but, in principle at least, also on the
commission of actions such as organising or issuing directives for criminal acts.
Furthermore, article 37 of the code of criminal procedure states the right of the
prosecutor to request the confiscation of property if there is reason to believe that the
property was obtained through a racket or through membership of the thieves’ world
(Prosecution Service of Georgia 2006, p. 13). This is considered one of the most
important pillars of the anti-mafia legislation as it is, in principle, designed to take
away the material base of organised criminals (I-4; I-12). Along with these
developments, plea bargaining was also introduced into the legal system in 2004
initially as a lever to uncover high-level cases of corruption and also as an
opportunity for the accused to pay embezzled funds back to the state in return for
lighter sentences. It has also been used in the attack on the thieves-in-law (I-3).
The speed of the legislation caught the thieves-in-law that were left in Georgia by
surprise; they were seemingly unaware of the content of the legislation and the
danger that admitting to their status could be used against them in court (I-11). The
thieves’ own code of honour dictated that to deny one’s status was a serious breach
that could be sanctioned by expulsion from the fraternity. In adapting to this unique
piece of legislation, it is believed that the thieves-in-law have now relaxed their own
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rules and can refuse to answer whether they are a thief-in-law or not (Prosecution
Service of Georgia 2006, p. 14).
The policy led to the imprisonment of around 40 thieves-in-law as many more
fled the country. ‘Associates’ or ‘members of the thieves’ world’ were also arrested.
As early as April 2006, the general prosecutor was declaring that there was ‘not one
thief-in-law left in freedom’ (Lenta 2006). The tacit contract between the thieves-inlaw and the state established prior to 2003 had been broken by the passing and
implementation of the new laws. The state was no longer facilitating or tolerating the
thieves-in-law but using out-and-out repressive tactics based on the coercive
apparatus of the criminal justice system. One analyst summarises that: ‘Georgian
‘‘thieves-in-law’’ are, without exception, either serving their sentences in the
Georgian prisons or fugitives in other countries. They failed to weather the anticriminal policies of the Georgian Government and lost their image as ‘untouchables’.
Moreover they lost their long-standing control and influence in the prisons’
(Kukhianidze 2009, p. 228229).
These apparent successes do need some qualification regarding the implementation of policies. For example, while confiscation of property is appealing as it adds an
extra source of revenue for the state budget, ‘it is important that seizure provisions
are framed in such a way as to prevent the law-enforcement community behaving
effectively as bounty hunters’ (Hill 2006, p. 154). In Georgia, some suspect the
overriding need to find money to start rebuilding the state was the primary motive of
the criminal justice reforms. According to Areshidze (2007, p. 215), the confiscation
of property and the demand for all embezzled money to be paid back to the state was
used as a pretext for extortion: ‘the government was terrorizing its own citizens . . .
this tactic was not very different from a mobster’. There have been concerns about
the use of illegal wiretapping by police, the lack of proper evidence against thieves-inlaw and their associates in court, and the conditions that these actors are kept in
prison.
This suggests that while anti-mafia policies work in transparent and accountable
police forces in Europe and America once they are transferred to still relatively
opaque post-Soviet institutions, equipping them with extraordinary powers, worrying developments can occur in the implementation stage. However, from the
Georgian security sector’s point of view, the ability to side-step apparently annoying
procedural requirements or ignore internationally prescribed norms might also be
seen as adding to the effectiveness of attacking allegedly dangerous criminals who
have no recourse to question their treatment.
Police and prison reform
In remaking the relationship between the state and the thieves-in-law, perhaps the
biggest obstacle was the problem of corruption in criminal justice institutions and
the high regard that some police held the thieves-in-law in. As the Prosecution
Service of Georgia (2006, p. 14) stated: ‘the most difficult problem was the influence
of the criminal authorities over the law enforcement structures. In recent years there
were even incidents when a thief-in-law was threatening the officers of the criminal
investigation department with dismissal from office’. Reforming the police and the
prisons was therefore a high priority. Reforms began as early as 2004 and were
carried out with international assistance from Europe and America (Boda and
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Kakachia 2006). The main structural changes were within the Ministry of the
Interior. Overall the Ministry was reduced in size from 40,000 employees to round
17,000 (Hiscock 2006). Police were asked to re-apply for their jobs and as a
consequence around 15,000 were fired or removed themselves from their positions;
this was over half the nation’s police (Kukhianidze 2006). In place of the old police,
new people were brought in by means of a competitive recruitment system. The
police now number 14,500 with a police to civilian ratio of 1:324. At the time of the
Rose Revolution, this ratio had been 1:78 (Kupatadze et al. 2007, p. 94).
The police were given new uniforms and their salaries raised. A new police
academy was set up. The old anti-organised crime and terrorism unit was reinvented
and re-staffed as the Special Operations Department (SOD) with responsibility for
investigating organised crime and the thieves-in-law. The infamous Soviet era
institution of the Traffic Police who had numbered some 2700 men and had acted
as highway robbers throughout the country was disbanded (Kukhianidze 2006).
A new Patrol Police replaced them. This new force took on responsibilities for order
on the streets as well as traffic control. They were given new German cars and Israeli
guns and investment was made in police stations, equipment and information
technology. A six-week training programme was created to verse new recruits in
criminal law and the criminal procedural code as well as administrative and physical
training (Khinitibidze 2006).4
There have been significant gains made due to these reforms. Favourable attitudes
to the police increased from a pre-reform 49 per cent in June 2004 to 77 per cent in
October 2005 (International Republican Institute 2005). Figures which show trust in
the police tend to decrease however for those who have actually used the police
services (Bonvin 2006). Still, these figures are more in line with Western Europe and
higher than the Central and Eastern Europe area which has a median 34 per cent
satisfaction level with the police (Caprini and Marenin 2005). Figures for 2010 show
that, excluding the church, the police is the third most trusted institution after the
army and the president (Caucasus Research Resource Centers 2010). Similarly,
subjective feelings of insecurity have decreased since 2000 and perceived levels of
corruption are much lower: 80 per cent thought the police corrupt in 2000 compared
to just 24.6 per cent in 2006 (Bonvin 2006). The results have been positive, ‘what has
been done so far gives a basis to suggest that [reform of the law enforcement system]
will bring about the normalisation of the criminogenic situation in the country’
(Kukhianidze 2006).
It was vital to distance the police from the thieves-in-law and to create trust in
government security structures. The question is one of faith and confidence in the new
police to deliver; ‘as long as the Georgian police fail to inspire trust, the thieves may
well retain some of their past influence’ (DiPuppo 2006). Thus, the Interior Minister at
the time of the new legislation, Gia Baramidze, threatened police chiefs of any region
that still had thieves-in-law operating in it with the sack (ESI 2010). Symbolism was
also an important element in this. Baramidze’s successor, Vano Merabishvili
proclaimed at the beginning of the campaign against the thieves-in-law that, ‘we will
confiscate from all thieves-in-law the palaces they built with their dirty money, and put
police stations in their place’ (Shonia 2007). New police stations in the big, former
houses of thieves-in-law now dominate the districts of Georgia’s towns.
The police reform precluded individual thieves-in-law from maintaining patron
client relations to protect themselves from the new wave of attack by the central
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government. With the corrupt officers gone, the safety buffer that had protected the
thieves was removed. Similarly, the penitentiary department adopted reforms along
the lines of the police reform, removing the once tight relationship between the
prison administration and the thieves-in-law. Some prisons had an 80 per cent
turnover of staff and salaries were raised 200300 per cent (I-10). In January 2006, a
process of removing thieves-in-law from the rest of the prison population began. The
Georgian government now holds thieves-in-law in a separate prison, no. 7, in Tbilisi,
with much curtailed rights to visits, phone calls and mail. These measures appear to
be copies of article 41 bis of the Italian penal code. All prison governors that had
relations with the thieves-in-law previously were dismissed (Prison Service of Georgia
2006, p. 13). A rigorous recruitment process was implemented. As one prison
governor put it: ‘Before [thieves-in-law] could get anything in, drugs, women, phones,
it was all possible the prison was absolutely corrupt. Now, we are talking, fresh
bedclothes, fruit, tea, juice, nothing else, you won’t get anything into this prison now’
(I-8). The combination of harsh legislation to put the thieves-in-law in prison, isolate
them once there and break all beneficial ties with previous patrons was ‘a double
act  stop them in prison and outside it’ (I-1).
Educational reform
The ‘culture of lawfulness’ campaign began before the Rose Revolution in 2000,
though many of the policies were only carried through after the revolution. It
included the involvement of an internationally active NGO, the NSIC based in
Washington DC, and many of the elements of the campaign had been tried and
tested in other countries previously, specifically in Sicily. Following the Sicilian
model, ‘educating for legality’ was eventually introduced into the curriculum
(Schneider and Schneider 2003, p. 265). As part of a new ‘Safe Schools’ policy,
mainly American-inspired and run by Project Harmony, a prominent US NGO,
Georgian schools from 2008 onwards started teaching a civic education course,
including a module on the effects of organised crime and the thieves’ world, and
engagement with law enforcement personnel through in-school seminars. The
teaching involves promoting the principles of citizenship, encouraging tolerance,
non-violence and respect for the law. The NSIC also recommended viewings of the
film adaptation of William Golding’s Lord of the Flies and the Mafioso-turnedpentiti story told in the Hollywood film Goodfellas (Godson et al. 2003, p. 26).
Respondents, including headmasters and students from schools in Kutaisi that
had previously graduated renowned thieves-in-law, and representatives of the
Ministry of Education suggested that these programmes have been positively
received and positive normative orientations towards the thieves-in-law uprooted
to some degree. One academic believes that this ‘change is not psychological so much
as behavioural . . . they [schoolchildren] have the same attitudes but the incentives are
no longer to act in line with those attitudes. There is no incentive now to be a thief.
You won’t achieve anything with it . . . . Schoolkids are the quickest in understanding
what they want from life, what is fashionable and what is not. Now, they have
pressure to study to achieve something’ (I-2).
The educational reform should also be seen as part of the state’s renegotiation of
its relationship with the thieves-in-law. A central element of the thief-in-law code of
honour had always been the attraction of youth to their way of life. As one
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respondent put it: ‘the main goal for the thieves? Maintaining a legacy’ (I-1). The
state then had to give some alternative to this and mobilise bias against the thieves’
way of life. It is one of the wheels of Orlando’s cart without which the thieves-in-law
could still maintain a hold as ideal type criminals being persecuted by a
fundamentally unjust state. Thus, as well as repressing the mafia through the use
of coercive state machinery, it was necessary to dry up the potential recruiting pool
and bring over the youth to the side of the state and the law  a process which is still
ongoing.
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The great Georgian crime decline
Georgian policy-makers had followed Orlando’s anti-mafia strategy closely. The
educational reform was a direct attack on the reputation of the thieves-in-law and
their popularity amongst young people. The new criminal legislation was exceptionally direct, identifying the thieves-in-law by name, criminalising and stigmatising the
status itself. The removal of corrupt police and prison officers deflated the safety
buffer that had once protected individual thieves-in-law from state attack. The speed
and simultaneity of the reforms left little room for manoeuvre:
I don’t think the thieves-in-law really understood what was going on or the extent of the
changes that were being brought in. They didn’t get the legislation, we talked to them
when they were arrested and . . . it was clear to us that they thought that normal service
would be resumed, but the conditions and the way they are kept now is fundamentally
different, they are being shown disrespect and it all happened too quickly for them to
respond. (I-11)

Contrary to other countries such as Italy then, Georgian organised crime failed to
successfully respond or resist state attack. But the Georgian anti-mafia policy was
only part of a wider agenda which placed crime at the centre of the Rose
Revolutionaries’ reform project. With reformed, slick and efficient police, prosecutors, courts and prisons equipped to handle increasing caseloads, Saakashvili, an
American-educated lawyer who had studied law in New York in the 1990s, was able
to introduce a policy of zero tolerance for minor crimes in 2006. He stated that ‘I am
announcing a new draft law with zero tolerance for petty crimes . . . There will be no
probation sentences . . . Everyone who commits these crimes will go to prison’
(President’s Office of Georgia 2006).
This policy was realised practically through mandatory custodial sentencing,
three-strikes laws for drug offences, and an amazingly low acquittal rate of 0.1 per
cent (Transparency International Georgia 2010, p. 13). The courts became rubber
stamps for the prosecutor’s office, processing over 20,000 cases a year by 2007. The
courts are roundly distrusted (CRRC 2010) and widely seen as politically dependent.
A system of plea-bargaining was introduced into this unreformed court system in
2004, which, according to a report by Transparency International Georgia (2010), is
the mechanism that allows the courts to handle such a massively increased caseload
as well as negotiating huge amounts of money from individuals into state coffers
(Areshidze 2007).5 The gains to the Georgian Government budget from plea bargains
and the confiscation of assets as part of anti-mafia legislation mean that many
prisoners paid for the new or revamped prisons they sit in today.
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Indeed, the state has channelled those funds into a massive expansion of the
penal estate since 2004. The prison population increased at a staggering rate between
2003 and 2010. From some 6000 inmates under Shevardnadze, this figure currently
(2011) stands at over 24,000  a 300 per cent increase. For comparison, the USA, far
and away the world frontrunner in imprisonment, also oversaw a 300 per cent
increase in the prison population, but only over the course of 20 years  19802000
(Beckett and Western 2001). Along with the USA, only three countries in the world
incarcerate more of their citizens proportionately than Georgia in the present day
(International Centre for Prison Studies 2010).6
Zero tolerance and mass incarceration was clearly predicated on a particular view
of the offender, firstly as an operative of an alternative ‘state within a state’  the
thieves’ world  and as a rational actor, influenced merely by the threat of
punishment and beyond rehabilitation: for example, in 2006 Saakashvili talked of
‘cleaning our streets of this rubbish’ (Slade 2007). Since 2009, under pressure from
the EU, this rhetoric has been toned down. A juvenile diversion programme has been
set up to reduce the number of young people behind bars and the probation service
has been expanded. The numbers in the probation system however currently serve to
highlight the incredible efficiency of the prosecution services and the number of
people passing through the courts in Georgia. There are some 37,000 probationers as
of July 2011 with an average of 308 probationers per probation officer (GeoStat
2011).
These policies are incredibly expensive. The Penitentiary Department budget for
2007 alone stands at roughly 0.5 per cent of total GDP for that year (Government of
Georgia 2007, Ministry of Finance 2007). This figure stood at just 0.1 per cent in
2004, despite the fact that GDP grew at impressive rates between 2004 and 2007
hitting 10 per cent. Total spending on public security, not including defence, almost
caught up with spending on social protection in 2007 (Ministry of Finance 2007).
Yet, effective police, politically dependent courts and mass imprisonment have had
an effect on both crime rates and self-reported levels of victimisation. Indeed,
Georgia has witnessed its own ‘great crime decline’ in the last few years.
Crime rates can only be compared over time from 2006 when a new system of
registering crime was introduced. Since that year crime has declined year on year.
Between 2006 and 2010, all registered crime has decreased 54 per cent, while
particularly serious crime has gone down 66 per cent (Ministry of Internal Affairs
2010). These figures clearly have limitations given that Georgians still rarely report
crimes to the police (GORBI 2010). However, the spectacular decrease in crime
appears to be corroborated by a victimisation survey carried out by a Georgian
polling company and Dutch victimologists in collaboration with the Ministry of
Justice. Compared to the other ICVS surveys conducted in Georgia, Georgians have
experienced a huge decline in criminal victimisation (see Graph 2 below) to the
extent that Georgia now appears to be one of the safest places not only in the postSoviet space but also in Europe (GORBI 2010).
As can be seen from the graph below, there were significant changes in
victimisation across the four crime types covered here, rising particularly in the
mid 1990s. However, victimisation levels in 2009 showed a significant drop to below
1991 levels.
Unfortunately, no victimisation surveys were carried out between 1996 and 2010
and the registration of crime and changes to the police make crime rates before 2006
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Graph 2. Showing one-year victimisation rates across time in Georgia.
Source: ICVS (1998) and GORBI (2010).

practically useless. It is therefore very difficult to know what exactly is driving the
Georgian crime decline. Of those Georgians that reported the perception of declining
crime in 2010, the two main reasons given for this decline were the improved
performance of law enforcement (54 per cent) and the effective methods against the
thieves-in-law (34 per cent) (GORBI 2010). Certainly, drops in crime are often
attributed to the successful fight against individuals who professionally engage in
crime  mafias and organised crime groups. Other factors criminologists invoke are
better policing, increased imprisonment, improving economic indicators, shifts in
demography, immigration variation and changes in urban environments.
There is neither the space nor the reliable data to plot changes in such variables
with crime rates in Georgia. However, the professionalisation of the police and the
use of new technologies such as wiretaps, CCTV and ID cards, appears an important
factor in explaining the crime drop off as does the sudden and extreme rise in the
prison population facilitated by massive investment in prison building and the still
politically dependent court system that processes some 20,000 cases a year (Supreme
Court of Georgia 2011).
The benefits from reduced crime are offset by the social cost of such repressive
policies. In its pursuit of serious criminals and the destruction of organised crime,
zero tolerance tears apart families and communities and diverts needed funds from
social programmes. The prison system has limited rehabilitation programmes, and
with harsh sentences for petty crimes, warehousing people in prison appears to
simply displace the crime problem into the future. Meanwhile, despite recent positive
assessments, the police continue to become embroiled in scandals, from murder to
excessive force in dealing with protests and clear signs that they remain politicised.
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However, the impressively decreasing perception of corruption amongst
the public and the glowing statistics on trust in the police certainly boosted the
government’s standing: after providing electricity and smoother roads, the police
reform was the aspect Georgians were happiest with in government performance in
2005 (International Republican Institute 2005). On the other hand, however, as a
Penal Reform International survey (2009) shows, mass incarceration is not popular.
Georgian society does not currently support the size of the prison population, 82 per
cent of those surveyed in 2009 supports a reduction in numbers incarcerated (Penal
Reform International 2009).
People have often taken out their frustrations in the streets in the last few years,
protesting the levels of incarceration and extraordinary powers zero tolerance has
given to the police (Slade 2007). In November 2007, protests fuelled in large part by
the government’s criminal justice policies were violently broken up. Emboldened, a
coalition of opposition parties took again to the streets in the spring of 2008 and in
2009 after the August 2008 war with Russia, demanding Saakashvili’s resignation
and new elections. In 2009, the protests borrowed heavily from penal symbolism:
protestors slept out in numbered ‘cells’ that blocked roads throughout Tbilisi; a
popular opposition figure locked himself up in a room and maintained a live
streaming broadcast from his ‘cell’; and opposition leaders, often using slang
borrowed from the thieves’ world, promised to overthrow the government and open
the gates of the prisons.
The 2009 protests have been linked to the thieves-in-law. An investigation has been
started in Austria into allegations that Georgian organised crime groups were using
Austria as a base to operate in and fund the demonstrations in 2009 (Crawford 2010).
On top of this, the Mukhrovani army base mutiny against the government in May
2009 was also linked to funding from thieves-in-law in exile. As well as Moscow,
Georgian thieves-in-law have moved to Spain, Austria, Greece and France where
Georgian gangsters in groups often headed by thieves-in-law have been the subject of
large-scale, continent-wide, sting operations (BBC 2010, Oxford Analytica Ltd 2010).
The Georgian Government has attempted to have many of its thievish compatriots
deported back to Georgia to face charges of membership of the thieves’ world and
some requests have been successful. Whether the figure of the thief-in-law is now a folk
devil to be used by the government whenever its security is threatened or whether the
return of the thieves’ world does indeed represent a significant threat is debatable.

Conclusion: governing through crime Georgian style
The wide-ranging and truly revolutionary use of criminal justice reform to attempt to
re-shape the institutions of the Georgian state and the behaviour and normative
orientations of Georgian society is one of the Rose Revolution’s most evident and
controversial consequences. The predominance of informal providers of security,
such as the thieves-in-law, in society is gone. The ties between the state and
professional criminals have been broken. Instead, the Georgian Government has
introduced a new mode of governance into the country  governing through crime
(Simon 2007), where this means a relentless focus on criminal justice, a concentration
on the discourse of crime, and the solving of policy problems in unrelated spheres
through criminal justice logics.
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The sustainability of the Georgian model of governing through crime is still in
question. The system is, ultimately, built on penal excess and courts cowed by the
prosecutor’s office and police, both of which are still politicised and interdependent
on the current ruling authorities. In this sense, the Rose Revolution has failed to
create truly independent bodies of law enforcement and a system of justice that
would survive a change in power. Moreover, it is not clear that the social and
financial cost of mass imprisonment is not just storing up problems for the future.
Aid from other countries has dried up since the 2008 war, privatisation receipts have
tailed off, GDP growth has slowed, and unemployment and poverty levels have not
been addressed in any systematic way. In such a climate, governing through crime
might simply prove unaffordable. On the other hand, privatising some police
functions and prisons is one answer to this conundrum  a process that, if it does
occur, should be carefully regulated by the state.
Regardless of these issues, the reforms that make up governing through crime
Georgian-style are being showcased internationally. Delegations from Kyrgyzstan
study the police reforms, from Azerbaijan  school security reforms. Georgian
politicians fly into prestigious conferences on the rule of law in Sweden to describe
‘how Georgia did it’; Ministry of Interior officials travel to Central America to share
experience; the World Bank is complying papers on Georgia’s reforms to assess their
transferability to the Arab spring in North Africa. In Russia, reports about the
incorruptibility of the Georgian police and the blow to organised crime sit
uncomfortably at a time when Russians find themselves increasingly scandalised
by the behaviour of the police there. With public anger rising and the Anti-Organised
Crime Department disbanded since 2008, President Dmitri Medvedev has attempted
to set police reform in motion, an attempt that looks like a half-baked imitation of
the type of cleansing of law enforcement conducted in Georgia.
The conditions facilitating the reforms in Georgia were very different from Russia
though of course. The United National Movement came to power with revolutionary
support in a un-pacted transition which required no compromises with other parties.
The government, realising that the Georgian economy offered little to compete with
internationally, deliberately pursued a course of liberalisation and privatisation; for
this it was necessary to absolutely ensure physical security to attract foreign direct
investment. Those that came to power, moreover, had study and work experience in
Europe and the USA and were willing to adopt western policies. Additionally,
Georgia’s enmity with Russia and the fear of Russia’s hand in civil unrest further
forced the hand of the government to take back control of society from alternative
extra-legal governance structures and purge the power ministries. Finally, there was
and is no dynamic private security sector to oppose state security reforms in Georgia.
Such a confluence of factors is rare. However, governing through crime may still
become a model for others to follow in the region or after revolutions in other parts
of the world. Most post-Soviet countries remain increasingly unequal societies, with
decreasing capacity for welfare provision, high crime rates and fear of crime escalated
by a ‘bad news’ media. Insecurity remains high in these countries and criminal justice
institutions only partially reformed; the tension between these two facts may
stimulate Georgian-style developments in the future.
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Expert interviews
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I-1
I-2
I-3
I-4
I-5
I-6
I-7
I-8
I-9

Academic and Police Academy trainer. Tbilisi. 27 May 2008.
Academic and NGO director. Tbilisi. 30 May 2008.
Spokesman for Ministry of Interior. Tbilisi. 31 May 2008.
Deputy Head of the Criminal Police, Minister of Interior. Tbilisi. 4 June 2008.
Unemployed; connections with criminal ‘authorities’. Tbilisi. 3 April 2009.
Former prison governor. Tbilisi. 14 April 2009.
Police Officer. Zugdidi. 20 April 2009
Prison governor. Kutaisi. 28 April 2009
Senior Criminal Investigator Anti-Organised Crime Unit, Kutaisi branch.
Kutaisi. 30 April 2009.
I-10 Advisor to the Minister for Prisons. Tbilisi. 2 June 2009.
I-11 Former Ombudsman. Tbilisi. 4 June 2009.
I-12 Former administrator in Prosecutor’s Office. Helped draft anti-mafia legislation.
Tbilisi. 5 June 2009.
I-13 Former advisor on EU JUST THEMIS rule of law project. Tbilisi. 11 April 2011
Notes

1. AOCU-T references data from the Anti-Organised Crime Unit, Tbilisi division of the
Special Operations Department, Ministry of Interior.
2. Mkhedrioni meaning ‘horsemen’ or ‘knights’ in Georgian, was a paramilitary group set up
by a thief, Djaba Ioseliani and elements of the nomenklatura. Made up of volunteers, often
juveniles, it acted in the secessionist conflicts with Abkhazia and was hostile to the thieves’
traditions.
3. Orlando (2001) writes that his relationship with Georgia began when he discovered one of
the first grammars of the Georgian language in a Palermo archive that had been written
centuries earlier by a Palermitan monk.
4. Other attempts to create a more democratic police force include the demilitarisation of the
Border Police, moving the state’s Interior Troops to the Ministry of Defence, and the
Ministry of the Interior’s decentralisation with regional headquarters given more independence. Lastly, a Financial Police was also established in the Ministry of Finance. These
changes occurred simultaneously with strict oversight mechanisms such as the umbrella
organisation, the National Police Directorate, to prevent corrupt practices in the Patrol,
Criminal and Security Police from taking root.
5. Almost 60 per cent of criminal cases were plea bargained in 2009 (Transparency
International Georgia 2010, p. 11)
6. In 2010, Georgia incarcerated 538 people per 100,000 of the population, fifth in the world.
This is based on calculating 24,000 prisoners by the government’s population figure of 4.4
million. However, the Institute for Demography and Sociology estimates 3.8 million in the
country (see The Financial ‘The Demographic Future of Georgia,’ 23.05.2011). This latter
calculation, if correct, would mean there are 632 prisoners per 100,000 in Georgia today,
making it the second biggest incarcerator in the world proportionately.
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For both objective and subjective reasons, the European Union devoted unprecedented
attention to the problem of corruption in Bulgaria and Romania. The European Union (EU)
faced a complex challenge in wielding its arsenal of carrots and sticks to encourage
reform in the two countries. Conditionality was further complicated by rivalries between
Sofia and Bucharest. Despite its limits, EU pressure presented a rare opportunity to depoliticise anti-corruption policy. After accession, Romania regressed from its previous
achievements against corruption, and Bulgaria remained reluctant to prosecute senior
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Rite of passage?
Like pilgrims who must wash their feet before entering a temple, Bulgaria and Romania
were commanded to clean up corruption before entering the European Union. With what
level of seriousness was the ritual ablution performed? And what could the temple’s high
priests do if the entrants soiled the floor? This article analyses the impact of EU anti-corruption
conditionality on Bulgaria and Romania before and after their accession on 1 January 2007.
Varying Bulgarian and Romanian responses to EU demands reflect two forces: the conditionality of the European Union and the local ‘politics of anticorruption’ in each country,
with roots in history, culture and the peculiarities of transition. This article analyses the
motivations, opportunities and limits of EU policy. It then explores the two countries’ uneven
records against corruption before and after accession. Instead of motivating greater
progress, rivalry between Bulgaria and Romania revealed scepticism about the objectivity
of enlargement policy. More effective anti-corruption efforts would require domestic mobilisation to compensate for diminishing EU influence. A domestic constituency for reform
has already sprouted but faces hurdles in both countries. Complementing a trend in the
literature towards quantification, this article seeks to situate (anti)corruption in context.1
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Unprecedented focus on corruption
Bulgarian and Romanian corruption – and organised crime in the case of Bulgaria –
evolved into an extraordinary problem in relation with the European Union, overshadowing
other issues and threatening to impede accession. The EU’s progressively stern warnings
over corruption in Bulgaria and Romania represented the pinnacle in a complex landscape
of domestic and international calculation and accusation, complicity and misunderstanding.
In the European Union and in the two candidate countries, politicians promised, journalists
exaggerated and citizens complained.
The European Union had virtually ignored corruption in previous enlargement
rounds dating back to 1973. Ahead of the 2004 enlargement, the European Union did
scrutinise and condemn corruption but without raising the stakes as high as it did in the
lead-up to 2007. One reason for the special attention was that Bulgaria and Romania did
suffer from serious corruption, combined with conspicuous organised crime in Bulgaria
(exemplified by mafia-style contract killings that remained unresolved). A confluence
of other factors included the growing confidence of the European Commission in
addressing corruption, the onset of enlargement fatigue in the old member states and the
ambiguous identity of the two Balkan countries as Europe’s ‘others within’.2 Opprobrium
and anxiety regarding Bulgarian and Romanian corruption – while often justified – were
sometimes couched in terms reminiscent of historical stereotypes about the Balkans as
inherently corrupt and unreliable.
In addition, growing attention towards corruption in the candidate countries was the
result of a learning process within the European Commission, which was initially unsure
how to tackle the issue. Upon stepping into office in September 1999, the Prodi team
needed to restore the Commission’s credibility, dented by a corruption scandal that had
led to the resignation of the Santer Commission. Over time, the Commission’s regular
reports tended to become more detailed, differentiated and nuanced. This development
was partly the result of candidates’ efforts to ‘pin down’ the conditions and request more
detailed targets.3 Formulaic statements in early reports were followed by more specific
recommendations, including an anti-corruption policy.4 The Commission monitored the
implementation (or otherwise) of action plans drafted by the candidates themselves, listing
detailed anti-corruption measures.
The delay in the accession of Bulgaria and Romania meant that they faced EU
conditionality at a stage when it included informal pressure for the prosecution of highlevel corruption cases – a pressure experienced only weakly, if at all, by the cohort that
joined in May 2004. By the same token, future entrants such as Croatia will deal with a
Commission even better prepared to handle anti-corruption policy and even stricter in
demanding evidence of results. The perception that the European Union made an error by
admitting Bulgaria and Romania, because they were corrupt and unprepared, may raise
the bar even higher for subsequent entrants.5

2. See Maria N. Todorova, Imagining the Balkans (New York: Oxford University Press, 1997).
3. Heather Grabbe, The EU’s Transformative Power: Europeanization through Conditionality in
Central and Eastern Europe (Basingstoke: Palgrave Macmillan, 2006), 195.
4. James Hughes, Gwendolyn Sasse, and Claire E. Gordon, Europeanization and Regionalization in
the EU’s Enlargement to Central and Eastern Europe: The Myth of Conditionality (Basingstoke:
Palgrave Macmillan, 2004), 86–7.
5. George Parker, Sarah Laitner, and Kerin Hope, ‘ “Serious” Corruption Sparks EU Rift’, Financial
Times, April 26, 2007.
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Corruption in Bulgaria and Romania topped political agendas and media headlines in the
European Union as well as within the two countries. A safeguard clause in the accession
treaty allowed the European Union to postpone the accession of Bulgaria and Romania
by one year if they failed to tackle corruption to a satisfactory extent. Romania, initially
considered to be behind Bulgaria in its preparations for membership, proved more responsive to the threat of postponement. In addition, after the 2004 elections, Romania’s new
government had an incentive to expose the corruption of its predecessors. Bulgaria’s
government found it difficult to follow suit, as virtually the same parties had been sharing
power since 2001.6 The weeks preceding the publication of Commission reports or
important Council decisions were characterised by a rush of activity by both governments
to demonstrate compliance. The local press exposed such efforts as belated ploys to
impress the European Union when confronted with a looming deadline. Observers with a
longer memory recalled the communist-era tradition of ‘storming’.7
Lacklustre progress against corruption led some West Europeans to regard as premature the conclusion of negotiations with Bulgaria and Romania in June and December
2004, respectively. The ‘rush’ is often attributed to the desire of the then enlargement
commissioner Günter Verheugen to complete the negotiations with at least one of the
countries before his term expired. The Irish presidency in the first half of 2004 is also
blamed for wishing to claim the achievement of closing accession talks with Sofia.
Responding to such criticism, Verheugen later claimed that reforms often accelerate after
accession and that Bulgaria and Romania were being unjustly held responsible for the
French and Dutch ‘No’ votes to the draft Constitutional Treaty.8 Such debates illustrate
the complexity of EU decision-making on enlargement, which cannot be reduced to
reward for compliance and punishment for non-compliance.
The policy and politics of anticorruption
Effective anti-corruption policy needs to be (seen as) impartial and even-handed. Without
such credibility, it can easily be hijacked for partisan ends, breeding popular cynicism
about the ulterior motives of corruption fighters. EU requirements provided an opportunity
to rescue anti-corruption policy in Bulgaria and Romania from the depths of politicisation.
The attendant risk was that candidate governments could become more accountable to the
European Union than to their own electorate. However, candidate country citizens largely
supported EU pressure for anti-corruption reform, even if not always for the same reasons.9
Local citizens and EU officials did not always have the same goals in pursuing an
anti-corruption agenda, but in the end both demanded high-level prosecutions, a rare
concurrence of foreign pressure and domestic action.
One of the paradoxes of anticorruption conditionality is that to be effective, the European Union had to closely tailor its approach to domestic circumstances while remaining
disinterested and neutral. Sometimes the European Union strengthened the hand of
6. After the 2005 elections, the Socialists joined the National Movement Simeon II and the Movement for Rights and Freedoms.
7. On ‘storming’, see William A. Clark, Crime and Punishment in Soviet Officialdom: Combating
Corruption in the Political Elite, 1965–1990 (Armonk, NY: M.E. Sharpe, 1993), 27.
8. George Parker, ‘EU Expansion May Have Reached Its High-Water Mark’, Financial Times, May
15, 2006.
9. On the discrepancy between popular sentiment and the international agenda against corruption, see
Kalin Ivanov, ‘Fighting Corruption Globally and Locally’, in Ethics and Integrity in Public Administration: Concepts and Cases, ed. Raymond W. Cox III (Armonk, NY: M.E. Sharpe, 2009), 146–54.
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domestic reformers such as Romanian justice minister Monica Macovei (2004–2007). At
other times the European Commission’s competing priorities, its formal approach and
interest in bringing the enlargement process to a successful conclusion entangled the
European Union into apparent alliances with officials whose anticorruption credentials
were dubious.
The nature of the Commission’s work requires it both to appear detached and to
keep its finger on the pulse of domestic politics in member, candidate and even third
countries.10 It was difficult to remain above the fray when every action – or inaction – on
the Commission’s part was scrutinised through the lens of domestic politics. The process
of negotiations created a mutual dependency between candidate country leaders and Commission officials whose own performance depended on the performance of the candidate
country. According to Mungiu-Pippidi, the Commission’s country teams came to hold a
‘vested interest in the continuity of political and bureaucratic elites with whom they
worked closely and to fear that elections might upset negotiations’.11 In any event, the
Commission had no option but to rely ‘for both policy initiation and implementation on
the very elites who can be expected to undermine’ policies against high-level corruption.12
This unavoidable reliance, even if tempered by Non-Governmental Organization (NGO)
involvement, constrained the effectiveness of EU conditionality.
Romanian pro-reform groups frowned upon what appeared to them an unduly friendly
relationship between enlargement commissioner Günter Verheugen and Prime Minister
Adrian N3stase, hardly an anticorruption reformer.13 A similar friendship between Bulgarian interior minister Rumen Petkov and justice commissioner Franco Frattini attracted
domestic and even international censure after the two took a skiing holiday together in
January 2007.14 The European Union also risked being identified with another Bulgarian
official who obstructed reform when a Bavarian EU twinning adviser publicly spoke out
in favour of chief prosecutor Nikola Filchev in 2003.15 Reformers greeted with open relief
the end of Filchev’s scandal-ridden reign in 2006.
At other times, EU officials and politicians defended reforms in domestic political
struggles, going to unprecedented lengths to defend Romania’s reformist justice minister
Macovei from attempts to unseat her. In so doing they helped – even if provisionally – to
prevent anticorruption policy from falling hostage to the feud between President B3sescu
and Prime Minister Popescu-T3riceanu. Measures against corruption had a greater chance
of succeeding if they were couched in terms of a national effort to join the European
Union rather than as an extension of domestic party politics by other means. The accession
process could potentially anchor anticorruption policy from (perceived) partisan abuse. To
understand the extent to which EU conditionality helped depoliticise anticorruption policy
in Bulgaria and Romania, one must reach beyond the technicalities of ‘anticorruption policy’ and into the broader context.
10. An example is the 2002 steel tariff dispute with Washington, when Brussels threatened sanctions
on goods from politically sensitive US regions, such as citrus products from Florida.
11. Alina Mungiu-Pippidi, ‘EU Enlargement and Democracy Progress’, in Democratisation in the
European Neighbourhood, ed. Michael Emerson (Brussels: Centre for European Policy Studies,
2005), 15–37.
12. Open Society Institute, Monitoring the EU Accession Process: Corruption and Anti-Corruption
Policy (Budapest: CEU Press, 2002), 71.
13. Such criticism echoed opposition disgruntlement at Western legitimation of Iliescu’s regime in
the early 1990s.
14. Parker et al., ‘ “Serious” Corruption Sparks EU Rift’.
15. Doroteya Dachkova, ‘Filchev se hvali s podkrepa ot Briuksel’, Sega, November 8, 2005.
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Rivalry between Bulgaria and Romania
The European Union grouped Bulgaria and Romania together in 2001 when it excluded
them from preparations for the ‘Big Bang’ wave of enlargement. Previously the two
Balkan candidates had belonged to a larger cluster (along with Slovakia, Latvia and
Lithuania) who began negotiating for EU accession in March 2000. The other members of
this cluster managed to catch up with the frontrunners (who had started negotiating in
1998). Bulgaria and Romania now found themselves alone in the second-wave pool of
candidates, and this isolation fostered the brewing rivalry between the two. Bulgaria’s
government publicly protested against being ‘coupled’ with Romania, then perceived as
lagging behind.16 Bulgarians took pride in closing negotiating chapters faster than Romania,
in a vain attempt to join the frontrunners and leave Romania behind as the sole laggard. In
a gesture loaded with symbolism for ordinary citizens, the European Union removed
Bulgaria from the Schengen visa blacklist in December 2000. Romanians had to wait
another year for visa-free travel to the European Union.
Ironically, as the accession process evolved Romania came to be seen as more effective
at addressing corruption and better prepared to join the European Union. It was now
Romania’s turn to worry that its accession might be delayed because of being tied to
Bulgaria. Minister Macovei even visited Bulgaria in May 2006 to urge faster reforms for
fear that Bulgaria might hold back Romania’s entry into the Union.
Potentially, jealousy between the two neighbours may have provided additional motivation for fulfilling EU requirements. However, longstanding mutual disdain meant that
neither government was prepared to accept that the other could be truly more advanced. In
the run-up to accession, Bulgarian officials privately attributed EU praise for Romania to a
devious public relations campaign run by Bucharest. Such remarks reflected underlying
scepticism about conditionality as an objective evaluation.
Romanians and Bulgarians have long used pejorative nicknames for each other.17
When Bulgarians drive through Romania (or vice versa), they traditionally avoid stopping.
(Romanians have increasingly bucked this trend by spending their summer holidays on
Bulgaria’s Black Sea coast.) Journalists from one country routinely adopted a superior
attitude, referring to the other as the most corrupt, poor and backward country in Europe.
By doing so, they were externalising the stereotypes that ‘Europe’ held about both countries.
A peripheral location inspires, in the words of Romanian literary critic Matei C3linescu,
feelings of envy, inferiority and ‘frustration or distress at the marginality or belatedness’ of one’s culture. Conversely, C3linescu observed, peripheral inferiority could
also trigger a compensatory ‘superiority complex.’18 Indeed, Balkan nations have long
endeavoured to surpass their neighbours in being more European. Such competition
forms a pattern of ‘nesting orientalisms’, reproducing the original dichotomy upon
which Orientalism is premised.19 The national historiographies of Balkan nations tend
to ignore each other or even to belittle or negate each other’s achievements.20 This
16. As the Financial Times generalized, ‘There is little doubt that as surely as Bulgaria moves
towards integration and EU membership, Romania is virtually standing still and getting left further
behind.’ Phelim McAleer and Theodor Troev, ‘When Just Desire Is Not Enough’, Financial Times,
October 24, 2000, 5.
17. Albena Shkodrova and Marian Chiriac, ‘Special Report: Europe Heals Old Divide Between
Bulgaria and Romania,’ Balkan Crisis Report, 2005.
18. Matei Calinescu, ‘How Can One Be a Romanian’, Southeastern Europe 10, no. 1 (1983): 25–36.
19. Milica Bakic-Hayden, ‘Nesting Orientalisms: The Case of Former Yugoslavia’, Slavic Review
54, no. 4 (1995): 917–31.
20. Maria, Todorova, Imagining the Balkans, 183.
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history of mutual disparagement provides a context for the rivalry – sometimes quiet,
sometimes outspoken – between Bulgaria and Romania as they fought corruption to join
the European Union.
At the same time, Sofia and Bucharest needed to maintain at least an appearance of
partnership because the European Union required good neighbourliness. For similar reasons
the two countries set aside their history of environmental and commercial disputes and
made a joint effort for NATO membership. Occasionally, Romanians and Bulgarians even
assumed that the grass was greener on the other side of the Danube. Such perceptions are
linked to Jacoby’s observation that ‘familiarity often breeds contempt’ when comparing
Central and East European countries. Scholars (or citizens) closely familiar with one
country tend to skewer its performance in comparison with ‘some alternative CEE case
where things supposedly have been done much better’.21 In one such example, Romanian
activist and academic Alina Mungiu-Pippidi lauded Bulgaria’s ‘massive grassroots
anticorruption campaign’, followed by the ‘new and considerably cleaner government’ of
Saxe-Coburg-Gotha.22
After accession
The celebrations marking the entry of Bulgaria and Romania lacked the sparkle of May
2004, reflecting the onset of ‘enlargement fatigue’ in the old member states. Under the
terms of the accession treaties, a ‘cooperation and verification mechanism’ was intended
to ensure that both countries complied with their commitments. The Commission continued to publish reports on Bulgaria and Romania, now drawn up by the secretariat general
under the authority of Commission President José Manuel Barroso and Vice-President
Jacques Barrot. Bulgaria and Romania had their own commissioners who could potentially
try to soften criticism in the reports drafted by the Commission’s civil servants. As Bulgarian
and Romanian authorities took control over remaining pre-accession funds, suspicions of
wrongdoing deepened.
In Bulgaria, the Commission’s pressure for results in the fight against corruption
continued to impact domestic politics but not sufficiently to achieve a breakthrough. Two
major corruption scandals shook the government, ending with the replacement of two
powerful Socialist ministers. The first scandal erupted only 4 months after accession with
a public exchange of recriminations between minister of economy and energy Roumen
Ovcharov (deputy leader of the Socialists) and National Investigative Service (NIS) chief
Angel Alexandrov. In an effort to avoid embarrassing the ruling parties ahead of European
Parliament elections, both went on compulsory leave, never to return to their prior jobs.
The government trumpeted its handling of the affair as evidence of its commitment not to
tolerate corruption even at the highest levels. Sofia even invited Brussels to send experts
to monitor the case – an invitation that was declined. However, instead of facing justice,
Ovcharov went on to head the Bulgarian parliament’s budget and finance committee.
The scandal tipped the balance of power within the Socialist party in favour of Interior
Minister Roumen Petkov, accused by both European and domestic observers of thwarting
reform. In a bid to limit Petkov’s power and to step up efforts against corruption, Prime
Minister Stanishev proposed an ambitious ‘FBI-style’ agency that would assemble elements
of a fragmented security apparatus, including the interior ministry’s counter-intelligence
21. Wade Jacoby, The Enlargement of the European Union and NATO: Ordering from the Menu in
Central Europe (Cambridge: Cambridge University Press, 2004), 13.
22. Mungiu-Pippidi, ‘EU Enlargement and Democracy Progress’, 27.
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unit. When the new agency was finally created, amid wrangling within the fractious coalition government, it failed to meet high expectations and became embroiled in scandals of
its own.
The other powerful Socialist minister forced to resign, in April 2008, was Petkov, after
it emerged that he had secretly met with organised crime bosses. According to Petkov’s
own interpretation, the meetings were intended to persuade organised criminal groups to
desist from contract killings on the eve of accession in order not to jeopardise Bulgaria’s
chances. Petkov retained his post within the Socialist party and did not appear in danger of
facing serious consequences.
In January 2008, the Commission cut off Bulgaria’s funding for road construction after
two road agency officials were arrested for bribery. The investigation was prompted by an
article in the Kapital weekly.23 In late February, the Commission froze further Phare funding over concerns about corruption at two agencies within Bulgaria’s ministries of finance
and regional development. Director-general for enlargement Michael Leigh demanded 25
‘corrective actions’ from the Bulgarian government to avoid irregularities. In March, the
freeze extended to SAPARD agricultural funds, raising the total frozen resources above 30
million euro. Serious concerns over SAPARD dated from early 2007, when OLAF uncovered a scheme whereby old meat-processing equipment was exported from Bulgaria to
Germany and then reassembled and re-imported as ‘new’. The Bulgarian members of the
scheme (including a donor to the Socialist party) faced protracted judicial proceedings,
whereas Germany sentenced the German accomplices as early as October 2008.
In late November 2008, the Commission confirmed its decision to revoke the accreditation of two Bulgarian government agencies from disbursing Phare funds, resulting in the
irreversible loss for Bulgaria of 220 million euro of pre-accession funding. A further 340
million euro remained frozen. The Commission charged that Bulgaria had failed to follow
up on its commitments. Bulgarian government officials countered that the Commission
had not taken into account recent progress and that the decision reflected double standards. These arguments were further developed by a Brussels-based lobbyist hired by the
Bulgarian government. The lobbyist argued that the Commission was unfairly singling out
Bulgaria for criticism whereas the corruption situation was no better in Romania or some
of the 2004 entrants. As an example, the lobbyist pointed out that the Commission had
interpreted the resignation of Romania’s justice minister (Chiuariu) as a sign of progress
against corruption whereas it had taken the resignation of Bulgaria’s interior minister
(Petkov) as a sign of rampant corruption.24 The negative portrayal was allegedly due to
miscommunication between Bulgarian and Commission officials. While this line of argument was not entirely devoid of substance, it reflected defensiveness and reluctance to
implement anticorruption commitments. Bulgarian arguments regarding double standards
also cited Transparency International’s Corruption Perception Index – in which Bulgaria
scored better than some 2004 entrants and Romania. Such arguments raised more general
questions about the measurability and comparability of (perceived) corruption across
countries and over time.25

23. Ivan Mihalev, ‘120 Milliona ot Batko’, Kapital, January 11, 2008.
24. ‘Lawyer: Bulgaria Wrongly Portrayed as EU’s Bogeyman’, EurActiv.com, November 18, 2008.
25. For a critical overview of CPI methodology, see Fredrik Galtung, ‘Measuring the Immeasurable:
Boundaries and Functions of (Macro) Corruption Indices’, in Measuring Corruption, ed. Charles
Sampford, Arthur Shacklock, Carmel Connors, and Fredrik Galtung (London: Ashgate, 2006), 101–30.
See also Jens Christopher Andvig, ‘The Challenge of Poor Governance and Corruption’, Copenhagen
Consensus Opponent Paper, (Copenhagen, April 2004).
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The Commission’s ability to freeze funds, and the attendant embarrassment for the
government, maintained a degree of conditionality. On the other hand, the fact that Sofia
replaced frozen EU funds with its own created the impression that corruption was somehow more tolerable at the expense of Bulgarian taxpayers. The episode highlighted the
danger that the government might become accountable more to the European Commission
than to its own citizens. The domestic constituency for reform remained patchy despite the
efforts of investigative journalists at Kapital and elsewhere.
By contrast, Romania’s Coalition for a Clean Parliament was a more decisive, if controversial, home-grown effort to curb corruption among the political class. The coalition
of NGOs took matters into its own hands, publishing a list of politicians unfit for a clean
parliament ahead of the 2004 elections. Such activism did not rely on EU funding or the
formal framework of anticorruption strategies agreed between the government and the
Commission. The coalition did make use of instruments available thanks to EU pressure –
such as assets declarations – but also pushed for additional instruments such as freedom of
information laws.
After the elections, coalition member Monica Macovei, head of the Helsinki Committee
(APADOR-CH) became justice minister. In alliance with the Commission, she worked
tirelessly to challenge the corrupt business as usual in Romania, even if she faced accusations of being partial to president B3sescu to whom she owed her appointment. Inevitably
Macovei made enemies among Romanian politicians. The Commission and member states
went to unprecedented lengths to keep Macovei at her post, which she ultimately lost in
April 2007 when premier Popescu-T3riceanu dismissed ministers backed by B3sescu. The
dismissal heralded regression in Romania’s anticorruption policy. Soon after accession, an
emergency ordinance exempted 28 specific companies from anticorruption measures previously passed under EU pressure, which barred bankrupt companies from state aid.
B3sescu himself was in danger of being impeached but remained in office, thanks to popular support at a referendum. In October 2007, the Commission threatened to freeze agricultural funds if Romania did not reform its payments system. Two months later, justice
minister Tudor Chiuariu resigned over allegations of corruption in the sale of a plot of
land in the centre of Bucharest.
In March 2008, the Romanian constitutional court ruled, to the dismay of B3sescu and
the European Union, that parliament must give its approval before any investigation into
high-ranking politicians.26 To make things worse, parliament also amended the criminal
code to require that senior politicians be warned in advance of judicial searches. Swift
progress in the prosecutions of the former Prime Minister Adrian N3stase and the former
Transport Minister Miron Mitrea seemed increasingly unlikely after the parliament refused
to strip them of their immunity. However, in September 2008, the senate did give its assent
to an investigation into Labour Minister Paul P3curaru who was subsequently dismissed by
B3sescu. P3curaru stood accused of soliciting bribes and of arranging business contracts for
his son’s company.
The Romanian government undermined its credibility by attempting to sideline Daniel
Morar, head of the national anticorruption directorate (DNA) appointed by Macovei.
Morar was widely respected for his determination and integrity, even if he remained open
to domestic accusations that the DNA was investigating mainly opponents to President
B3sescu.27

26. ‘Romania Angers EU over Corruption “Haven” ’, Euractiv.com, July 4, 2008.
27. Judith Crosbie, ‘Beacon of Hope’, European Voice, December 11, 2008, 12.
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These developments in Bulgaria and Romania were covered by a series of carefully
crafted monitoring reports by the European Commission in June 2007, February 2008 and
July 2008. Judging progress on a number of interlinked benchmarks, the Commission
noted a lack of concrete results despite both governments’ political commitment to reform
the judicial system and to fight corruption. While Bulgaria and Romania readily adopted
legislation and action plans, the Commission noted, implementation was lagging behind
and progress against high-level corruption was insufficient. Likewise, the Council welcomed commitments undertaken by Bulgaria and Romania but repeatedly called on both
countries to intensify their efforts without delay and to demonstrate tangible and lasting
results.28 Such statements appeared to fall largely on deaf ears. The Commission’s ability
to withhold funds was potentially more effective. In this respect the Commission made a
clearer distinction between Romania and Bulgaria whereas reports assiduously avoided
direct comparisons. The Commission did not propose triggering the safeguard clauses
foreseen in the accession treaty in either country because such measures of last resort
could be counterproductive.
Conclusion
The European Union addressed candidate country corruption with growing assertiveness
and precision. Nonetheless, anticorruption advice remained patchy because of the lack of
acquis in this area. The absence of clear benchmarks and consistent advice hampered the
effectiveness of EU anticorruption conditionality. Principles sometimes gave way to practical considerations as in the case of EU preference for continuity of elites. The EU’s
greatest potential contribution was to help frame anticorruption measures in a non-partisan
manner domestically. However, it was not always possible to do so because enlargement
decisions depended on complex compromises.
The results on the ground in Bulgaria and Romania were mixed. Many anticorruption measures are to be credited to the European Union, even if their implementation
requires further efforts. However, after accession Bulgaria continued to shy away from
prosecuting high-level corruption, whereas Romania regressed from previous achievements. Any reversal of this trend would require the mobilisation of an effective
domestic constituency for reform. The potential has already been demonstrated by
investigative journalism, NGO activism and the May 2007 referendum against B3sescu’s
impeachment.
However, ‘civil society’ has its limits, especially in post-communist Europe.29 In both
Bulgaria and Romania, popular outrage at corruption is mixed with cynical resignation.
Bulgarians and Romanians have elected too many leaders on an anticorruption ticket, only
to see those leaders face corruption allegations themselves. Protests outside the parliament
in Sofia in January 2009 failed to articulate an alternative to the corrupt status quo, indicating
that domestic pressure for reform is difficult to focus and sustain.
With delays and variations, events in one country mirrored events in the other. As Bulgaria
and Romania took turns playing laggard and frontrunner, their rivalry exposed doubts
about the EU’s professed policy of judging each candidate on its own merits. West
European journalists and politicians did stereotype the two Balkan candidates. However,
28. See Council conclusions on the cooperation and verification mechanism with Bulgaria and Romania
adopted on October 17, 2006, July 23, 2007, March 10, 2008, and September 15, 2008.
29. Marc Morjé Howard, The Weakness of Civil Society in Post-Communist Europe (Cambridge:
Cambridge University Press, 2003).
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Bulgarian attempts to justify lack of progress with complaints about double standards
failed to cut ice.
In other policy areas, the European Union was more successful in encouraging reforms
in candidate countries. For candidate governments, fighting corruption entailed a particularly
high domestic cost of compliance, especially in cases like Bulgaria’s, with no convenient
predecessor to accuse of corruption. After 1 January 2007, the European Union no longer
yielded its most crucial weapon – the carrot of accession. The Commission retained its
ability to embarrass Sofia and Bucharest through critical monitoring reports or by freezing
funds. Nonetheless, Romanian reformists lost ground while Bulgaria continued to frustrate EU officials by tolerating high-level corruption and organised crime. As a result, the
European Union may well require future applicants to show tangible anticorruption results
before accession, instead of giving them the benefit of the doubt.
Accession and the preparations for it were clearly not a panacea against corruption in
Bulgaria and Romania. However, absent the prospect of EU membership, the situation is
likely to have been worse. The ceremonial cleansing exercise may have left much of the
dirt untouched on the two pilgrims’ feet. Yet, the ritual fulfilled its symbolic functions. It
channelled anxieties about ‘Europe’ being corrupted by the Balkans. It was also a rite of
passage in the sense used by anthropologists to denote a ritual that begins by exclusion,
proceeds with a liminal stage and ideally concludes with incorporation into the community
on new terms.
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This article sheds light on the European Union’s (EU) efforts to facilitate the fight
against corruption and promote good governance through the European Neighbourhood Policy (ENP). Our analysis shows that the level of corruption in the Eastern
Neighbourhood is strongly connected to the success of democratic and economic
reforms. The ENP theoretically corresponds to the complex nature of the phenomenon
by placing equal emphasis on strengthening state institutions, restructuring the economy, and pushing for democratic reforms. As the EU, however, by and large seeks
cooperation with state actors and pursues a ‘one-size-fits-all’ approach mostly based on
‘soft’ mechanisms such as socialisation and capacity-building, the implementation of
politically sensitive reforms seems to be unlikely. Moreover, the EU potentially allows
its partner governments to ‘pick and chose’ from the overall reform agenda and evade
real political and economic change towards better governance.
Keywords: European Union; European neighbourhood policy; good governance;
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Introduction
With the ‘big bang’ enlargement in 2004, the European Union (EU) started to spur political
and economic reforms in Eastern Europe and promote the fight against corruption and for
good governance. As its borders moved eastwards, the EU has developed a new foreign
policy framework for those countries in the East and in the South that do not have a membership perspective in the near future. The European Neighbourhood Policy (ENP) aims at
developing ‘a zone of prosperity and a friendly neighbourhood – a “ring of friends” – with
whom the EU enjoys close, peaceful, and co-operative relations’.1
However, many scholars questioned whether the ENP would contribute to reform
processes in the EU’s partner countries in the same way as the EU’s enlargement policy
did. On the one hand, doubts have been raised, whether the ENP is sufficiently equipped
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and provides enough incentives to substitute for the ‘membership carrot’.2 On the other
hand, the ENP countries pose a much bigger challenge to the EU as the necessity of political and economic reforms has been much greater than it had been in Central Eastern
Europe.3
All the Eastern Neighbours of the EU – including Armenia, Azerbaijan, Georgia,
Moldova, Ukraine, and potentially Belarus – seriously suffer from bad governance.4 Compared to the Central Eastern European countries, state institutions are weaker, corruption
levels much higher, and arbitrary rule abounds. None of these states can be considered a
consolidated democracy and some are still far from being a functioning market economy.5
Moreover, some of them even face challenges to their territorial integrity.
In this article, we aim at shedding light on how the EU has sought to address bad governance in its neighbourhood focusing on the fight against corruption as the most prominent
problem. More specifically, we ask whether the EU has developed strategies adaptive to
the transition context of its Eastern Neighbours.
Our analysis will show that the EU pursues a ‘one-size-fits-all’ strategy6 principally
pushing for reform measures in all important areas associated with the fight against corruption. However, the quite uniform strategy of the EU to improve governance has hardly
been fitted to the transition context or ‘to each country’s specific circumstances’.7
Because higher corruption levels go hand in hand with (semi-)authoritarian rule as well as
insufficient market reform, we conclude that an approach which more strongly focuses
enhancing pluralism and the accountability of the political regime(s) would require increasing the overall effectiveness of the EU’s anti-corruption efforts. To this end, the EU could
press for greater opportunities of civil society actors and business in domestic decisionmaking and implementation processes as well as their formal incorporation in the political
dialogue between the EU and its Eastern Neighbours.
To state our argument, the first part of our article gives a short overview of the
(re-)emergence of corruption in post-communist countries. It shows that the phenomenon
of corruption and the success and failure of the democratic and economic transition processes
in the Eastern Neighbourhood of the EU are inextricably linked with each other. Moreover, common patterns of corruption in the EU’s Eastern Neighbourhood often involve
vested interests of political and economic elites, who have little incentive to change.

2. Judith Kelley, ‘New Wine in Old Wineskins: Promoting Political Reforms through the New
European Neighbourhood Policy’, Journal of Common Market Studies 44, no. 1 (2006): 29–55;
Amichai Magen, ‘The Shadow of Enlargement: Can the European Union Neighbourhood Policy
Achieve Compliance?’ Columbia Journal of European Law 12, no. 2 (2006): 495–538.
3. Frank Schimmelfennig, ‘Europeanization Beyond Europe’, Living Reviews in European Governance 1, no. 1 (2007), http://www.livingreviews.org/lreg-2009-3 (accessed March 3, 2010).
4. Tanja A. Börzel, Yasemin Pamuk, and Andreas Stahn, ‘The European Union and the Promotion
of Good Governance in Its near Abroad. One Size Fits All?’ (SFB-Governance Working Paper
Series, no. 18, 2008).
5. Jeffrey S. Kopstein and David A. Reilly, ‘Geographic Diffusion and the Transformation of the
Post-Communist World’, World Politics 53 (2000): 1–37; Daniel Gros and Alfred Steinherr, Economic
Transition in Central and Eastern Europe. Planting the Seeds (Cambridge: Cambridge University
Press, 2004).
6. Tanja A. Börzel and Thomas Risse, ‘One Size Fits All! EU Policies for the Promotion of Human
Rights, Democracy and the Rule of Law’ (paper presented at the Workshop on Democracy Promotion,
CDDRL, Stanford University, Stanford, CA, October 4–5, 2004).
7. European Commission, European Neighbourhood Policy. Strategy Paper, 2004, COM (2004)
373 final, 14.
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The second part of our article develops an analytical framework that distinguishes
three basic reform options for the fight against corruption. We argue that external actors,
such as the EU, can focus on strengthening state institutions, restructuring the economy, or
pushing for democratic reforms. Moreover, they can either cooperate with state actors or
seek to (also) involve business and civil society. Finally, we discuss various instruments
and influence mechanisms through which reforms can effectively be promoted. Given the
prevalence of state capture and (semi-)authoritarianism in the EU’s Eastern Neighbourhood,
we conclude that the EU should place great emphasis on increasing the accountability of the
political regime through democratic reforms. Moreover, as governments may be unwilling
to reform, the diffusion of principles such as the rule of law, transparency, and accountability through non-state actors that have an interest in pressing for real change might be of
equal importance.
The third part explores which stance on the fight against corruption the EU has actually adopted in the framework of its ENP and which channels and instruments it has used.
Moreover, we shed light on potential country-specific variation in the bilateral relations
between the EU and its partner countries. We show that the EU has developed an ambitious reform agenda with and for each partner government, which pays equal attention to
democratic and economic reforms, and to strengthening efficiency and effectiveness of the
states. Additionally, the EU increasingly demands from its partners to involve non-state
actors. However, when it comes to the practical application of the channels and instruments at the EU’s disposal, it largely restricts itself to socialisation and capacity-building
efforts with state actors, which mutes its efforts to fight corruption in neighbourhood
countries.

Corruption in transition countries
Corruption – widely defined as the abuse of public power for the private benefit – poses a
serious challenge for EU’s Eastern Neighbours. According to the Corruption Perceptions
Index (CPI) of Transparency International, which can be regarded a rough proxy for illustrating the pervasiveness of that problem, all the respective countries suffer from exceptionally high levels of corruption (Table 1).
The prevalence of corruption in the EU’s Eastern Neighbourhood, however, does not
come as a surprise, given the numerous variables the literature considers to correlate with
corruption. Although it is often difficult to establish clear causality and identify the mechanisms at work,8 many scholars agree that corruption is more likely to evolve in fairly
specific political, economic, and cultural settings. Corruption can be bread by, first, features of the political system, such as authoritarianism and limited political freedoms, the
Table 1. Perceptions of corruption in the EU’s Eastern Neighbourhood.

Individual scores
Rank out of 180 countries

Armenia

Azerbaijan

Belarus

Georgia

Moldova

Ukraine

2.9
109th

1.9
158th

2.0
151th

3.9
67th

2.9
109th

2.5
134th

Source: Transparency International Corruption Perceptions Index 2008.

8. Johann Graf Lambsdorff, ‘Corruption in Empirical Research – A Review’ (Transparency International Working Paper, Transparency International, November 1999), 2.
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organisational structure of the state, and its administrative capacities.9 Second, corruption
has been associated with economies in which a smooth functioning of the market is distorted
by frequent and arbitrary state interventions, and businesses face an exhaustive and intransparent regulatory framework in particular with regard to licensing, taxing, customs, and public
procurement as well as competition.10 Finally, the literature points to cultural explanations
of corruption, such as religion, culturally determined attitudes or gender issues.11
In the transition context of (Central) Eastern Europe and the Former Soviet Union,
explanatory factors of all three dimensions coincide and even tend to reinforce each other.
On the one hand, many scholars argue that post-communist countries are in general more
prone to corruption.12 In their view, the communist past – in which patterns of corruption
even helped to balance dysfunctions of the planned economies – continues to affect the
societies by the persistence of old personal networks, habits, and practises.13 On the other
hand, all of these countries were expected to quickly engage in a simultaneous transition
towards democracy and market economy as well as in nation-building efforts after the fall
of communism.14 The dismantling of the ancien régime and uncertainty over the political
and economic institutions to come also provided many-fold new opportunities to engage
in rent-seeking and asset-grabbing activities.15
Twenty years after the fall of the Berlin Wall, one can draw some conclusions on the
individual transition dynamics and outcomes as well as the respective state of corruption.
These can be illustrated best by a comparison between the successor states of the Soviet
Union and those Central Eastern European Countries (CEEC) that entered the EU in 2004
and 2006, respectively. Figure 1 suggests that the CEEC have been far more successful in
adopting comprehensive political and economic reforms.16 By contrast, most of the Newly
9. Ce Shen and John B. Wiliamson, ‘Corruption, Democracy, Economic Freedom, and State
Strength: A Cross-National Analysis’, International Journal of Comparative Sociology 46, no. 4 (2005):
327–45; Daniel Treisman, ‘Postcommunist Corruption’, in Political Economy of Transition and Development: Institutions, Politics, and Policies, ed. Jan Fidrmuc and Nauro Campos (Norwell: Kluwer
Academic Publishers, 2003); and Wayne Sandholtz and William Koetzle, ‘Accounting for Corruption:
Economic Structure, Democracy, and Trade’, International Studies Quarterly 44 (2000): 31–50.
10. Shen and Wiliamson, ‘Corruption, Democracy, Economic Freedom, and State Strength’; Treisman, ‘Postcommunist Corruption’; Sandholtz and Koetzle, ‘Accounting for Corruption’; and Kimberly Ann Elliott, ed., Corruption and the Global Economy (Washington, DC: Institute for
International Economics, 1997).
11. Lambsdorff, ‘Corruption in Empirical Research’; Wayne Sandholtz and Rein Taagepera, ‘Corruption, Culture, and Communism’, Review of Sociology 15, no. 1 (2005): 109–31; and Treisman,
‘Postcommunist Corruption’.
12. Sandholtz and Taagepera, ‘Corruption, Culture, and Communism’; Mancur Olsen, ‘Why the
Transition from Communism is so Difficult’, Eastern Economic Journal 21, no. 4 (1995): 437–61.
13. Rasma Karklins, The System Made Me Do It: Corruption in Post-Communist Societies
(New York and London: M. E. Sharpe, 2005); Sandholtz and Taagepera, ‘Corruption, Culture, and
Communism’.
14. Claus Offe, ‘Capitalism by Democratic Design? Democratic Theory Facing the Triple Transition
in East Central Europe’, Social Research 58, no. 4 (1991): 865–92.
15. Richard Lotspeich, ‘Crime in the Transition Economies’, Europe-Asia Studies 47, no. 4 (1995):
555–89.
16. The scores presented are average values for both groups of countries, based on the Freedom
House Political Rights & Civil Liberties indices (democratic transition), the sub-index Economic
Transition of the Bertelsmann Transformation Index (BTI) and the Transparency International
Corruption Perceptions Index from 2008. The respective values of the Baltic States have been
included into the CEEC-dataset, as they acceded the European Union in 2004. For a discussion of
the strength and weaknesses of such governance indices cf. for example: Daniel Kaufmann and Aart
Kraay, ‘Governance Indicators: Where We Are, Where Should We Be Going?’ (World Bank Policy
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Corruption and the political and economic transition.

Independent States (NIS) remained half-way stuck in transition or even reversed their initial reform efforts.17
The greatest gap between the CEEC and the NIS obviously concerns the transition to
democracy, followed by the comprehensiveness of economic reforms. At the same time,
corruption levels in the NIS are comparatively higher than in the CEEC.
Examining the causal links between corruption and the different transition paths, many
scholars initially restricted their focus to the economic dimension. They argued that it was
‘the partial nature of many economic reforms’18 or ‘half-baked, poorly designed, inadequately implemented market reforms’19 that laid the foundations for the extraordinary
growth of corruption and organised crime in many countries of the region. By contrast, the
virtue of political reforms had been largely neglected or restricted to the mere necessity of
strengthening weak judicial and law enforcement agencies. Democratic progress was even
expected to hamper the economic transition because ‘frustrations with economic performance and distribution’ under the condition of ‘democratic politics’ may have blocked or
distorted ‘the road to privatisation and hence marketisation’.20
This initial assumption, however, proved to be misleading. Hellmann’s influential
study on the link between democracy and economic reform in post-communist transitions
helps to explain the causal chain. He convincingly demonstrated that (Central) Eastern
European governments that were democratically elected and remained under democratic
control also initiated more substantive economic reforms. Conversely, those governments
that faced less electoral pressure from the public ‘have made, at best, only partial progress
in reforming their economies’.21 Thus, in many post-communist countries it has been the
lack of democratic control that allowed political elites and businessmen to benefit from
the economic distortions that they have caused by the politics of partial reforms. To phrase

Research Working Paper 4370, Washington, DC, 2008); Dirk Berg-Schlosser, ‘Concepts, Measurements, and Sub-Types in Democratization Research’, in Democratization. The State of the Art, ed.
Dirk Berg-Schlosser (Opladen: Budrich, 2007).
17. Thomas Carothers, ‘The End of the Transition Paradigm’, Journal of Democracy 13, no. 1 (2002):
5–21.
18. Lotspeich, ‘Crime in the Transition Economies’, 580.
19. Daniel Kaufmann, ‘Corruption: The Facts’, Foreign Policy 107 (1997): 114–31, 122.
20. Offe, ‘Capitalism by Democratic Design?’.
21. Joel S. Hellman, ‘Winner Takes All: The Politics of Partial Reform in Postcommunist Transitions’,
World Politics 50, no. 2 (1998): 203–34, 232.
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it with Sandholtz and Koetzle, ‘participants in corruption benefit precisely because they
rigged the system in their favor’.22
Empirically, researchers of the World Bank have provided further evidence for these
complex causal chains. They distinguished different forms of corruption such as ‘state capture’ and ‘administrative corruption’.23 The former refers to the abuse of political power to
shape rules and regulations in the interest of a small political or economic elite, whereas
the latter applies to intentionally created distortions in the implementation of rules and
regulations by state officials.24 Comparing the prevalence of either form in the CEEC and
the NIS, the World Bank shows that many NIS suffer from higher levels of state capture
that render them a particularly difficult context for facilitating the fighting against corruption
from the outside.25

Fighting against corruption from the outside: approaches, channels, and instruments
The EU like any other external actor engaged in seeking to fight corruption in third countries
faces a number of choices. To become effective, the design of an external intervention is
decisive. It entails, firstly, determining areas that most urgently need to be reformed and
promoting measures that yield effective results. Secondly, it is necessary to decide on the
actors to cooperate with. Thirdly, the instruments with which anti-corruption measures are
being promoted play a major role. To be sure, the fight against corruption is a domestic
matter, and it is certainly a difficult task to contribute to effective domestic change for the
better from the outside. However, any potentially effective strategy requires careful
consideration of the political and economic context of the target country, the nature of
corruption, and its root causes.
In this section we explore in greater detail the choices the EU has in designing its anticorruption and good governance agenda for the Eastern Neighbours. The exposure of the
various options and entry points primarily will allow the systematic mapping of the EU’s
actual efforts in the empirical cross-country analysis in the following section.

Approaches
In general, the literature recommends a combination of different measures aiming at
improving control of corruption and reducing incentives for corrupt activities. These measures can roughly be grouped into three different approaches that differ with regard to the
actors concerned and the mechanism employed.

22. Sandholtz and Koetzle, ‘Accounting for Corruption’, 48.
23. This distinction largely resembles the rough and most common typology in the literature that
differentiates between highly centralised grand corruption and rather decentralised administrative
corruption. Cf. Arvind K. Jain, ‘Corruption: A Review’, Journal of Economic Surveys 15, no. 1
(2002): 71–121; Kimberly Ann Elliott, ‘Corruption as an International Policy Problem: Overview and
Recommendations’, in Corruption and the Global Economy, ed. Kimberly Ann Elliott (Washington,
DC, 1997), 175–236; and Susan Rose-Ackerman, ‘Democracy and “Grand Corruption”’, International Social Science Journal 48, no. 3 (1996): 365–80.
24. World Bank, Anticorruption in Transition. A Contribution to the Policy Debate (Washington,
DC, 2000).
25. James H. Anderson and Cheryl W. Gray, ‘Anticorruption in Transition 3 – Who is Succeeding . . .
and Why?’ (World Bank Report, Washington, 2006).
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The first approach aims at fighting corruption in the administration and the public sector.
It largely concerns the reform of the state and its administration26 by providing institutional
checks that facilitate the detection and the subsequent punishing of corrupt behaviour.27
‘This approach might include the establishment of internal monitoring units in bureaucracies,
protecting whistleblowers, and, more generally, the creation of anti-corruption agencies or
commissions’.28 At the same time, it aims at strengthening the prosecution of corrupt
behaviour by legal reforms and measures that strengthen the judiciary and particularly the
role of prosecutors. Granting the independence of the judiciary and monitoring units from
the executive is of utmost importance, as they could otherwise be used as an ‘instrument
of repression, rather than a force for clean government’.29 We also subsume measures that
aim at strengthening professionalism and professional ethics in the administration under
this approach. The reform of the state approach largely rest on an idea of ‘self-control’ and
incentives to constrain corrupt behaviour within the public administration by the officials
themselves.
The second approach is related to the regulative framework of, and state activities in,
the economic sphere.30 It is based on the assumption that excessive and non-transparent
regulations with regard to taxes, customs, or licensing provide incentives for corrupt behaviour among businesses in their interaction with the state.31 The often distorting role of state
activities in the economic sector and the negative consequences of monopolies are a major
concern, too. Respective countermeasures comprise deregulation, liberalisation, and privatisation as well as efforts aiming at strengthening competition and enhancing transparency
for instance with regard to public procurement.32 The reform of the economy approach
therefore largely intends to remove opportunities for corrupt behaviour through altering the
incentives of private businesses (and opportunities for state actors) to distort markets.
Finally, the third approach aims at improving governance processes, by empowering
non-state actors. It focuses on the interaction between state and non-state actors – in a
more general way. It seeks to make decision-making and implementation processes more
transparent, accountable, and gives non-state actors and individuals a greater say with
regard to rules and regulations.33 In contrast to the first approach, it rests on society’s control over government, rather than government controlling itself. We call this a democratic
26. Rose-Ackerman, ‘Democracy and “Grand Corruption”’; Michael Johnston, ‘Corruption and
Democratic Consolidation’ (paper presented at the Conference on Democracy and Corruption, Shelby
Cullom Davis Center for Historical Studies Princeton University, Princeton, NJ, March 12, 1999).
27. Vito Tanzi, ‘Corruption Around the World: Causes, Consequences, Scope, and Cures’, in Governance, Corruption & Economic Performance, ed. George T. Abed and Sanjeev Gupta (Washington,
DC: International Monetary Fund, 2002).
28. George T. Abed and Hamid R. Davoodi, ‘Corruption, Structural Reforms, and Economic Performance in Transition Countries’, in Governance, Corruption & Economic Performance, ed. George T.
Abed and Sanjeev Gupta (Washington, DC: International Monetary Fund, 2002), 5.
29. Rose-Ackerman, ‘Democracy and “Grand Corruption”’, 373.
30. Abed and Davoodi, ‘Corruption, Structural Reforms, and Economic Performance in Transition
Countries’; Rose-Ackerman, ‘Democracy and “Grand Corruption”’.
31. Tanzi, ‘Corruption Around the World’.
32. Joel S. Hellman, Geraint Jones, and Daniel Kaufmann, ‘Seize the State, Seize the Day’: State
Capture, Corruption and Influence in Transition, 2444 (Washington, DC, 2000); Abed and Davoodi,
‘Corruption, Structural Reforms, and Economic Performance in Transition Countries’; and Shen and
Wiliamson, ‘Corruption, Democracy, Economic Freedom, and State Strength’.
33. Hellman, Jones and Kaufmann, ‘Seize the State, Seize the Day’; Johnston, ‘Corruption and Democratic Consolidation’; and Daniel Lederman, Norman Loayza, and Rodrigo Reis Soares, ‘Accountability and Corruption. Political Institutions Matter’ (World Bank Policy Research Working Paper 2708,
Washington, DC, 2001).
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Table 2. Anti-corruption approaches and wider implications.
Anti-corruption
approaches
Reform of
the state

Reform of
the economy
Democratic
reforms

Goal

Legitimacy

Measures predominantly
increase output legitimacy →
efficient and effective
provision of services through
the state
Reducing incentives for Measures predominantly
corrupt activities
increase output legitimacy →
economic development
Increasing external
Increasing input legitimacy →
control (awareness
ensuring public voice &
raising & monitoring)
accountability

Increasing internal
control (monitoring
& persecution)

Opportunities for
non-state actors to
participate
Low

Medium
High

reform approach because it necessitates respect for civil liberties as well as a vibrant civil
society and a vigilant-free press. The third approach has some connections with the first,
as democratic accountability also refers to the separation of powers and more specifically
to the independence of the judiciary to become effective.34 Apart from strengthening the
very foundations of democracy, measures that increase the relevance of external control
also embrace awareness rising to alter societal acceptance of corrupt behaviour and counter
political fatigue.35
The actual choice of approaches has wider implications with regard to the questions of
legitimacy and the role of society in facilitating intended reforms. Legitimacy has two
dimensions.36 Output legitimacy refers to the extent to which the effects of political decisions are perceived to be in the interest of the people, whereas input legitimacy requires
political decisions to correspond to the preferences of affected people. Therefore, the
reform of the state and the reform of the economy approaches mostly increase output legitimacy by improving the efficiency and effectiveness in the provision of public goods and
removing obstacles for investment and growth. Democratic reforms, by contrast, do not
only serve the aim of fighting corruption with second-order effects on output legitimacy,
but also directly increase input legitimacy. Thus, by choosing the democratic reforms
approach, external actors automatically contribute to good governance in a broader sense
(cf. Table 2).37
The role of society is an equally important issue with regard to the choice of one or the
other approach. Although the state is mainly in charge of formulating and implementing
reforms in all three areas, there is growing empirical evidence that ‘new modes of governance’, that is, patterns of cooperation between state and non-state actors offer a viable
alternative to hierarchical and monopolised decision-making.38 The main assumption of
34. Rose-Ackerman, ‘Democracy and “Grand Corruption”’.
35. Alejandro Moreno, ‘Corruption and Democracy: A Cultural Assessment’, Comparative Sociology 1, no. 3–4 (2002): 495–507.
36. Fritz W. Scharpf, Governing Europe. Effective and Legitimate? (Oxford: Oxford University
Press, 1999).
37. Börzel, Pamuk, and Stahn, ‘European Union and the Promotion of Good Governance’.
38. Thomas Risse and Ursula Lehmkuhl, ‘Regieren ohne Staat? Governance in Räumen begrenzter
Staatlichkeit’, in Schriften Zur Governance-Forschung, vol. 10, ed. Thomas Risse and Ursula
Lehmkuhl (Baden-Baden: Nomos, 2007).
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this kind of research is that the pooling of resources of state and non-state actors such as
interest organisations or private businesses might contribute to an efficient, effective, and
even inclusive formulation and implementation of collectively binding norms.39
Although non-state actors can principally cooperate on reforms in each of the three areas,
they are only likely to be empowered by the economic and democratic reforms approaches
(cf. Table 2).
Efforts aiming at increasing economic competition and reducing the role of the state in
the economy, for instance, are likely to increase the sheer number of enterprises that have an
interest in cooperating with the state on future economic policies. Democratic reforms lay the
very foundations for political engagement of individuals or intermediate actors. Strengthening state institutions, by contrast, tends to increase the autonomy of public actors and
can bolster their (repressive) capacities to control society, particularly in regimes that have
not made or completed the transition to democracy.
Channels and instruments
External actors can implement their approach(es) through different channels, depending
on whether they decide to involve non-state actors or not. When opting for the intergovernmental channel, they exclusively cooperate with the state actors. Alternatively, external
actors can seek to trigger and influence domestic reform processes through transnational
channels through societal actors in the target state.40 Forging broader reform coalitions
comprising reform-oriented political elites, state officials, and non-state actors is likely to
increase the overall acceptance and effectiveness of anti-corruption measures. In countries
under authoritarian rule or with a prevalence of ‘state capture’, the transnational channel
or at least the demand to empower and include non-state actors in the formulation and
implementation of anti-corruption reforms may even be the only option for external actors
to get things changed.
The political context in which the fight against corruption shall be facilitated is also
extremely relevant for the instruments chosen by an external actor. The ultimate goal of
external anti-corruption interventions through whatever approaches and channels is to get
relevant reforms implemented. Based on whether target countries are considered to be
incapable or unwilling to enact domestic change, external actors can choose between different instruments to get their policies work.41
If lacking capacities is considered the main problem, transferring financial and technical resources or training is key.42 If states predominantly lack the will to comply with
external requirements as they imply high costs, both economic and political, external
actors can either induce recalcitrant states into compliance by using conditionality, that is,

39. Renate Mayntz and Fritz W. Scharpf, eds., Gesellschaftliche Selbstregulierung und Politische
Steuerung (Frankfurt a. M.: Campus, 1995); Adrienne Héritier, ‘New Modes of Governance in
Europe: Increasing Political Capacity and Policy Effectiveness?’ in The State of the European
Union, 6 – Law, Politics, and Society, ed. Tanja A. Börzel and Rachel Cichowski (Oxford: Oxford
University Press, 2003).
40. Schimmelfennig, ‘Europeanization Beyond Europe’, 6.
41. Börzel, Pamuk, and Stahn, ‘European Union and the Promotion of Good Governance’.
42. Abram Chayes and Antonia Handler Chayes, ‘On Compliance’, International Organization 47,
no. 2 (1993): 175–205; Abram Chayes, Antonia Handler Chayes, and Ronald B. Mitchell, ‘Managing Compliance: A Comparative Perspective’, in Engaging Countries: Strengthening Compliance
with International Environmental Accords, ed. Edith Brown Weiss and Harold K. Jacobsen
(Cambridge: MIT Press, 1998).
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Toolkit of external actors.

Instrument

Mechanism of influence

Assistance
Conditionality
Political dialogue

Capacity and institution building
Manipulation of cost-benefit calculations
Social learning and persuasion

by offering negative (sanctions) and positive (rewards) incentives,43 or seek to change
their preferences through socialisation processes (political dialogue) based on persuasion
and social learning.44 Accordingly, the toolkit of external actors consists of positive and
negative incentives (conditionality), persuasion (political dialogue), and capacity building
(assistance) (Table 3).
In a nutshell, external actors face three major choices to promote the fight against corruption in third countries. First, regarding the overall approach, they can concentrate on
either reforms of the state, reforms of the economy, or democratic reforms. The second
choice concerns the channels through which anti-corruption reforms shall be promoted.
External actors can either cooperate with the governments of third states or seek to diffuse their
reform goals through non-state actors. Third, external actors can make use of three different instruments to promote anti-corruption reforms. Assistance mainly addresses lacking
capacities of state or non-state actors. Conditionality seeks to alter the preferences of such
actors. Political dialogue rests on social learning and persuasion.
Given the complexity of corruption in transition countries as well as the embeddedness of corruption in the political system itself, we argue that EU should place great
emphasis on the democratic reform approach as well as on the inclusion of non-state
actors in order to forge broader reform coalitions. Moreover, because elite corruption and
the danger of state capture are high45 there should be serious doubts whether capacity
building or socialisation efforts vis-à-vis their partner government suffice to push them to
the formulation and implementation of substantial anti-corruption reforms.
The next part analyses that approaches, channels and instruments the EU actually uses
within the framework of the ENP and whether these are likely to facilitate the fight against
corruption.
Fighting corruption in the Eastern Neighbourhood of the EU
The fight against corruption in the Western NIS and states of the Southern Caucasus is a core
element of the youngest foreign policy framework of the EU – the ENP. The ENP has been
established as a common policy framework for those states at the borders of the enlarged
EU that do not have a medium or even long-term perspective to join. Between 2004 and
2006, 12 new member states entered the EU, 10 of which were post-communist countries
from Central Eastern Europe. Already on the verge of this ‘big bang’ enlargement the

43. George W. Downs, ‘Enforcement and the Evolution of Cooperation’, Michigan Journal of International Law 19, no. 2 (1998): 319–44; James D. Fearon, ‘Bargaining, Enforcement and International Cooperation’, International Organization 52, no. 2 (1998): 269–305.
44. Jeffrey T. Checkel, ‘Why Comply? Social Learning and European Identity Change’, International Organization 55, no. 3 (2001): 553–88; Thomas Risse, ‘International Norms and Domestic
Change: Arguing and Communicative Behavior in the Human Rights Area’, Politics and Society 27,
no. 4 (1999): 526–56.
45. World Bank, Anticorruption in Transition.
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European Commission began elaborate the ENP that ought to integrate its ‘new’ neighbours
in the East and its ‘old’ neighbours in the South under a common roof. As regards the
Eastern Neighbours, these efforts have been additionally spurred by a certain ‘enlargement fatigue’46 particularly among the ‘old’ member states. Fearing an ‘enlargement automatism’ once the Western NIS would simply follow the path of the CEEC and apply for
membership,47 they opted for the development of the ENP as a viable alternative. Simultaneously, the EU and its member states became increasingly aware of the security risks
emanating from the internal conflicts, bad governance and wide-spread corruption in its
Eastern Neighbourhood.
As its borders moved eastwards, the EU was first of all motivated by a vital interest in
increasing security and stability at its new borders, also in advancing trade and economic
relations with its ‘near abroad’. The ultimate aim was to establish ‘a zone of prosperity
and a friendly neighbourhood – a “ring of friends” with whom the EU enjoys close, peaceful and co-operative relations’.48 To reach these goals, the EU has sought to initiate reform
dynamics comparable to those in the CEEC during the accession negotiations, despite the
absence of the ‘membership carrot’, which has proved to be successful in promoting
reforms in Central Eastern Europe.
Institutionally, the ENP did not start from scratch.49 As regards the NIS, the EU has
begun to develop its relations with these countries soon after the fall of communism and
the subsequent dissolution of the Soviet Union in 1991. Initially, it issued a large assistance
package that concentrated on supporting the ongoing transition processes by advancing
economic reforms through capacity-building measures.50 In a second step, the EU sought
to formalise its relations with the Technical Assistance for the Commonwealth of Indepentdent States (TACIS) countries. Hence in the period between 1997 and 1999 nine bilateral Partnership and Cooperation Agreements (PCA) entered into force. Belarus also
signed such an agreement in 1996, but the EU has so far abstained from ratifying it,
because of the growing authoritarianism under President Lukashenka. Thus, Belarus, takes a
special position as a country that is on the one hand regarded to be a neighbourhood country,
but lacks on the other hand one of the very foundations on which the ENP is built.
With minor variations, the PCAs were designed to further support the transition of the
NIS to efficient and effective state institutions, full-fledged market economies and – to a
lesser extent – to liberal democracies.51 Both aspects were neither explicitly linked to a
broader good governance agenda nor to the fight against corruption during the 1990s.
Increasing EU attention to governance-related principles such as the rule of law, however,
46. Karen E. Smith, ‘The Outsiders: The European Neighbourhood Policy’, International Affairs 81,
no. 4 (2005): 757–73, 758; Martin Dangerfield, ‘The EU and Post-Communist Europe: One Approach
or Several?’ Journal of Communist Studies and Transition Politics 23, no. 4 (2008): 478–500.
47. Barbara Lippert, The Discussion on EU Neighbourhood Policy – Concepts, Reform Proposals,
and National Positions (Berlin: FES International Policy Analysis, 2007).
48. European Commission, Wider Europe – Neighbourhood, 4.
49. Smith, ‘The Outsiders: The European Neighbourhood Policy’.
50. The Technical Assistance for the Commonwealth of Independent States (TACIS) programme
included Armenia, Azerbaijan, Belarus, Georgia, Kazakhstan, Kyrgyzstan, Moldova, Tajikistan,
Turkmenistan, Ukraine, Uzbekistan, and Russia. Mongolia joined the programme from 1993–
2003.
51. Christophe Hillion, ‘Introduction to the Partnership and Cooperation Agreements’, in EU
Enlargement. The Constitutional Impact at EU and National Level, ed. Alfred E. Kellermann, Jaap
W. de Zwaan, and Jenö Czuczai (The Hague: TMC Asser Press, 2001); Roman Petrov, ‘The Partnership and Co-Operation Agreements with the Newly Independent States’, in Handbook on European
Enlargement, ed. Andrea Ott and Kirstin Ingles (The Hague: TMC Asser Press, 2002), 175–96.
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became apparent in the programming of TACIS, which was the primary instrument for
fostering the implementation of the PCAs.52
The ENP can be understood as an attempt of the EU to give fresh impetus into the relations with its neighbours and their reform agendas. In view of the great reform lags of the
Eastern Neighbours compared to the accession countries, the promotion of good governance and the fight against corruption have become of utmost importance.53 Moreover, as
political concerns and objectives have been growing the ENP has been established as ‘a
very sophisticated policy’ built on a ‘wide range of instruments’54 in order to meet the
expectations. Jointly agreed Action Plans that copy the logic of the accession partnerships
in the EU’s enlargement policy are at the institutional core of the ENP.55 Although they
are not legally binding agreements, they formulate concrete reform objectives particularly
in governance-related areas as well as detailed priorities for action. These blueprints for
reform have been flanked with an intensified political dialogue, additional incentives as
well as increasing levels of assistance.
Anti-corruption approaches in the Action Plans
The Eastern dimension of the ENP originally comprised Ukraine, Moldova and potentially
Belarus, the inclusion of which has been made conditional on substantial democratic
progress.56 In 2004, however, the European Commission (successfully) suggested to further
expand the ENP to the three states of the Southern Caucasus, Armenia, Azerbaijan, and Georgia.57 In preparation of the negotiations on the Action Plans with their partner governments,
the European Commission launched a series of Country Reports that give account of the political and socio-economic situation of each neighbourhood country. The reports of the Eastern
Neighbourhood countries regarded corruption and other governance-related issues such as
undemocratic elections, an inefficient and often not sufficiently independent judiciary as well
as limited respect to civil liberties to be serious concerns.58 Additionally, the Country Reports
pay great attention to shortcomings in regulatory framework of the economy.
The sub-sections on corruption summarise the international commitments of the respective states, their participation in specific international anti-corruption networks, such as the
Group of States against Corruption (GRECO) – a platform that has been established by the
Council of Europe, and the legal and institutional efforts taken by the respective governments in order to effectively fight corruption. These reflections largely correspond to the
reform of the state approach, although the EU had placed them into the general context of
the democratic state of affairs and regards corruption to be particularly detrimental to the

52. Cf. in this respect the much more detailed reform-objectives in the Council Regulation 99/2000
(December 29, 1999) compared to those of the Council Regulation 1279/96 (June 25, 1996).
53. Tanja A. Börzel, Yasemin Pamuk, and Andreas Stahn, ‘Good Governance in the European
Union’, Berliner Arbeitspapiere zur Europäischen Integration, Center of European Studies, no. 5
(Berlin: Freie Universität Berlin, 2007).
54. Marise Cremona and Gabriella Meloni, ‘Introduction’, in The European Neighbourhood Policy.
A Framework for Modernisation, ed. Marise Cremona and Gabriella Meloni (EUI Working Papers,
LAW 2007/21, Florence, 2007), 1.
55. Kelley, ‘New Wine in Old Wineskins’; Magen, ‘Shadow of Enlargement’
56. European Commission, On Strengthening the European Neighbourhood Policy, 2006, COM
(2006) 726 final.
57. European Commission, ‘European Neighbourhood Policy’.
58. The individual Country Reports can be accessed under http://ec.europa.eu/world/enp/
documents_de.htm (accessed January 25, 2009).
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Table 4. Corruption in the Country Reports.

Armenia
Azerbaijan
Belarus
Georgia
Moldova
Ukraine

Corruption

Related areas mentioned

Serious concern
(high level)
Serious problem
(very high level)
–
Very high level
High level
Not specified

Judiciary; Civil Service; Criminal Code;
Economy; Customs; Taxation; Education
Civil Service; Criminal Code; Economy;
Privatisation & Land Reform; Taxation
–
Civil Service; Customs; Energy Sector; Education
Judiciary; Taxation; Economy; Trade
Judiciary; Economy; Trade

Sources: Own compilation based on the individual Country Reports.

business climate, investment, and growth. Table 4 summarises the European Commission’s notion of corruption in the Eastern Neighbourhood countries as well as those areas
to which the problem of corruption has additionally been linked.
The Action Plans that are based on these initial country assessments had been adopted
in December 2004 in the cases of Ukraine and Moldova. The Southern Caucasus States
followed in November 2006. In all cases, the Action Plans provide very comprehensive
and ambitious roadmaps for reform reflecting the complex and multi-faceted nature of
governance. The sheer number of individual measures in the various areas touched adds
up to about 300.59
The Action Plans display major similarities with regard to the content, and – more specifically – the anti-corruption approaches.60 As in the Country Reports, the fight against
corruption has rather narrowly been interpreted on first sight, although they are either
placed in the context of economic or democratic reforms. Measures to be taken, first of all
concern the formulation, implementation or revision of national anti-corruption strategies.
Secondly, the Action Plans – in particular those of the Southern Caucasus states – require
the neighbourhood countries to accede, ratify or implement international conventions that
are related to the fight against corruption such as the UN convention on Corruption, the
Council of Europe Criminal and Civil Law Conventions or the OECD Convention on
combating bribery of Foreign Public Officials in International Business Transactions.
Thirdly, the countries are requested to join international anti-corruption networks such as
GRECO and implement their recommendations in order to advance legislative or institutional reforms in this regard. Finally, except for Moldova, each ENP country has some
additional provisions that largely concentrate on promoting anti-corruption measures
within the administration and/or the law enforcement agencies or improving the legal
framework for the prosecution of corruption-related crimes. These provisions, however,
vary both with regard to their specificity and scope. As in the Country Reports, the sections
concerned with the fight against corruption largely concentrate on measures that correspond
to a reform of the state approach (cf. Table 5). Nevertheless, the Action Plans of Armenia,
Georgia and Moldova additionally require the EU’s partner governments to involve nonstate actors in their anti-corruption efforts. By contrast, the Action Plans of Ukraine and,
astonishingly, Azerbaijan, which had still been urged to cooperate with ‘civil society and

59. On the general structure of the Action Plans as well as the issues touched see also Smith, ‘The Outsiders: The European Neighbourhood Policy’ and Lippert, Discussion on EU Neighbourhood Policy.
60. The individual Action Plans can be accessed under http://ec.europa.eu/world/enp/documents_de.htm
(accessed January 25, 2009).
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Table 5. Anti-corruption measures in the Action Plans.
Specific anti-corruption measuresa
Armenia

Azerbaijan

Georgia

Moldova

Ukraine

• Review implementation of the national Anti-Corruption
Strategy
• Ensure prosecution and conviction of corruption-related
offences
• Reform of Criminal Code in line with international
standards
• Establish anti-corruption measures within the law
enforcement agencies
• Monitor the declaration of assets and income by officials
• Establish sanctions in case of wrong declarations
• Implement GRECO – recommendations
• Establish of administrative courts
• Increase the salary of judges
• Implement the Codes of Ethics for judges and prosecutors
(including monitoring)
• Enforce the anti-corruption law and the State Programme
on fighting corruption
• Ensure conformity of Criminal Code in line with
international standards
• Improve the normative-legislative framework in line with
international standards
• Implement GRECO – recommendations
• Implement the national Anti-Corruption Strategy
• Accede or ratify international conventions and ensure
conformity that the domestic legislation is in line
with the international instruments
• Establish anti-corruption measures within the law
enforcement agencies
• Implement GRECO – recommendations
• Improve the business climate [. . . ] by the fight against
corruption
• Implement GRECO – recommendations
• Implement measures of the the Stability Pact AntiCorruption Initiative
• Implement the National Strategy on prevention and
combating corruption
• Improve the business climate [. . . ] by the fight against
corruption
• Join GRECO and implement recommendations
• Revise national Anti-Corruption Strategy
• Promote transparency & accountability in the
administration
• Reform the civil service in line with European Standards
• Implement measures of the JHA scoreboard

Active non-state
actor participation
Envisaged

–

Envisaged

Envisaged

–

Note: aThe individual bullet points have been largely re-formulated and/or abridged by the authors.
Sources: Own compilation based on the individual Action Plans.

NGOs’ (Country Report AZ) on corruption-related reforms in its Country Report, do not
contain such an explicit demand.
Apart from the very specific bundles of measures that ought to facilitate fight against
corruption through the reform of the state approach, the Action Plans further require changes
in both the regulative framework of the economy and democracy.
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Table 6. Economic reforms in the Action Plans.

Taxation
Customs
Public procurement
Privatisation
Competition
Business conditions
SME-development

Armenia

Azerbaijan

Georgia

Moldova

Ukraine

x
x
x

x
x
x
x
x
x
x

x
x
x
x
x
x
x

x
x
x
x
x
x
x

x
x
x
x
x
x
x

x
x
x

Sources: Own compilation based on the individual Action Plans of each country.

As regards the reform of the economy approach, the Action Plans of the Eastern
Neighbourhood countries touch upon almost all areas that have been regarded as a contribution to the fight against corruption (cf. Table 6).
First of all, the neighbourhood countries shall improve their business and investment
climate by fostering ‘the conditions to starting a business, hiring and firing workers, registering property, getting credit, protecting investors, enforcing contracts, [and] closing a
business’61. Further actions to be taken aim at increasing transparency and competition in
the area of public procurement, advancing privatisation (except for Armenia), increasing
fair competition in particular through heightened transparency of state aid as well as
improving the conditions for development of small and medium size enterprises (SMEs).
Finally, each Action Plan contains a number of reforms regarding taxation and customs.
These entail, on the one hand, the clarification and simplification of respective rules and
procedures as well as administrative reforms within the responsible authorities. In general,
the reform of the economy approach has been closely tied to the reform of the state
approach, as the complementary provision to ‘enhance institutional and administrative
capacities’ is ‘scattered throughout’62 the documents.
The democratic reform approach also figures prominently in the Action Plans. In all
cases they include provisions that aim at improving the electoral legislation and/or the
conduct of elections, and generally ensuring the separation of powers in particular with a
view to the independence and professionalism of the judiciary. Moreover, the ENP countries are required to foster the development of political parties and/or civil society and
increase respect for human rights and civil liberties. More specifically, the EU paid great
attention to the development of independent media – which would be a great contribution
to the fight against corruption. In some cases, such as Azerbaijan, the provisions for laying
the foundation for democratic change are, however, coined in more general terms or the
scope of the measures is less broad than in others. Table 7 summarises the findings with
regard to key provisions of the democratic reform approach in Eastern Neighbourhood
countries’ Action Plans.
In a nutshell, the Action Plans are very comprehensive blueprints for political and
economic reforms. As regards the fight against corruption, they provide suggestions that
correspond to the three principal anti-corruption approaches in almost equal measure.
Moreover, at least in three cases, the involvement of non-state actors in defining, implementing or monitoring anti-corruption measures is explicitly demanded. Thus, the ENP

61. See the respective clauses in the Action Plans of Armenia and Azerbaijan (Priority Area 4) and
Georgia (Priority Area 2). Cf. also the Action Plans of Ukraine and Moldova.
62. Smith, ‘The Outsiders: The European Neighbourhood Policy’, 764.
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Table 7. Democratic reforms in the Action Plans.

Conduct of Elections/Electoral
framework
Separation of Powers (Independence
of Judiciary)
Reform of the Judiciary
Strengthen the Parliament
Pluralism/Party Development
Civil Society Development/ Freedom
of Association/Assembly
Freedom of Expression/ Development
of independent Media
Human Rights Ombudsman
Minority Rights

Armenia

Azerbaijan

Georgia

Moldova

Ukraine

x

x

x

x

x

x

(x)

x

(x)

(x)

x

x

x
x

x

x
x

x

x
x
x

x

x

x
x

x
x

x

x
x

x

x

x

x
x

x

x

Sources: Own compilation based on the individual Action Plans.

addresses the problem of corruption in a holistic way and the Eastern Neighbourhood
states have committed themselves to respective reforms. To what extent these reforms
really materialise depends to a great extent on the channels and the instruments of which
the EU makes use to achieve compliance.
The implementation of the Action Plans
Over the last 20 years, the EU has developed a universal toolkit for almost all its foreign
policy frameworks.63 The ENP and its predecessor policies are no exception. This ‘one
size fits all approach’ combines all three instruments – political dialogue, conditionality
and assistance – that we have introduced above.64 However, with the setting up of the
ambitious Action Plans, the EU has readjusted its instruments accordingly.
As the ENP generally seeks to ‘reinforce relations between the EU and partner countries’,
the EU has placed great emphasis on increasing the partner government’s commitment to
reform through an intensification of the political dialogue. Rather than imposing ‘a predetermined set of priorities’,65 the EU entered into intensive negotiations on the content of
the Action Plans. Consent on the reform agenda and the use of a ‘partnership language’66
on the part of EU Officials have been part of a strategy to enhance ‘ownership’67 among
the ENP countries. At the same time, however, the EU has consistently stressed the basic
‘commitment to common values comprising the rule of law, good governance, the respect
for human rights, including minority rights, the promotion of good neighbourly relations,
and the principles of market economy and sustainable development’,68 which has certainly not been negotiable. To ‘legitimise’ the demands for reform in areas closely linked
to normative and potentially disputed questions, such as the fight against corruption or
human rights, the EU has additionally sought to refer ‘to international norms’69 or demand
63. Börzel, Pamuk, and Stahn, ‘European Union and the Promotion of Good Governance’.
64. Börzel and Risse, ‘One Size Fits All!’
65. European Commission, ‘European Neighbourhood Policy’, 8.
66. Kelley, ‘New Wine in Old Wineskins’, 39.
67. European Commission, ‘European Neighbourhood Policy’, 8.
68. Ibid., 3.
69. Kelley, ‘New Wine in Old Wineskins’, 40.
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participation in international networks. One way or the other, it remains an open question
whether the respective priority areas and actions have been included into the Action Plan
on the basis of real commitment or as part of ‘package deal’. Nevertheless, they provide a
point of reference for assessing the state of implementation.
The actual implementation and operationalisation of the measures has equally been made
an issue of political dialogue. A regular review has been assigned to the Cooperation Councils and their Committees and sub-committees that had already been established under the
PCAs.70 Thus, the implementation process enshrines the joint ownership principle in a similar way as the negotiations on the Action Plans. Part of the political dialogue is the translation
of the priorities for action into concrete measures. Particularly with regard to the governancerelated areas of reform, this process is hampered by the often vague and very broad definition
of the reform goals and the lacking definition of time frames and responsible agencies in the
Action Plans. To break down the reform goals into more concrete steps, the European Commission has therefore put forward non-papers – so-called Action Plan Implementation Tools
– that are to be discussed with their partner governments. Still, in many areas they remain too
vague and are open to interpretation.71 When the European Commission for instance urged
Georgia to take steps to effectively ensure the separation of powers in 2007, Georgian officials responded by referring to the respective article of the Constitution.72
One way to increase pressure on the governments of the Western NIS and the Southern
Caucasus states in governance-related areas would have been the inclusion of non-state
actors in the pursuit of political dialogue. The recourse on existing communication channels, however, has implied little change for the role of non-state actors. Unlike in other foreign policy frameworks, such as the partnership between the African, Caribbean and
Pacific Group of States and the European Community, the EU has refrained from enhancing their status within the political dialogue.73 Accordingly, the EU missed the chance to
actually clarify the very vague and general demand for non-state actor inclusion in anti-corruption and other efforts on a tripartite basis, which could well have contributed to more
effective discussions on which concrete reform steps are of most priority and how they can
be implemented best – particularly in those ENP countries, where public voice is restricted.
Conditionality is the second major instrument of the ENP and – with a view on the
potential impact – probably the most disputed among scholars and practitioners. Theoretically, the EU has flanked the ENP with various types of conditionality reaching from carrots
that ought to reward reform progress74 to sticks with regard to violations of the PCA.75 In
both cases, however, conditionality lacks specificity and clear benchmarks for its application. Positive conditionality, for example, has been very vaguely tied to progress in
70. Hillion, ‘Introduction to the Partnership and Cooperation Agreements’.
71. OSGF, Georgia and the European Neighborhood Policy. Perspectives and Challenges, Tbilisi,
2007.
72. Interview with an official of the European Commission, November 2007.
73. Börzel, Pamuk, and Stahn, ‘Good Governance in the European Union’.
74. More specifically, the EU offers new enhanced bilateral agreements providing for a stake in the
internal market that could eventually be ‘expanded to include all elements of the European Economic
Area’ (Lippert, ‘Discussion on EU Neighbourhood Policy’, 9). Other incentives include visa facilitation, the promotion of ‘people to people’ contacts, enhanced bilateral or multilateral cooperation in
different sectors such transport, energy, the opening-up of Community programs and agencies for
participation as well as an intensified cooperation on foreign policy and security issues (European
Commission, ‘On Strengthening the European Neighbourhood Policy’). Additionally, the EU has set
up a so-called governance facility that provides additional funds to those neighbourhood countries
that take the lead in implementing their Action Plans.
75. Börzel, Pamuk, and Stahn, ‘European Union and the Promotion of Good Governance’.
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implementing the Action Plans and the ‘extent to which’ common ‘values are effectively
shared’.76 As the Action Plans cover a broad range of issues, the evaluation of progress is a
difficult task. With this lack of clarity, the dilemma emerges to weigh progress in areas of
low politics against stagnation or even regress in areas that closely related to good governance, such as the fight against corruption.77 Additionally, despite the efforts of the EU to
enhance the attractiveness of the ENP through positive conditionality, doubts have remained
whether these incentives would suffice to effectively improve governance.78 This discussion
remains closely linked to the ‘accession perspective debate’79 and the unclear finalité of the
relations between the EU and their Eastern Neighbours. As in particular Ukraine has consistently insisted on a membership perspective, the inclusion in the ENP has been regarded at
best as temporary policy framework bringing Ukraine closer to accession.80 So far, Ukraine
has been the only country in the Eastern dimension that has been offered significant rewards
acknowledging progress the country has made in the implementation of its Action Plan, in
particular with regard to democratic and economic reforms. On this basis, the EU started
negotiations on a new enhanced agreement envisaging a free trade area and deeper economic
integration.81 Moreover, the EU has provided additional assistance through the governance
facility based on the same notion. Despite the positive evaluation of Ukraine’s progress
underlying the provision of rewards, however, there are still significant doubts whether
democracy in Ukraine has really consolidated: Even the European Commission regrets the
lack of judicial independence or endemic corruption – which is seen as ‘the main challenge
[. . . ] to progress’.82 Thus, in the case of Ukraine, the EU decided to reward a country that
has done comparatively better than others, but by no means sufficiently implemented
reforms that effectively tackle the issue of bad governance and corruption.
Negative conditionality and its application, by contrast, are closely linked to the question,
‘how to deal with “countries of concern” ’.83 Particularly with a view to state democracy,
human rights, and high level corruption in some of the Eastern Neighbourhood states, this
is a delicate question. The EU’s answer has so far been very ambiguous (cf. Table 8).
On the one hand, the EU refrained from ratifying the PCA of Belarus and did not officially include it into the ENP framework for its democratic mal-performance. On the other
hand, none of those states, with which the EU concluded a PCA and an ENP Action Plan,
has been targeted by comparable measures, although upon democratic and economic conditionality has even been bilaterally agreed.84 Each of the PCAs contains safeguard

76. European Commission, Wider Europe – Neighbourhood, 3.
77. Judith Kelley, Ethnic Politics in Europe: Power of Norms and Incentives (Princeton: Princeton
University Press, 2004); Kelley, ‘New Wine in Old Wineskins’.
78. Magen, ‘Shadow of Enlargement’.
79. Lippert, ‘Discussion on EU Neighbourhood Policy’, 7.
80. Michael Emerson, Gergana Noutcheva, and Nicu Popescu, ‘European Neighbourhood Policy
Two Years On: Time Indeed for an “ENP Plus”’, in CEPS Policy Brief, No. 126, Brussels, 2007;
Viktor Yushchenko, Ukraine Following ‘Road Map’ to EU, 2007, in Interview with EuroNews,
March 16, 2007.
81. Benita Ferrero-Waldner, EU-Ukraine Start Negotiations on New Enhanced Agreement, IP/07/
275, Brussels, 2007.
82. European Commission, Implementation of the European Neighbourhood Policy in 2007.
Progress Report Ukraine, SEC (2008) 402, Brussels, 2008, 2.
83. Smith, ‘The Outsiders: The European Neighbourhood Policy’, 769.
84. It is, for example, difficult to determine significant differences between Belarus and Azerbaijan
with regard to the state of democracy, human rights or the level of corruption that could account for
the very distinct type of relations between both countries and the EU. Cf. Jan Boonstra, How Serious
Is the EU About Supporting Democracy and Human Rights in Azerbaijan, Madrid, 2008.
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Table 8. Application of conditionality.
Application/enforcement of conditionality
Armenia
Azerbaijan
Belarus

Georgia

Moldova
Ukraine

–
–
• 1997: ratification of PCA stalled
• 2004: sanctions (visa ban for four officials)
• 2006: sanctions (visa ban extended to 41
officials including the President, additional
freezing of assets)
• 2008: lifting of visa ban (except for our
officials)
• 2003: restrictions with regard to the
provision of TACIS funds incl. additional
criteria for implementation of funds

–
• 2007: provision of additional assistance
through governance facility
• 2007: start of negotiations on an enhanced
agreement

Justification

• Lack of democracy
• Human rights abuses

• Lack of reform commitment
• Corruption
• Suspected involvement of state
officials in organised crime
• Progress in PCA/Action Plan
implementation (i.e. democracy
& rule of law – but not
specifically with regard to
fighting corruption or
improving the business climate)

Sources: Own compilation.

clauses that allow for taking ‘appropriate measures’ in case of violations of essential
elements to the agreements. The essential elements clause of all Eastern Neighbourhood
countries comprises respect for democratic principles, human rights, and of market economy.
Good governance, by contrast, has not been made formally subject to conditionality,
although the European Commission increasingly considers it to be a common value.85
Georgia has been the only Eastern Neighbourhood country where the EU at least reinforced negative conditionality with regard to the provision of assistance. In 2003, the EU
responded to growing insecurity of its own staff because of organised crime and high-level
corruption by almost completely reviewing its assistance strategy.86 Assistance ought to
be only provided for measures where the Georgian government displayed a clear commitment to cooperation. Additionally, the EU made assistance largely conditional upon the
involvement of non-state actors – which has been unique in the relations with the Eastern
Neighbourhood countries.
Conditionality thus appears to be a key instrument of the ENP. It theoretically allows
both rewarding progress and punishing regress – which might have been central to altering
the incentive structure of governments that are less committed to implementing the politically sensitive reforms they have agreed upon in the Action Plans. At a closer look, however,
the EU has not really operationalised conditionality. In the absence of clear benchmarks
measuring both progress and stagnation/regress, coherent and comprehensible differentiation between the Eastern Neighbourhood countries is impossible, which in turn may well
weaken the inclination of the Eastern Neighbourhood states to really tackle issues such as
the fight against corruption.
85. Börzel, Pamuk, and Stahn, ‘European Union and the Promotion of Good Governance’.
86. European Commission, Wider Europe – Neighbourhood.
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Table 9. TACIS and ENPI assistance levels compared.
Nat. allocation (million €)
2007–2010 Democratic
Governance
Regulatory Reform
Total
2004–2006 Institutional, Legal &
Administrative
Reforms
Private Sector
Development
Total

Armenia Belarus Azerbaijan Georgia

Moldova

Ukraine

29.52

/

30

31.5

52.4–73.4

148.2

29.52
98.4
13.5

/
20
/

32
92
17

31.5
120.4
11.5

31.5–41.9
209.7
23

148.2
494
110

/

13

/

13

60

10

30

24

42

212

/
20

Sources: Own compilation based on the National Indicative Programmes for 2004–2006 and 2007–2010 for
each country.

The third major instrument, assistance, has undergone the greatest change since the
introduction of the ENP. Simultaneously, it is – together with the political dialogue –
of highest importance for the actual implementation of the good governance agenda of
the EU.87 For that reason, the European Commission proposed in 2003 the introduction
of new financial instrument, the European Neighbourhood and Partnership Instrument
(ENPI), which was to displace the ‘old’ TACIS and MEDA88 assistance programmes
for the Eastern and Southern dimension of the ENP, respectively. Until the new financial perspective covering the period 2007–2013 became effective, however, the EU
still relied on the predecessor instruments. A comparison of the last programming of
TACIS and the current programming of ENPI reveals four major changes. Firstly,
assistance levels have at least increased two-fold, in the case of Georgia even five-fold
(cf. Table 9).89
Secondly, the new assistance programme brought about a significant change towards
corruption-sensitive approaches and measures. This can be illustrated best in the case of
Azerbaijan. Under TACIS, EU assistance supported projects that would in general match
the reform of state and the reform of the economy approaches, such as the modernisation
of the tax or customs system. However, an increase of transparency or accountability was
not made an explicit goal of any reform measure in the programming of assistance for
2004–2006. By contrast, the programming document covering the period 2007–2010
refers eleven times to transparency and six times to accountability in description of goals,
indicators or prospective impacts of governance-related reforms.90
Thirdly, the introduction of ENPI led to a greater alignment of EU assistance with
reform goals of the Action Plans and the incorporated anti-corruption approaches.
Whereas in 2004 assistance programming only in the cases of Moldova and Ukraine and
Georgia systematically addressed the area of human rights, civil liberties and civil society

87. European Commission, ‘European Neighbourhood Policy’.
88. Financial and technical measures to accompany the reform of economic and social structures in
the frame work of the Euro-Mediterranean Partnership.
89. Cf. the respective TACIS and ENPI National Indicative Programmes for 2004–2006 and 2007–2010.
These can be accessed under http://ec.europa.eu/external_relations/enp/index_en.htm (accessed January 25, 2009).
90. Cf. Azerbaijan’s TACIS National Indicative Programme for 2004–2006 and the ENPI National
Indicative Programme 2007–2010.
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Table 10. TACIS and ENPI priorities for assistance compared.
Priorities for assistance

Armenia Azerbaijan Georgia Moldova Ukraine

2007–2010 Reform of Public
Administration/Finance
Management/Civil Service
Reform of the Judiciary
HR & CL, Civil Society
Approximation of legislation
(inter alia in the areas of trade,
company law, competition,
public procurement, taxation,
customs)
2004–2006 Reform of Public
Administration/Finance
Management/Civil Service
Reform of the Judiciary
HR & CL, Civil Society
Approximation of legislation
(inter alia in the areas of trade,
company law, competition,
public procurement, taxation,
customs)

x

x

x

x

x

x
x
x

x
x
x

x
x
x

x
x
x

x
x
x

(x)

x

(x)
x
x

x
x
x

(x)
x

x

x
x
(x)

Sources: Own compilation based on the National Indicative Programmes for 2004–2006 and 2007–2010 for
each country.

development, the programming documents for 2007–2010 for each country include a section devoted to the democratic reforms approach.91 With the introduction of ENPI, the EU
significantly expanded the focus of corruption-sensitive reforms in the other areas. The
programming of ENPI funds supports judicial reforms, reform of the public administration
such as civil service reform or public finance management, or measures aiming at improving the business and investment climate equally in each Eastern Neighbourhood country
(cf. Table 10). Thus, the combination of the trinity of anti-corruption approaches
reflected in the Action Plans has been mainstreamed in EU-assistance. Simultaneously,
the problem of lacking differentiation among the countries shows in the provision of
assistance. Because of the broadly defined areas for assistance, the Eastern European
Neighbourhood governments can in principle benefit from measures that for instance
strengthen law enforcement capacities or improve the collection of revenues, without paying too much attention to the effectiveness of reforms supported by EU assistance in other
areas – particularly in the area of democratisation.
Finally, unlike TACIS, ENPI at least allows for a direct incorporation of non-state
actors.92 Thus, the transnational channel can at least be activated through capacity-building
measures. In the long term, this kind of support may well lead to increasing ‘public voice’
and thereby strengthening the overall effectiveness of the EU’s programme.

91. Ukraine’s and Moldova’s Action Plan was concluded in the same year, which may have led to
some adjustment with regard to the provision of TACIS funds. The emphasis in on civil society
development Georgia’s TACIS NIP, by contrast, has been part the exceptional assistance strategy
that the EU specifically drew up in order largely circumvent the Georgian government.
92. Cf. the up-grading of civil society actors in the Council Regulation 1638/2006 (October 24,
2006) compared to the Council Regulation 99/2000 (December 29, 1999).

Global Crime

143

Conclusion
This article aimed at shedding light on the EU’s efforts to facilitate the fight against corruption and promote good governance in its Eastern Neighbourhood. The first part analysed
the very specific setting of transition countries and the interrelatedness of the success of
democratic and economic reforms, on the one hand, and increasing control of corruption,
on the other.
In part two we took account of the different approaches, the channels of influence and
the instruments that can be used for that purpose. More specifically, we distinguished
between a reform of the state, a reform of the economy, and a democratic reforms approach.
These can be promoted from the outside through socialisation, the setting of incentives or
capacity-building measures. Additionally, the inclusion of non-state actors in defining,
implementing and monitoring reforms increases the prospective effectiveness of any
measure adopted.
Part three used our framework to trace the EU’s actual application of approaches,
channels and instruments in a systematic cross-country analysis. We focused on the Western
NIS, Belarus, Moldova, and Ukraine as well as the Southern Caucasus states, Armenia,
Azerbaijan and Georgia, all of which already participate or are potential participants of the
youngest and most ambitious foreign policy framework of the EU – the ENP.
Our empirical analysis shows that the EU has indeed deeply incorporated the promotion of good governance and the fight against corruption into the ENP. Except for Belarus,
the EU concluded with each Eastern Neighbourhood country comprehensive blueprints
for reform – so-called Action Plans – that yield a very holistic perspective on bad governance and corruption and in most cases provide for non-state actor inclusion with regard to
anti-corruption reforms. Additionally, the jointly agreed priorities for action match all
three fundamental anti-corruption approaches identified. However, whether the ENP can
really contribute to an effective implementation of governance-related reforms remains
questionable.
In general, the EU has once more made use of its universal foreign policy toolkit consisting of political dialogue, conditionality and assistance in the ENP. The overall strategy
of the EU is based on principles such as partnership and joint ownership – which indicates
the EU’s preference for socialisation techniques, support through capacity-building and
the provision of rewards. This cooperative stance may work well, when governments are
already inclined to reform or when the rewards far outweigh the costs of reform for the
governments. In the EU’s Eastern Neighbourhood, however, where corruption and bad
governance are rooted in the political and economic systems, the prospective success of
such a strategy is limited. In the absence of the big ‘membership carrot’ for the EU’s Eastern Neighbours, the EU’s offer of deeper economic integration in return for better governance may not suffice. But even if it does, the ENP does not adequately provide for
differentiation based on performance. Anti-corruption and governance-related reform
goals of the Action Plan have been rather vaguely defined; the reform objectives lack prioritisation and concrete benchmarks that have to be reached.
Thus, rather than conditionality, political dialogue and assistance are the instruments
central to the actual implementation of the ENP Action Plans. Both certainly take into account
the large array of reform objectives including the three fundamental anti-corruption
approaches – reform of state, reform of the economy, and democratic reforms. Additionally,
overall coherence of assistance, that is equal support to each approach in each neighbourhood country, has grown – despite the need for differentiation and prioritisation. This again
shows the EU’s clear preference for a broad governance-related reform agenda – but it leaves
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it largely up to the partner governments to decide in which areas they want to engage.
Aggravating this problem is the fact that there are no mechanisms to ensure the participation of non-state actors in defining, implementing or monitoring governance-related reforms.
Although such cooperation has been demanded in the Action Plans with regard to the fight
against corruption and other reform objectives, the concrete role of non-state actors remains
weakly defined. They do neither regularly participate in the political dialogue nor is their
inclusion in any way subject to conditionality.
To conclude, in the absence of domestic and external pressure, the Eastern European
partner governments of the EU are likely to ‘pick and choose’ from the overall reform
agenda and circumvent reforms that would impede their political manoeuvrability, particularly with regard to advancing democratisation and the rule of law. With a lack of
accountability to either the EU or their own societies, we see little chance that the reform
of the state or reforms of the economy approaches can become effective in reducing corruption in these states.
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Anti-corruption efforts introduced in Ukraine in recent years have predominantly been
imposed from the outside. They have been vague, all-inclusive and lacking in political
and public support. What is more, they have been fairly insensitive to the cultural context into which they have been introduced. While targeting corrupt behaviour, they
have largely ignored its root causes. The impact of Ukrainian anti-corruption reform
has therefore been limited. Drawing on extensive qualitative data from Ukraine, this
article explores elite (i) perceptions of Ukrainian anti-corruption reform, (ii) familiarity
with specific anti-corruption initiatives, and (iii) views on how best to combat corruption. Not surprisingly, Ukrainian elites are familiar with, and fairly negative in their
assessment of, national anti-corruption reform. They advocate a number of measures
targeting corrupt behaviour as well as its root causes with a view to reducing corruption in Ukraine”.
Keywords: Ukraine; elites; perceptions; corruption; anti-corruption
unfortunately, we do not have such a person as Moses,
who could lead us (in the struggle against
corruption) . . . it is a pity . . .. (FB-K-4)

Introduction
The leaders of the Orange Revolution came to power largely as a result of public
discontent with a corrupt regime that not only engaged in diverting public funds for private
use but also in serious election fraud – including vote buying and the falsification of election outcomes.1 Shortly after gaining power, the new regime launched a number of anticorruption efforts. Five years on, their impact is limited.2 Survey data tapping into public3
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1. For an in-depth account of corruption and election fraud in Ukraine prior to the Orange Revolution, see Andrew Wilson, Ukraine’s Orange Revolution (New Haven and London: Yale University
Press, 2005). See also Jan Neutze and Adrian Karatnycky, Corruption, Democracy and Investment
in Ukraine (Policy Paper; Washington, DC: The Atlantic Council of the United States, October
2007), 18–19.
2. Ukraine’s score in Transparency International’s Corruption Perception Index (CPI) improved by
only 0.4 points from 2001 (score 2.1) to 2008 (score 2.5). While its score increased from 2001 (2.1)
to 2002 (2.4), it decreased in 2003 (2.3) and 2004 (2.2). In 2005 – i.e. after the Orange Revolution –
Ukraine’s score went up to 2.6, continued to increase in 2005 (2.8), but has since decreased (2.7 in
2007 and 2.5 in 2008), www.transparency.org (accessed July 23, 2009).
3. MSI/KIIS, Corruption in Ukraine. 2007 Baseline National Survey for the MCC Threshold Country
Program (Kyiv: MSI, May 10, 2007).
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and elite4 perceptions of corruption in Ukraine suggest that corruption is widespread, possibly even on the increase. The judiciary, which should in principle enforce anti-corruption
legislation, is one of the sectors worst hit by corruption.5 Political will to properly address
the problem appears to be limited.
Explanations as to why corruption in Ukraine is so widespread, abound. Most of these
focus on weaknesses inherent in Ukraine’s anti-corruption programme as such,6 or within
the state institutions responsible for implementing them.7 As noted by the General Prosecutor’s Office of Ukraine: ‘currently, the anti-corruption strategy in Ukraine is still in a
reactive mode. That is to say to combat the consequences of corruption by investigating
what had happened but not eradicating the problems at their roots. Meanwhile spontaneous reactions, lack of perseverance, unclear directions are the fundamental problems of
the national anti-corruption strategy’.8 Relatively few attempts have been made to identify
and/or investigate these root causes of corruption.9
Ukraine has experienced considerable pressure on the part of the international community to reduce corruption. Efforts have largely been unsuccessful as they have mostly
been derived from standard international anti-corruption strategies. These are not adequately
sensitive to the Ukrainian cultural context. The political stalemate that has plagued
Ukraine in recent years has further hampered anti-corruption efforts. Unless such obstacles are adequately addressed, the latter are not likely to be successful.
This article investigates Ukrainian anti-corruption policies as perceived by Ukrainian
elites. The first part provides an account of internationally driven anti-corruption efforts
both in the post-communist context more generally, as well as in Ukraine since the Orange
Revolution. It is followed by a discussion of elite perceptions of Ukrainian anti-corruption
efforts and their thoughts on how best to do away with corruption in the future. The
concluding part of the article provides some thoughts on how to enhance the efficiency of
anti-corruption efforts in Ukraine, including the need to address national ‘mentality’ and
‘culture’ facilitating corrupt behaviour.
Internationally driven anti-corruption efforts in the post-communist context
In recent years, the study of legal transplants10 has gained prominence amongst legal
sociologists and researchers of comparative law.11 Gillespie defines a legal transplant as

4. Åse Berit Grødeland, ‘Cultural Constants, Corruption and the Orange Revolution’, in Ukraine on
Its Way to Europe. Interim Results of the Orange Revolution, ed. Juliane Besters-Dilger (Frankfurt:
Peter Lang Verlag, 2009), 79–101.
5. Ibid.; MSI, Survey on Corruption within the Judicial System in Ukraine: Courts of the General
Jurisdiction (Kyiv: MSI, 2008).
6. Grødeland, ‘Cultural Constants, Corruption and the Orange Revolution’.
7. Neutze and Karatnycky, Corruption, Democracy and Investment in Ukraine.
8. General Prosecutor’s Office of Ukraine, ‘Combating Corruption in Ukraine’, http://
www.icac.org.hk/newsl/issue32eng/button5.htm (accessed April 30, 2009).
9. For an analysis of some of these causes, see Grødeland, ‘Cultural Constants, Corruption and the
Orange Revolution’.
10. Alternative terms used to describe legal transplants include legal transfers, the circulation of
legal models, legal influence, legal inspiration, legal cross-fertilisation, and reception. See Michele
Graziadei, ‘Comparative Law and the Study of Transplants and Receptions’, in The Oxford
Handbook of Comparative Law, ed. Mathias Reimann and Reinhard Zimmermann (Oxford: Oxford
University Press, 2006), 441–76.
11. David Nelken and Johannes Feest, eds., Adapting Legal Cultures (Oxford/Portland, OR: Hart
Publishing, 2001); Gunther Teubner, ‘Legal Irritants: Good Faith in British Law or How Unifying
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‘the transfer of laws and institutional structures across geographical or cultural borders’.12
Scholars disagree on whether such transplants are desirable, and also on whether they are
feasible.13 However, most of them agree that legal transplants do take place. Studies of
legal transplants mostly focus on the outcome or impact of the legal transplant, which in
turn depends on a number of factors – the crucial one being whether laws and institutions
are ‘imported’ or ‘exported’ from one geographical and cultural context to another. Transplants that are initiated or actively encouraged by the society into which they are being
introduced (i.e. ‘imported’), rather than forced upon them from the outside (i.e.
‘exported’), are more likely to be successful.14 However, irrespective of whether a
transplant is ‘imported’ or ‘exported’ it is likely to behave differently in the context into
which it is being introduced, compared with the context within which it originates. Legal
transplants, therefore, tend to act as ‘legal irritants’.15 Theories on legal transplants are not
only applicable to the transfer of laws or institutional mechanisms. They may also explain
how anti-corruption efforts – that is anti-corruption legislation, institutional models and
best practices – generated within one cultural and/or geographical context behave when
introduced into another. Following from the above, efforts that are sensitive to the cultural
context within which they are introduced, are more likely to be successful than those that
are not.
Anti-corruption efforts generated from the outside should be more successful if
‘imported’, that is initiated or welcomed locally, than if ‘exported’, that is forced upon
a national or local community from the outside. Michael distinguishes between two
waves of internationally driven anti-corruption efforts. The first wave, which took
place in the 1990s, focused on creating awareness of the negative impact of corruption,
largely by copying (read: ‘exporting’) anti-corruption programmes that had been
developed for Africa some years earlier, to other geographical areas, such as postcommunist Europe. The second wave, which started in the 2000s, focused on capacity
building and involved a large number of national and international organisations.16 In
the post-communist world anti-corruption initiatives have mostly come about as a

Law Ends Up in New Divergences’, in The Europeanisation of the Law: The Legal Effects of
European Integration. European Law, ed. Francis Snyder (Oxford: Hart Publishing, 2000), 243–68.
12. John Stanley Gillespie, Transplanting Commercial Law Reform. Developing the ‘Rule of Law’
in Vietnam (Hampshire, UK: Ashgate, 2006), 1–6.
13. Alan Watson, Legal Transplants: An Approach to Comparative Law (Edinburgh: Scottish
Academic Press, 1974); Pierre Legrand, Fragments on Law as Culture (Deventer: W.E.J. Tjeenk
Willink, 1996); and Pierre Legrand, ‘European Legal Systems are not Converging’, International &
Comparative Law Quarterly 45, no. 1 (1996): 52–81.
14. Gary Goodpaster, ‘The Rule of Law. Economic Development in Indonesia’, in Indonesia: Law
and Society, ed. Tim Lindsey (Sydney: The Federation Press, 1998), 21–24.
15. Gunther Teubner, ‘Legal Irritants: Good Faith in British Law or How Unifying Law ends up in
New Divergences’, Modern Law Review 61, no. 11 (1998): 24. Development experts acknowledge
that the transfer of anti-corruption measures tend to produce different outcomes than those intended.
See, for instance, Lili Di Puppo, ‘Anti-Corruption Interventions in Georgia: From Rhetoric to
Practice’ (paper prepared for Changing Europe Summer School III, Central and Eastern Europe in a
Globalized World, Bremen, July 28–August 2, 2008), http://www.changing-europe.org/download/
Summer_School_2008/Di_Puppo.pdf (accessed July 22, 2009).
16. Michael, quoted in Diana Rucinschi, ‘The Flourishing Anticorruption Industry’, originally
appearing in Jurnalul National, http://www.jurnalul.ro/articole/96022/industria-anticoruptie,
users.ox.ac.uk/∼scat1663/anticorruption_good.doc (accessed January 10, 2008).
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result of external pressure – primarily from international organisations such as the
World Bank, the IMF, the European Union, and the Council of Europe. Michael claims
that ‘the rhetoric of anti-corruption is used by organisations like the World Bank to
re-establish dreaded conditionality and control over the governance of developing
countries’.17 INGOs, for their part, engage in a wide range of activities such as corruption monitoring, training programmes and workshops for government officials and
civil society. They also work on strengthening the capacity of local NGOs to engage in
anti-corruption monitoring and advocacy work.
Transferring legislation and best practices targeting corruption from one geographical
and/or cultural setting to another appears to be fraught with the same type of problems as
transplanting legislation and institutional arrangements intended to promote the rule of law
and the market economy. One problem that arises in this regard is that key concepts and
approaches may be alien to the ‘receivers’. Another problem is that anti-corruption programmes developed by the international community and introduced in the post-communist
context tend to be vague and all-inclusive,18 leaving local decision-makers in disarray
with regard to how best to adjust them to their own context. Further, the internationally
developed or inspired anti-corruption strategies appear to be suffering from cultural bias.
Social norms ‘informing’ people’s behaviour in the cultural and/or geographical setting
into which the programmes are introduced may therefore undermine them. Local political,
administrative and legal culture,19 for instance, may to quite some extent not be compatible with effective anti-corruption reform. Informal practice is an important part of such
cultures in post-communist societies. It is partly rooted in the wider national culture,
partly a left-over from communism, and it is used by people when dealing with the anomalies of, and difficulties caused by, transition.20 Such behaviour is much more resistant to
change than are formal rules.
Added to this, the international community has insisted on involving civil society
in its anti-corruption efforts. Building civil society in post-communist states has been a
priority throughout post-communist Europe. Bilateral organisations in particular work
closely with INGOs and/or local NGOs on a number of issues. However, the excessive
emphasis on civil society as an effective anti-corruption fighter has also been criticised. NGOs are generally not as active in the post-communist world as they are in
Western Europe and to an even greater extent in the United States.21 Besides, they are
frequently viewed with suspicion not only by the authorities, but also by the general
public.22 As local NGOs engaged in anti-corruption efforts tend to be heavily funded
by the international community, they have no need to engage in a dialogue with the

17. Michael, quoted in Rucinschi, ‘The Flourishing Anticorruption Industry’.
18. Ibid.
19. Legal culture may be defined as a ‘way of describing relatively stable patterns of legally oriented
social behaviour and attitudes’. David Nelken, ‘Using the Concept of Legal Culture’, Australian
Journal of Legal Philosophy 29 (2004): 1–28, at 1.
20. Åse Berit Grødeland and Aadne Aasland, Informality and Informal Practices in East Central
and South East Europe [Working Papers Series, no. 3/2007, Contemporary Europe Research Centre,
University of Melbourne (CERC)].
21. Marc Morjé Howard, The Weakness of Civil Society in Post-Communist Europe (Cambridge:
Cambridge University Press, 2003).
22. Åse Berit Grødeland, ‘Public Perceptions of Non-Governmental Organisations in Serbia, Bosnia
and Macedonia’, Communist and Post-Communist Studies 39 (2006): 221–46.
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wider community within which they operate.23 Besides, there are indications that local
NGO representatives are as sceptical of the general public as the general public are of
the NGOs.24
Despite the considerable funds and efforts that have been spent on anti-corruption
efforts, the international anti-corruption industry has generated few, if any, visible
results. In some instances rather than reducing, such efforts have facilitated, corruption.25 Anti-corruption efforts in post-communist Europe – though very much ‘inspired’
by international pressure, are largely undermined by four key aspects of post-communist
legal and political culture namely (i) the tendency to issue a large number of frequently
contradicting laws and regulations; (ii) unclear and poorly coordinated institutional
responsibility; (iii) too much support to civil society in fighting corruption even though
its credentials in doing so are modest26 and (iv) widespread elite and public disregard
for the law. These factors are likely to negatively affect anti-corruption efforts in
Ukraine.
Anti-corruption efforts in Ukraine since the Orange Revolution
While Leonid Kravchuk’s presidency (1991–1994) focused on establishing Ukraine
as an independent state, Kravchuk’s successor, Leonid Kuchma (1994–2005) concentrated his efforts on building a viable economy and strengthening his personal
control in the political sphere. As in most other post-communist states, corruption in
Ukraine had become endemic by the late 1990s. 27 Not surprisingly, therefore, the
country experienced considerable international pressure to introduce anti-corruption
reform.
The first anti-corruption legislation dates back to 1991,28 though most anti-corruption
initiatives were introduced from 1995 onwards. The development of a coherent legal
framework for combating corruption began that year and continued throughout the late
1990s, culminating with the ‘Anti-Corruption Concept for 1998–2005’. Ukraine joined
OECD’s Anti-Corruption Network for Eastern Europe and Central Asia (ACN) in 2003.
In December the same year it signed the United Nations Convention against Corruption
(UNCAC). Despite these efforts, however, the OECD in its 2004 assessment of Ukrainian anti-corruption policies, noted that ‘while Ukraine has a rich array of legal instruments
and broad strategic documents (for fighting corruption), efficient coordination, implementation and enforcement remain insufficient . . . the effectiveness and interrelation of these

23. The unintended consequence of creating civil society NGOs which are reliant on external support has been that they are never forced to build their own base of popular support or take on the
arguments or political programmes of the nationalists . . . ’ Adam Fagan, ‘Civil Society in Bosnia
Ten Years after Dayton’, International Peacekeeping 12, no. 3 (2005): 406–19, at 410.
24. Grødeland, ‘Public Perceptions of Non-Governmental Organisations’.
25. Michael, quoted in Rucinschi, ‘The Flourishing Anticorruption Industry’.
26. Ibid.
27. For an overview of low-level corruption in Ukraine in the late 1990s, see William L. Miller, Åse
B. Grødeland, and Tatyana Y. Koshechkina, A Culture of Corruption? Coping with Government in
Post-communist Europe (Budapest: Central European University Press, 2001).
28. GRECO, Joint First and Second Evaluation Rounds. Evaluation Report on Ukraine. Adopted by
GRECO at its 32nd Plenary meeting (Strasbourg, March 19–23, 2007), 4.
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legal acts is often difficult to assess, in part due to their overwhelming quantity’.29 The
ACN, for its part, has put forward a set of recommendations regarding the amendment
of existing laws and regulations.30
Responding to both international and national criticism, President Yushchenko issued a
presidential decree in November 2005 targeting corruption and the country’s shadow economy. The largely inefficient Anti-Corruption Coordination Committee, established in
1995, was substituted by an Interagency Commission under the National Council for Security and Defence, tasked with developing a coordinated anti-corruption policy and strategy.
Added to this, a Concept Paper ‘On the Way to Integrity’ was issued as a presidential
decree in September 2006. It describes corruption as ‘one of the most pressing problems to
be resolved in Ukraine’ and is critical of previous efforts undertaken in this area. Priority is
given to reforming the executive branch, the legislature and the judiciary.31 The Ukrainian
government was tasked with elaborating an action plan based on the Concept Paper. Assistance with the work on such a plan has been provided by the European Union and Council
of Europe through their ‘Project against Corruption in Ukraine’ (UPAC).32
Even though all parties contesting the 2007 parliamentary elections emphasised their
commitment to anti-corruption reform,33 their commitment has so far failed to translate
into firm action and tangible results.34 Yushchenko’s efforts to fight corruption have been
hampered by the recent years’ drawn-out stalemate between the president, parliament and
government.35 Besides, just like their predecessors, the Orange forces also rely on wealthy
business people for funds. Not all of these are uncorrupted.
As noted above, the international community has put considerable pressure on postcommunist states to introduce measures intended to reduce corruption. It has also
introduced a number of anti-corruption measures on its own with a view to (i) assisting
Ukrainian authorities in creating legislation and introducing legal mechanisms aimed at
reducing corruption and (ii) creating awareness amongst the Ukrainian public of the extent
as well as the negative effects of corruption. Internationally driven anti-corruption efforts in
Ukraine have not followed Michael’s model in that they have been carried out in parallel
rather than in sequence. While international organisations have primarily engaged in (i),

29. OECD, Fighting Corruption in Transition Economies. Ukraine (Paris: OECD Publishing, 2005), 15.
30. Amongst other, it recommended that Ukraine (i) update its national anti-corruption strategy with
a focus on prevention; (ii) identify systemic gaps facilitating corruption; and (iii) utilise law enforcement capacity more effectively to combat corruption. ACN, Istanbul Anti-Corruption Action Plan
for Armenia, Azerbaijan, Georgia, Kazakhstan, the Kyrgyz Republic, the Russian Federation,
Tajikistan and Ukraine. Ukraine. Update on Actions to Implement Recommendations. June 2006
(Paris: OECD, 2006).
31. The article also acknowledges the need for new legislation, revamped administrative structures,
new accountability and control structures, codes of conduct and training.
32. GRECO, Joint First and Second Evaluation Rounds, 5.
33. Neutze and Karatnycky, Corruption, Democracy and Investment in Ukraine, 24–9.
34. The Cabinet of Ministers adopted a Decree on Measures Plan on the Implementation on the Concept on a Way to Integrity (Measures Plan) in August 2007. The Plan formulates several concrete
benchmarks to be reached by 2010. In addition, it established the aims of the concept, defined the
responsible state bodies, and created an implementation timetable for each of the measures. Freedom
House in its assessment of corruption for 2008 notes that ‘despite the adoption of the Measures Plan,
corruption remains dominant in Ukrainian society’, Freedom House Report on Ukraine, 2008, http://
www.freedomhouse.org/template.cfm?page=47&nit=472&year=2008 (accessed May 2, 2009).
35. Author’s interview with political officer Dimitri Gorchakov and JSF Project Manager Andriy
Spivak, Delegation of the European Commission to Ukraine, Kyiv, June 14, 2007.

Global Crime

243

INGOs have predominantly concentrated their efforts on (ii). Some, such as the American
Bar Association’s Central European and Eurasian Law Initiative (CEELI), have done both.
The evaluation team that compiled GRECO’s (The Council of Europe’s Group of
States against Corruption) assessment of Ukraine in its 2007 report states that ‘the GET
(GRECO Evaluation Team) was pleased to note that the international community is active
in Ukraine as there is clearly a massive need for assistance and support’.36 In the end, however, it is essentially not so much a question of what type of assistance or support the international community provides, but more a question of implementation. Michael criticises
international anti-corruption initiatives for not making available financial support to those
institutions tasked with investigating and prosecuting corruption so as to make them more
efficient and independent.37 As a rule, such initiatives typically fund fora within which to
discuss corruption and ‘problems learnt’, surveys measuring public perceptions and personal exposure to corruption, various training activities, provision of expertise or other
technical assistance, and access to expert literature.38 The Council of Europe’s UPAC programme represents a typical example in this regard.39 Such activities do not necessarily
contribute to the reduction of corruption on their own, or in the short term.
The American Bar Association, for its part, has linked up with the Parliamentary
Committee on Combating Organized Crime and Corruption in the area of legislative work.
It also collaborates with the Committee and the Ministry of Justice on preparing guidelines on the UNCAC and providing ‘overviews of other international treaties and conventions to which Ukraine is a signatory’. In addition, it has established an Anti-Corruption
Coordination Initiative, which effectively acts as a forum for Ukrainian governmental agencies, the donor community and civil society, allowing them to coordinate their efforts, share
information and enter collaboration on specific projects.40
Since the second half of the 1980s, Ukrainian NGOs have successfully mobilised the
Ukrainian public against nuclear power (Zeleniy Svit)41 and dubious political regimes
(Pora!).42 For this reason, they enjoy a better reputation than NGOs in many other post-communist states. Assistance to civil society constitutes a key element in USAID’s programme
in Ukraine. USAID is currently running a 2-year $45 million anti-corruption programme
funded by the US Millennium Challenge Corporation.43 Management Systems International

36. GRECO, Joint First and Second Evaluation Rounds, 9.
37. For an assessment of the level of independence of the Ukrainian judiciary, see Walter H. Rechberger,
‘Judicial Independence in Ukraine’, in Ukraine on its Way to Europe. Interim Results of the Orange
Revolution, ed. Juliane Besters-Dilger (Frankfurt am Main: Peter Lang, 2009), 61–78.
38. Michael, quoted in Rucinschi, ‘The Flourishing Anticorruption Industry’.
39. UPAC provides funding for ‘national conferences, expertise, work-shops, round tables and in-country
training activities, study visits, surveys, awareness raising activities, translations and publications, risk
analyses, development of the terms of reference for a grant program and IT equipment & advice’.
European Commission. Council of Europe. ‘Support to good governance: Project against corruption
in Ukraine’ – UPAC. ‘Revised project summary’ (Working Draft, March 18, 2008), http://
www.coe.int/t/dg1/legalcooperation/economiccrime/corruption/Projects/UPAC/344-UPAC-Summary-Eng_March08-updated.pdf (accessed February 10, 2010).
40. For details, see www.abanet.org/rol/europe_and_eurasia/ukraine_programs.html# . . . (accessed
May 10, 2009).
41. Åse Berit Grødeland, ‘The “Greening” of Ukraine: An Assessment of the Political Significance
of the Ukrainian Green Movement 1986–1994’ (PhD-thesis, IREES, University of Glasgow,
October 1996).
42. Wilson, Ukraine’s Orange Revolution, 73–6.
43. For details, see USAID, Ukraine Country Profile (Washington, DC: USAID, November 2008),
www.usaid.gov/locations/europe_asia/countries/ua/ukraine.pdf (accessed May 10, 2009).
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(MSI), an American INGO, has been commissioned to implement a component aiming to
reduce public sector corruption through the strengthening of civil society’s ability to monitor
and expose corruption. MSI has commissioned the Kyiv International Institute of Sociology
(KIIS) to do several large-scale quantitative corruption surveys in Ukraine. It has also set up
a network of NGOs throughout the country to enable Ukrainian civil society to monitor and
expose corruption in the long term.44 The ‘Anticorruption Committee’, a local NGO, has
since 2007 been acting as Transparency International’s national contact in Ukraine.45 As a
national advocacy group it has monitored election campaigns and political party funding and
also monitored corruption in public procurement. More recently, it has been engaged in creating public awareness of corruption in higher education.46 NGO impact in areas such as
corruption advocacy and work with the public to date, however, is modest,47 considering the
financial and other assistance rendered by the international community.
Methodology
One of the first comprehensive surveys undertaken on corruption amongst the general
public and various types of local government officials in Ukraine was carried out in 1997–
1998.48 Since then surveys have regularly been conducted amongst the general public.
The largest one – a corruption baseline survey (below referred to as the MCC survey) –
took place in 2007.49 While there have been some surveys of Ukrainian elites, these as a
rule focus on one particular group – typically businessmen (BEEPS), though also judges50
have been surveyed – rather than on elites as such. What is more, they tend to be quantitative, thus missing out on the detail that qualitative surveys are able to provide.
We conducted a large-scale qualitative survey amongst elites of key importance in
preparing as well as enforcing Ukrainian anti-corruption policies and anti-corruption
legislation. The MCC survey suggests that public perceptions of corruption in Ukraine
are strongly correlated to the urban–rural divide. As elites are few and far between
in rural Ukraine, contrasting elites in urban and rural areas was not feasible. We therefore decided to conduct interviews at national and capital level (Kyiv), in one city
in West (Lviv) and one city in the East (Donetsk).51 We chose Lviv and Donetsk as

44. www.pace.org.ua (accessed May 10, 2009).
45. http://www.transparency.org/publications/newsletter/2007/march_2007/anti_corruption_work/
ukraine (accessed May 10, 2009).
46. See Business Anti-corruption Portal, http://www.business-anti-corruption.com/en/countryprofiles/europe-central-asia/ukraine/initiatives/private-anti-corruption-initiatives/ (accessed May 10,
2009).
47. Stewart suggests that ‘the EU’s expectation that Ukrainian NGOs would serve both as democratising agents and as supporting actors to achieve ENP goals has turned out to be overly ambitious in
the current environment’. Susan Stewart, ‘NGO Development in Ukraine since the Orange Revolution’, in Ukraine on Its Way to Europe. Interim Results of the Orange Revolution, ed. Juliane
Besters-Dilger (Frankfurt am Main: Peter Lang, 2009), 177–93, at 192.
48. Miller, Grødeland, and Koshechkina, Culture of Corruption?.
49. The survey was carried out by Management Systems International (MSI) and the Kyiv International Institute of Sociology (KIIS) for USAID and with funds from the Millennium Challenge
Corporation’s Threshold Country Program in Ukraine.
50. KIIS, Final Report. Survey on Corruption and Service Delivery in the Justice System in Ukraine
(Kiev: KIIS, 2006), http://www.coe.int/t/DGHL/cooperation/economiccrime/corruption/Projects/
upac/upac_en.asp (accessed May 10, 2009).
51. Ideally we would have liked to conduct interviews in Northern Ukraine, Southern Ukraine, and
the Crimea as well. For financial reasons, however, we were not able to do so.
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they are very different types of cities,52 yet similar in terms of public perceptions of
corruption.53 Altogether, we conducted a total of 84 in-depth interviews54 with the following types of elites: elected representatives, political party representatives, judges, prosecutors, representatives of local business and representatives of foreign business.55
Interviews were conducted by SOCIS according to a pre-prepared interview guide, and
tape-recorded. Complete transcripts in Russian and Ukrainian were coded and later analysed in QSR NUD*IST. Main findings appear in table-form in the text below and are
‘illustrated’ by representative quotes made by individual respondents.56
Elite perceptions of Ukrainian anti-corruption efforts
Corruption surveys as a rule either measure attitudes and experiences with ‘bribery’ or
‘corruption’. However, notions of what exactly constitutes corruption are likely to differ
across geographical and cultural borders. Therefore it is important to either clarify the
concept – to ensure that it is understood in the same way by all the respondents – or to ask
about specific types of corrupt acts.

52. Lviv is the largest city in West Ukraine, fairly ethnically homogeneous; ruled by the ‘Orange’
forces, historically and culturally rather distinct from other Ukrainian cities, and frequently referred
to as the ‘cultural capital’ of Ukraine. Lviv has been a part of Kievan Rus, the Grand Duchy of
Lithuania, the Polish half of the Commonwealth, the Austro-Hungarian Empire, the Second Polish
Republic, and the USSR after the Yalta Conference. According to the 2001 census, Lviv had a
population of 725,000 people. The large majority of these, 88%, were ethnic Ukrainians, 9% were
ethnic Russians, and 1% was ethnic Poles. See Wikipedia, http://en.wikipedia.org/wiki/Lviv
(accessed February 10, 2010). See also http://www.lvivbest.com/uk (accessed February 10, 2010).
In contrast, Donetsk is a much younger city than Lviv, ethnically more diverse, primarily Russian
speaking, heavily industrialised, and controlled by the ‘Blue’ forces. Donetsk is also the base of
former Prime Minister Viktor Yanukovych and one of Ukraine’s most powerful oligarchs, Rinat
Akhmetov. In 2007 Donetsk had a population of 1,100,000 people, making it the fifth largest city in
Ukraine. The majority of its population is Russian speaking and composed of 56.9% ethnic Ukrainians,
38.2% ethnic Russians, as well as a number of other ethnic groups. Donetsk was founded in 1869 by
Welsh businessman John Hughes, who established a steel plant and several coalmines in the region.
See Wikipedia, http://en.wikipedia.org/wiki/Donetsk (accessed February 10, 2010). See also http://
encyclopedia.stateuniversity.com/pages/6076/Donetsk.html (accessed February 10, 2010).
53. Indices created based on findings from the MCC survey, suggest that in terms of perceptions of
corruption, differences between Lviv and Donetsk are fairly small. Personal exposure to corruption, however, appears to be more common in Donetsk than in Lviv. See MSI/KIIS, Corruption in
Ukraine.
54. Interviewing was conducted between February and April 2008 as part of project no. 182628
located at CMI and funded by the Research Council of Norway. A total of 16 interviews were
carried out at national level (Kyiv), 28 at capital level (Kyiv), 20 in Lviv and 20 in Donetsk.
55. All representatives of foreign businesses interviewed, are Ukrainian nationals. The samples with
elected representatives and non-elected political party representatives are composed of party representatives both from the position and opposition. Within each elite category we conducted a total of
14 interviews.
56. Tables were constructed from the total number of answers to questions – or text units –
coded at each node (coding-category). Quotes from interviews with elected representatives are
marked ER, interviews with non-elected political party representatives are marked PP, interviews with judges are marked J, interviews with public prosecutors are marked PR, interviews
with local business representatives are marked LB, and interviews with foreign business are
marked FB. N refers to national level, K refers to Kiev, L refers to Lviv, and D refers to Donetsk.
The respondent number is also given. Thus ER-N-3 refers to elected representative at national
level number 3.
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Corruption is commonly defined as ‘the abuse of official position for personal gain’.57
While a fairly large number of our respondents indicated that corruption is essentially the
‘abuse of one’s position’, not all of them explicitly mentioned that the purpose of such
abuse is personal gain. A fairly large number of respondents associated corruption with
‘bribery’, ‘covert salary (making)’, ‘payment for kindness’, ‘payment for resolving
problems’ or ‘paying’ for (official service) – that is with some material benefit or compensation for services rendered. Business representatives – those representing local as
well as foreign companies – understood corruption almost exclusively as ‘bribery’. Others
emphasised the illegal aspect of corruption, labelling such practice as ‘illegal acts’, ‘illegal
decisions’, ‘actions above or in conflict with the law’, ‘criminal acts’ and ‘the use of public resources to get around the law’. It is worth noting that nobody associated corruption
with nepotism even though the latter is very widespread throughout Ukraine. Several
judges, prosecutors and political party representatives referred to the definition of corruption given in the law – though without actually quoting it:
Corruption is: ‘the use of (one’s) position with the aim of gaining some material profit, which
may go against the interests of the state’. (Pr-K-2) ‘to give and to receive a bribe . . . ’ (PP-K-6);
‘corruption is when (a) person does something prohibited by the law (in return) for money or
some other remuneration’. (PP-N-5); ‘(when) he/she (i.e. the official) demands some additional money . . . ’ (LB-K-6) ‘the concept defined in the law’. (J-L-13)58

Elite familiarity with Ukrainian anti-corruption efforts
The leaders of the Orange Revolution pledged to combat corruption once in power.
‘Orange’ anti-corruption efforts have primarily been promoted by the presidential administration only to be stalled in parliament or government.59 Still, several measures have
been introduced and Table 1 suggests that Ukrainian elites are generally well aware of
these.
Respondents’ statements on anti-corruption efforts may be grouped into four broad
categories, focusing on (i) specific anti-corruption programmes; (ii) various formal
measures taken to reduce corruption, such as the introduction of new, and the amendment of existing, laws or decrees, as well as staff replacements in government administration and (iii) the shortcomings of Ukrainian anti-corruption efforts, including
corruption scandals that have surfaced since the Orange Revolution. Statements indicating that respondents are aware of Ukrainian anti-corruption efforts may be put in a
separate category (iv).

57. Transparency International defines corruption as ‘misuse of entrusted power for private gain’.
See http://www.transparency.org/news_room/faq/corruption_faq (accessed May 16, 2009).
58. The 1995 Law on Combating Corruption defines corruption as ‘the unlawful active or passive
use, reception or granting of advantages, privileges by a person of authority’. GRECO, Joint First
and Second Evaluation Rounds, 8.
59. The presidential framework ‘On the Way to Integrity’, for instance, was stalled for almost a year
in the Ukrainian parliament before being approved by the cabinet in August 2007. Business AntiCorruption Portal. Ukraine. Country Profile, p. 1 of 22, www.business-anti-corruption.com/
normal.asp?pageid=250 (accessed August 29, 2008). As a result of political stalemate, the 2nd
session of the Ukrainian parliament (6th convocation), considered no more than 45 of 245 bills
proposed by the coalition agreement between BYuT and OUPSD. Only 11 of these were approved.
Ukrainian Center for Independent Political Research. Research Update: The 2008 Political Year:
Review without Lessons. . . .
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Table 1. Awareness of Ukrainian anti-corruption
initiatives (in per cent).
%
Aware of such initiatives
Not aware of such initiatives
Other statements
Don’t know
N

70
22
7
1
(105)

Note: N = total number of text units. Decimals have been
rounded up or down to the nearest whole number and
numbers therefore do not always add up to 100.

The anti-corruption programmes best known to our respondents are those introduced
in customs and the traffic police. The anti-smuggling programme, popularly referred to
as ‘Stop Contraband!’ was endorsed by the Ukrainian Cabinet of Ministers in March
2005. The programme contained provisions for instantly dismissing customs officials
reported to either demand or accept kickbacks.60 In the view of some respondents, this
campaign was launched more for show than to reduce corruption. Customs officials
replaced as a result of this programme were simply substituted with ‘equally corrupt
people’. Respondents also criticised the campaign for being ‘chaotic’, ‘unsystematic’ and
for being implemented by people not sufficiently motivated for the task. They also
questioned its impact, claiming that bribery in customs has increased rather than
decreased in recent years:61
‘“Stop Contraband!” was implemented (in customs). As a result the unofficial price for slipping across the border increased threefold’. (ER-L-13); ‘at customs stations the bribe rates
increased considerably (as a result) . . . now bribes are taken for, as they call it, “honesty and
risk”. Secondly . . . those who were controlled (before the Orange Revolution) now have the
possibility to abuse. The subjects have changed, the essence remains the same’. (ER-N-5);
“Stop Contraband!” . . . was done only for show’. (LB-L-13)

Respondents were also fairly aware of efforts introduced to reduce bribery in the traffic
police and police.62 The Ukrainian road ‘business’ has traditionally been one in which
60. The Cabinet of Ministers also passed a resolution to speed up customs clearance procedures
from 12–15 to 1–3 days. A 24 hour telephone hotline to accept complaints against customs officials
from Ukrainian importers was established somewhat earlier. Prime Minister Yulia Tymoshenko
claimed that due to previous steps taken by the Cabinet to clean up customs, state earnings had
increased 3.5 times. See ‘Ukrainian Government endorses Comprehensive “Stop Contraband!” Programme’, http://www.ukraine-eu.mfa.gov.au/eu/en/publication/print/2214.htm (accessed May 10,
2005).
61. For an assessment of anti-corruption efforts in Ukrainian customs, see Yuriy Skolotiany,
‘Valeriy Khoroshkovskiy: Prychyna vsomu – useloglynaiucha, systema koruptsia’, Dzerkalo
tyzhnia, no. 41 (720), listopada 1–8, 2008, http://www.dt.ua/1000/1550/64564/ (accessed February
10, 2010).
62. At a session with Carnegie Endowment’s Senior Associate, Andrew Kuchins, in February 2006,
Ukrainian Minister of the Interior, Yuriy Lutsenko claimed that 3500 police officers had failed an
examination and that 600 corruption cases had been launched against police. Carnegie Endowment
for International Peace. ‘Establishing the Rule of Law and Fighting Corruption. Yurii Lutsenko,
Andrew Kuchins’, Friday, February 10, 2006, http://www.carnegieendowment.org/events/
index.cfm?fa=eventDetail&id=852&&pro . . . (accessed May 10, 2009). Yuriy Lutsenko was one
of the key people orchestrating the Orange Revolution. He served as Minister of the Interior under
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everything could be bought.63 No wonder, therefore, that Ukraine has much higher accident rates than other European countries. The notoriously corrupt Ukrainian traffic police –
DAI (derzhavna avtodorozhna inspektsia)64 – was formally abolished by President Yushchenko in 2005, to be replaced by a ‘“European level” highway patrol service’.65 New traffic rules and higher fines for traffic violations were introduced in 2008.66 However, our
respondents described these as ‘chaotic’, ‘cosmetic’, and as having ‘no effect’, just like
they did when talking about anti-corruption reform in the Ukrainian customs service:
‘there were some efforts inside the police. But here in Ukraine any efforts are reduced to
changing a head – (be it) of policy (or) of region. It may simply be cosmetics – to catch a head
of policy or a head of administration who took a bribe of $300 . . . ’ (ER-L-13); ‘the fight
against corruption in the police . . . it is not an effort . . . ’. (Pr-L-14)

Finally, there was considerable awareness of efforts to clean up the state vehicle inspection. But again, perceptions were fairly negative. At best, respondents simply stated that
they were aware of such efforts. At worst, they described them as ‘half measures’, ‘having
no (real) effect’. Only one respondent, representing a foreign business, suggested that they
had led to a ‘slow improvement’.
Respondents referring to formal measures, that is, laws, decrees and replacements of
administrative staff introduced to combat corruption, held the view that such efforts are
made on paper only and that for this reason they are inefficient, producing no results:
‘you see there are many programs. But they are only on paper’. (Pr-K-8); ‘all efforts, presidential edicts (which were introduced), were declarative and produced no result’. (PP-N-2);
‘they started replacing all the officials but nothing changed. New people came to work (in the
same way) as before . . . ’. (FB-K-3)

Although the victors of the Orange Revolution came to power partly as a result of their
pledge to tackle extensive corruption, they have not been saved from corruption scandals
themselves. One of the most recent allegations of corruption was put forward by Prime Minister Tymoshenko against the national Central Bank and the presidential administration,
Yanukovych (2005–2006), but was dismissed on allegations of corruption. Lutsenko was later
cleared in court and appointed Minister of the Interior in December 2007, by Yulia Tymoshenko.
For details on the corruption scandal, see Taras Kuzio, ‘Ukraine’s Elites remain above the Law’, The
Jameston Foundation, Eurasia Daily Monitor 4, no. 147 (July 30, 2007).
63. Until recently, a vehicle inspection without an inspector was typically charged $50, while
obtaining a driver’s license without a test would be somewhat more expensive at $200–500. Should
one be so unfortunate as to run down and kill a pedestrian, charges could be avoided by paying a
$5000 bribe – split between the prosecutor and the judge – provided that the deceased had no
important friends or that his/her family had no money. See Kiev Ukraine News Blog, November 21,
2007. ‘Yushchenko: Ukraine’s Roads are Europe’s most Corrupt and Dangerous’, compiled by an
American ex-pat based on Ukrainian newspaper reports, http://blog.kievukraine.info/2007/11/yushchenko-ukraines-roads-are-europes.html (accessed May 10, 2009).
64. DAI translates as ‘give!’ in Russian, and jokes were frequently made about traffic police flagging
down cars and instructing the drivers to ‘give’ them something.
65. Valentinas Mite, ‘Ukraine: Yushchenko Orders Law-Enforcement Overhaul’, Radio Free
Europe/Radio Liberty, July 19, 2004, http://www.rferl.org/articleprintview/1060025.html (accessed
May 10, 2009); Andrew Osborn, ‘Ukraine Scraps Traffic Police to End Corrupt Fines’, The Independent, July 20, 2005, http://www.independent.co.uk/news/world/europe/ukraine-scraps-trafficpolice-to-end-corrupt-fines-499464.html (accessed February 10, 2010).
66. Oksana Bondarchuk, ‘Europe’s Deadliest Roads’, Business Ukraine, November 17, 2008, http://
www.businessukraine.com.ua/europe-s-deadliest-roads (accessed May 10, 2009).
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whom she accused of corrupt currency trading.67 Several respondents referred to earlier
corruption scandals, involving well-known politicians such as Oleksandr Zinchenko,68
Petro Poroshenko,69 Mykola Rudkovsky70 and Oleksandr Tretiakov,71 respectively:
‘(there is) no real desire to combat corruption . . . those who struggled against corruption . . .
are corrupted themselves: all these scandals (involving) Poroshenko, Zinchenko. . . ’ (PP-N4); ‘there are many examples (of corrupt officials) from the highest echelons of power –
Zinchenko, Martynyuk, Tretiakov . . . ’. (PP-L-13)

Elite assessment of anti-corruption efforts
As already noted, respondents often provided spontaneous assessments of Ukrainian anticorruption efforts when talking about their familiarity with them. When specifically asked
how they perceived Ukrainian anti-corruption initiatives, most respondents were equally
negative (Table 2).
Two main types of criticism were raised: (i) measures taken so far are inappropriate
(majority of statements), and (ii) those in charge of implementing them are not ‘qualified’
for the task. Respondents suggested that there are too many anti-corruption measures, that
they tend to be formal, lack a normative or legal foundation, frequently fail to translate
into action, and consequently that their impact is either limited or non-existent:
‘all (those) who should have been brought to responsibility for corruption . . . up to now
successfully sit in parliament and were until recently in government . . . I can not give any
example of any person who was punished for his corruption after the Orange Revolution . . . I
can give a great number of examples when someone was not punished for this at all’. (PR-N-1);
‘until at least one accusation is brought into court . . . we can’t speak about any success in
fighting corruption . . . ’. (ER-N-2)

67. See ‘Financial Fraud: Corruption Scandal over Ukraine’s Emission Money’, Global Research,
December 20, 2008, http://www.globalresearch.ca/index.php?context=va&aid=11451 (accessed
May 10, 2009).
68. Former State Secretary Oleksandr Zinchenko held a press conference in September 2005 at
which he declared his resignation and alleged that several key officials close to President Yushchenko
were corrupt. The press conference brought about a political crisis. The mentioned officials either
resigned or were dismissed by Yushenko, while Prime Minister Yuliya Tymoshenko and her cabinet
were fired. Zinchenko served as Secretary of State for President Yushchenko in 2005. He resigned in
protest against alleged corruption amongst officials close to the President. His resignation triggered
a set of dismissals, and Tymoshenko’s government was fired.
69. Ukrainian businessman and politician Petro Poroshenko was appointed Secretary of the National
Security and Defence Council in 2004. He was dismissed in September 2005, following allegations
made by Former Secretary of State, Oleksandr Zinchenko. Poroshenko was re-elected to parliament
in March 2006 and currently chairs the parliamentary committee on finance and banking.
70. Former Minister of Transport, Mykola Rudkovsky, was arrested in February 2009 on allegations
that he had misappropriated some $200,000 to fund three chartered flights abroad. The Ministry of
the Interior in addition filed criminal charges against him for allegedly having pilfered ministry
property worth some $1.7 million. ‘Former Minister jailed in Probe’, Ukrainians, February 14,
2008, www.ukrainians.ca/political-news/403-former-minister-jailed-in-probe.html (accessed May
10, 2009).
71. Former first aide to the president, Oleksandr Tretiakov, was one of the high-ranking officials
whom Former Secretary of State, Oleksandr Zinchenko accused of corruption. The Ukrainian parliamentary commission on organised crime and corruption declared the accusations against Tretiakov
and former Minister of Transport, Yevhen Chervonenko, as ‘groundless’ in late 2005. ‘UkraineParliament-Commission-Corruption-Power’, Ukraine News, November 30, 2005.
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Table 2. Assessment of Ukrainian
anti-corruption initiatives (in per cent).
%
Positive
Mix
Negative
Other
DK
N

19
3
49
25
3
(59)

Note: N = total number of text units. Decimals have been rounded up or down to the
nearest whole number and numbers therefore do not always add up to 100.

Those in charge of fighting corruption were generally perceived in a rather negative manner, and were frequently referred to as ‘corrupt people’. Scandals involving higher-ups, frequently changing governments and lack of political co-operation between the position and
opposition were also referred to in this regard. In contrast, none of the respondents
referred to staff shortages and inexperienced staff:72
‘there were many intensive efforts . . . to prevent corruption phenomena in (state) administration. I can’t say they gave significant results . . . ’ (ER-K-6); ‘we see impunity in the highest
echelons of power . . . ’. (PR-D-11)

Respondents who thought anti-corruption efforts after the Orange Revolution have been
positive, on the other hand, expressed their content without being overtly specific. They
thought there ‘had been changes’, that there ‘had been some results’, ‘more results’ (as a
result of more actions), that efforts to curb corruption had become ‘more effective’ or
‘stronger’ or that efforts ‘had been successful but not sufficient’.
None of the respondents made any references to internationally driven anti-corruption
efforts involving NGOs, nor did they refer to surveys on corruption. There were also
surprisingly few mentions of anti-corruption measures undertaken in the respondents’
own sectors. There may be a number of reasons for this. Respondents may simply not be
aware of anti-corruption efforts undertaken by the international community as these are
poorly advertised to the non-expert audience. Alternatively, the absence of such statements may simply reflect the fact that anti-corruption efforts initiated by the international
community are carried out by ‘local’ government and other bodies and consequently primarily identified with these. Elites probably find it easier to talk about efforts to combat
corruption in sectors other than their own. It is perhaps more worrying that Ukrainian
elites do not seem to be aware of NGO-driven anti-corruption efforts, given that such
NGOs are meant to create public awareness on the negative effects of corruption and also
engage in advocacy work to bolster national and local anti-corruption efforts.

72. The Parliamentary Committee on the Struggle against Organized Crime and Corruption, for
instance, recently assessed the performance of the SBU’s Main Directorate on the Struggle against
Corruption and Organised Crime as ‘unsatisfactory’ due to staff shortages, inexperienced staff, poor
staff recruitment procedures, incorrectly set priorities, and insufficient interaction between national
and foreign law enforcement bodies. Eurasian Security Services Daily Review, October 12, 2008,
www.axisglobe.com/article.asp?article=1668 (accessed May 4, 2009).
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Elite perceptions of how best to combat corruption
Although most respondents thought the judiciary was the most corrupt sector in
Ukraine,73 when asked how best to reduce corruption, the majority still favoured ‘legal’
measures. ‘Cultural’ measures were also favoured by a fairly large number of respondents.
The latter were particularly popular amongst representatives of local business. ‘Political’,
‘administrative’ and ‘socio-economic’ measures aimed at improving living standards and
combat corruption, trailed rather far behind. We will return to these measures in more
detail, below (Table 3).
Respondents favouring legal measures primarily held the view that current legislation
should be changed or replaced:
‘I think that legislation concerning the struggle against corruption should first be improved’.
(J-L-12); ‘some (new) laws should be issued’. (LB-D-10); ‘the laws should be maximally
approximated to real life, to common sense. Second, they should provide the means of
monitoring the observation of the law. And third, they should provide a possibility to defend
someone’s rights in court’. (FB-L-12)

Michael argues that amending old, and introducing new, legislation is not all that
effective.74 In Ukraine a more serious problem is access to existing legislation. Legal texts
are generally difficult to get hold of. Even legal professionals do not always have access to
relevant legislation. Although the State Judicial Administration is responsible for providing such access, in practice – due to a lack of funds – most judges have to purchase legal

Table 3. Preferred methods of fighting corruption in
Ukraine (in per cent).
%
Legal
Political
Socio-economic
Cultural
Administrative – incl. staff changes
Other
DK
N

25
19
16
15
6
19
0
(216)

Note: N = total number of text units. Decimals have been
rounded up or down to the nearest whole number and numbers therefore do not always add up to 100.

73. Grødeland, ‘Cultural Constants, Corruption and the Orange Revolution’. Freedom House in its
2008 Assessment of Ukraine note that the Ukrainian judiciary suffer from the following weaknesses:
(i) lack of public respect for court decisions and the judicial system as a whole; (ii) insufficient funding
of the court system; and (iii) an inefficient and non-transparent process of appointing judges. According to the report ‘these problems remained untouched during 2007. The dismissal of the prosecutor
general in May, along with the Constitutional Court decision revoking the president’s right to appoint
and dismiss heads and deputy heads of courts, led to imbalances in the overall judicial framework and
raised broad public discussion over the need to reform the judicial system. Unfortunately, preoccupation with the election campaign and the subsequent process of creating a coalition drew main political
players away from creating real initiatives’. Freedom House report on Ukraine, 2008, http://
www.freedomhouse.org/template.cfm?page=47&nit=472&year=2008 (accessed May 2, 2009).
74. Michael, quoted in Rucinschi, ‘The Flourishing Anticorruption Industry’.
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texts at their own expense.75 As familiarity with the law is limited,76 observing the law is
not the easiest of tasks. Possibly for this reason a fairly large share of our respondents
favoured proper ‘implementation’ and ‘observation’ of the law as well as adequate ‘control’.
Violations of the law should in their view be properly punished:
‘first of all laws must be observed and for that certain steps need to be made . . . ’ (ER-N-3);
‘there are many laws that are not applied because there are no government resolutions regulating
the implementation of laws . . . ’ (Pr-L-12); ‘if a high-ranking official commits a crime . . .
proceedings must be instituted against him . . . ’ (Pr-K-8); ‘tougher punishment for corrupt
acts . . . ’. (PP-N-4)

Ukrainians are generally unfamiliar with the law. Their trust in it is also limited.77 Is it the
unfamiliarity that breeds distrust or is it the lack of trust in the law that makes people less
prone to familiarise themselves with it in the first place? Given the difficulty even legal
professionals encounter in gaining access to relevant legislation,78 the former explanation
comes across as being the most plausible. Statements made by our respondents lend
some support to this view. Respondents also thought citizens distrust laws as they contain
loopholes, are constantly changing, are interpreted incorrectly, and/or may easily be
evaded:
‘I think people in Ukraine are generally unfamiliar with laws and do not trust them . . . ’ (ERN-1); ‘(people) are not aware of their rights and obligations and for this reason they cannot
use the law’. (FB-D-10); ‘I think people are totally unfamiliar with the law . . . the laws are
constantly changing . . . ’ (J-D-9); ‘naturally they do not trust the law . . . because . . . different
laws contradict each other . . . ’ (LB-K-4); ‘laws are interpreted incorrectly, we cannot rely on
them’. (PP-D-10)

Acknowledging citizens’ lack of familiarity with, and trust in, the law, some respondents
called for the introduction of long-term measures, such as educating people about the law
and forming a legal culture, as prerequisites for reducing corruption. By ‘legal culture’ they
primarily understand a culture of ‘law-abidingness’.79 Some support was also voiced for
reducing the powers of judges and prosecutors, promoting the rule of law and implementing the constitution:
‘only legal culture, legal education obtained in school and precise laws (can combat corruption)’. (Pr-N-6); ‘one should reform the judicial branch of power . . . ’ (PP-N-2); ‘(people) lost
trust in justice . . . you will not go to the police if you have no money. You will not go to the
prosecutor’s office without money because your question will not be resolved. No money
(means) no answer to the question’. (Pr-D-10); ‘. . . limiting the authority of the judges . . .
such people consider themselves sovereign rulers and they do what they want’. (PP-N-4);
‘honesty and legality, correctness of court and judicial activity in Ukraine are the first and
most important . . . having changed the court we can improve the legal situation in Ukraine’.
(PR-N-1)

75. Rechberger, ‘Judicial Independence in Ukraine’, 76.
76. Grødeland, ‘Cultural Constants, Corruption and the Orange Revolution’, 85–6.
77. Grødeland, ‘Cultural Constants, Corruption and the Orange Revolution’.
78. Rechberger, ‘Judicial Independence in Ukraine’, 76.
79. Legal culture may be defined as a ‘way of describing relatively stable patterns of legally oriented
social behaviour and attitudes’. Nelken, ‘Using the Concept of Legal Culture’.
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Respondents favouring political measures called for a thorough overhaul of the Ukrainian
political system. They thought there is a need for strengthening the power of Ukraine’s
political leadership and streamlining the power vertical to improve its performance.80 In
the opinion of one respondent, what Ukraine needs is a strong hand (‘a dictator’) and more
and better control of Ukrainian politicians:
‘(there should be) clear and strict demands on behalf of the President to the power ministers’.
(ER-K-8); ‘the state vertical . . . should be strengthened. Strong dictatorship should be applied
. . . there should be a stronger executive power with wider authorities . . . ’ (LB-L-12); ‘the
political system needs to be changed because the present political system makes both state
officials and ordinary people use corruption in their (mutual) relations’. (ER-N-4); ‘well, there
is a perfect way: totalitarianism, but it will pull off our common way of life . . . ’. (PP-L-12)

Respondents also called for better quality and more responsible politicians. Top politicians should set a good example and also be more accessible to the Ukrainian people.
Better control of elected representatives could be achieved by lifting deputy immunity
and change the election system. This, in turn, would transform Ukraine into a more transparent and democratic society. Finally, calls were made for improving the level of political
culture:
‘first of all it is necessary to raise the level of political culture . . . the executive power has to
be in the hands of people who care about their reputation . . . who understand that their honest
name is the largest (political) capital . . . ’ (ER-N-2); ‘if people see that corruption is being
fought at the top level, (they) will start contributing to this (fight) more energetically . . . ’
(Pr-K-8); ‘there should be more institutions that control power. Abolishing deputy immunity
is one of the possibilities’. (ER-D-10)

There was limited support for special anti-corruption bodies tasked with reducing
corruption in Ukraine. However, Ukraine could do with ‘an anti-corruption campaign’,
‘an all-Ukrainian anti-corruption campaign’ or even ‘a global anti-corruption campaign’,
which in turn requires a proper and comprehensive plan.
The third type of measures required to curb corruption that our respondents identified
may be referred to as socio-economic measures. Mauro notes that ‘corruption discourages
investment, limits economic growth, and alters the composition of government spending,
often to the detriment of future economic growth’. He also points out that low wages in the
civil service relative to wages in the private sector constitute a source of low-level corruption.81 There also appears to be a link between GDP per capita, communist-style, and to
some extent also illegitimate, lobbying.82 Not surprisingly, therefore, respondents argued
in favour of improving people’s – including those of state officials and judges – socioeconomic conditions in order to reduce corruption. However, none of them had any specific ideas as to how this could be achieved.
In a study of Ukrainian judges, Rechberger notes that judges receive inadequate remuneration for their work. As both remuneration and access to state-supplied housing – a
80. Measures listed to facilitate stronger government include the ‘improvement of the power vertical’, ‘a strong power vertical’, ‘a united power vertical’, ‘unified political power’, ‘reconsidered
government functions’, ‘state regulation’, and ‘less high level power groups’.
81. Paulo Mauro, Why Worry About Corruption? (Washington, DC: IMF, Economic Issues 6, 1997),
3–5.
82. Åse Berit Grødeland, ‘Political Lobbying in Post-Communist States’ (Article currently being
reviewed by Slavic Review – and available from the author upon request.)
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benefit bestowed upon judges – depend on the executive, local government has put itself
in a position where it can exert ‘undue influence on judges, because in practice they have
the power to decide when and how this benefit (i.e. state-supplied housing) is provided’.83
Our data lend some support to Rechberger’s observations. One respondent who is himself
a judge held the view that the social and economic conditions of judges will have to be
raised if the courts are to effectively combat corruption. Only a limited number of
respondents thought staff replacements would improve matters. Those who did, called for
‘professionals’ to be placed in positions tasked with combating corruption – implicitly
suggesting that those holding such positions at present are not up for the task:
‘(one should) fight against poverty, because poverty generates corruption’. (ER-N-3); ‘state
officials who are responsible for something in the country should get a salary (that is so) . . .
high (that they) will not be willing to receive a bribe . . . ’ (FB-D-7); ‘it is still necessary to
provide professionals to those organs and structures that would be busy fighting corruption . . .
it is necessary to prepare personnel . . . ’. (Pr-K-4)

In the end, however, the success or failure of such efforts is linked to ‘culture’, be it
individual, institutional or political. Enhancing public awareness – including by raising
new generations in a different mould and providing children with proper education in
school – was perceived as a highly popular measure. In addition, respondents specifically
argued in favour of strengthening ‘national consciousness’, ‘national mentality’ and ‘cultural
standards’. Some even called for a ‘national catharsis’. Yet others were somewhat more
resigned, hoping that time would do its job. A small minority held the view that nothing
could be done – that is that corruption in Ukraine is endemic. These views should be taken
as an acknowledgement on the part of Ukraine’s elites that corrupt behaviour has deeper
root-causes and that these must be addressed to successfully combat corruption. Longterm measures specifically targeting these root-causes must therefore accompany more
short-term measures targeting corruption as such. Respondents emphasised that there can
be no short-term fix:
‘there is already a certain generation that has grown on this corruption. They just don’t imagine
that it’s possible to live differently and I think it is not that easy to change this consciousness
. . . ’ (J-K-6); ‘(anti-corruption work) starting with the upbringing of children in the family, at
school and in the institute’. (LB-L-14); ‘first we must outlive a certain national catharsis
(acknowledging) that it’s impossible to live like this any more. It should come from the
people . . . ’ (ER-N-5); ‘more than one generation should pass . . . it is still passed on with the
mother’s milk . . . ’ (J-D-9); ‘it is (the) mentality . . . maybe it will change in 100 years . . . ’
(J-K-1); ‘really nothing (can be done). For this purpose, DNA must be changed’. (LB-K-4)

Elite preferences regarding who should be responsible for anti-corruption efforts
Ukrainian experts occasionally voice their assessment of anti-corruption efforts and their
suggestions regarding how best to combat corruption, in the local media or in various
expert reports.84 We know less about their preferences regarding who should actually be

83. Rechberger, ‘Judicial Independence in Ukraine’, 72–3.
84. See, for instance, Serhii Rakhmanin, ‘Dobri namiry?’, Dzerkalo tyzhnia, no. 20 (649), travnia
26–chervnia 1, 2007, http://www.dt.ua/1000/1550/59415/ (accessed February 10, 2010); Liudmyla
Shangina, ‘. . . I rik pry tsiy vladi, abo den’ lososia’, Dzerkalo nedeli, no. 28 (657), serpnia 4–10,
2007, http://www.dt.ua/1000/1550/60021/ (accessed February 10, 2010); Ukrainian academic
Yevhen Nevmerzytskiy and political scientist, Andriy Saphonenko have also written on corruption,

Global Crime

255

Table 4. Who should be in charge of fighting corruption in Ukraine
(in per cent).
%
Government
President
Special and independent anti-corruption body
Society at large (i.e. the general public)
Parliament
Judiciary
Police
Foreign donors, foreign experts
Other
DK
N

20
17
11
10
9
9
3
1
19
2
(174)

Note: N = total number of text units. Decimals have been rounded up or down
to the nearest whole number and numbers therefore do not always add up
to 100.

in charge of these efforts. As shown above, Ukrainian elites are not particularly satisfied
with anti-corruption efforts carried out by these institutions and organisations to date. It is
therefore useful to investigate preferences on the part of the elites regarding (i) who
should be in charge of anti-corruption efforts, (ii) their level of trust in these institutions
and (iii) their reasons for trusting or distrusting them. Then if institutions supervising anticorruption efforts are not trusted, the specific policies undertaken by them are less likely
to be complied with – even if the quality of the measures targeting corruption are
improved.
Anti-corruption activities in Ukraine after the Orange Revolution have been the shared
responsibility of the president, government, parliament and the judiciary. The international community has also been fairly active. The latter’s efforts have primarily been
carried out through INGOs and local NGOs. As seen in Tables 4 and 5, the executive –
that is the president and the government – were perceived as the most appropriate hosts of
Ukrainian anti-corruption efforts. While the president enjoys a high level of trust amongst
elites, government trails somewhat behind. In the view of our respondents a special anticorruption body, independent of existing political structures and entrusted with widespread powers, would also be useful. Ukrainian elites acknowledge the role of society at
large in the struggle against corruption.
Respondents preferring the president to be in charge of domestic anti-corruption
efforts pointed out that the presidency is the highest office in the country – an office
vested with considerable power. Those preferring the government to take on this task had
in mind either the Cabinet of Ministers (majority of statements) or specific branches of
government such as the Ministry of the Interior or the Security Service of Ukraine (SBU).
A fair share of the respondents preferred both. Since the Orange Revolution, relations
between president, government and parliament have been strained. More often than not,
these institutions have pulled in different directions. As a result, a number of anti-corruption
but their works are not publicly accessible on the internet. See Halyna Kokhan, ‘The Challenges of
Political Corruption in Ukraine’ (paper prepared for the Changing Europe Summer School III.
Central and Eastern Europe in a Globalized World, Bremen, July 28–August 2, 2008), http://
www.changing-europe.org/download/Summer_School_2008/Kokhan.pdf (accessed July 22, 2009).
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Table 5. Trust in institutions (in per cent).

President of Ukraine
Local business
Media
NGOs
Parliament
Government
Judiciary
Foreign business
Government officials
Public prosecutors
Foreign donors
Public procurement officials
Other
DK
N

Most (%)

Least (%)

Net dif (%)

18
12
10
9
8
7
7
7
4
2
2
n.a.
11
2
(123)

9
2
12
1
7
11
17
n.a.
6
10
5
6
10
4
(112)

9
10
−2
8
1
−4
−10
7
−2
−8
−3
−6
−10
−2

Note: N = total number of text units. Decimals have been rounded up or down to the nearest
whole number and numbers therefore do not always add up to 100.

initiatives have been stalled. In terms of trust, the Ukrainian president enjoys considerably
more trust amongst elites than does the government. The net difference between high and
low trust in these institutions is 9% for the president and −4% for the government. Trust in
both the president and government is primarily linked to the personalities of President
Yushchenko and Prime Minister Tymoshenko. Anti-corruption efforts are initiated by the
most trusted institution (i.e. the president), whereas one of the least trusted institutions (i.e.
the government) is responsible for implementing them:
‘(the initiative must come from) the President . . . because he is the head of state . . . the leader
of the nation . . . ’ (ER-N-2); ‘let it be the President and the Prime Minister, in an informal
way . . . these people, their subordinated systems should show that they do not use corruption
and live with the help of those means that they have, and that they do not buy suits for 15,000
(hryvnia) on 3,000 hryvnia salaries’. (Pr-K-7); ‘I trust the president most of all . . . the president is a person who keeps his word . . . ’ (Pr-D-10); ‘because the President tries to do something . . . and the parliament and government don’t’. (J-D-10); ‘the head of the government
commands the bigger respect . . . the name of the prime minister – Julia Tymoshenko – speaks
for itself . . . ’ (ER-L-12); ‘at present (the government’s) policy is open. They strive to make it
transparent . . . ’. (LB-K-3)

As already noted, legal measures are the most preferred measure in combating corruption.
More specifically, such measures include better or new legislation, better law enforcement
and proper punishment for corrupt behaviour. Some respondents therefore thought the
judiciary should be in charge of anti-corruption efforts. However, Ukrainian elites are
highly critical of judges and to some extent also of public prosecutors.85 Both groups
received the lowest net scores for trust (i.e. the difference in per cent between trust and
distrust), at −10% and −8%, respectively. While a fair share of the respondents voiced their
distrust in courts without explicitly stating why, the majority indicated that their lack of trust
85. Although judges also received a reasonably good score for high trust, most of the statements
suggesting that judges may be trusted, were generated by the judges themselves. Four judges, two
prosecutors and one elected official expressed high trust in judges.

Global Crime

257

in judges is due to corruption. In their view, ‘everything is for sale’ in Ukrainian courts.
Courts are plagued by ‘bribery’, and (legal) ‘problems cannot be solved without money’:
‘the judiciary would be the best, but it is the most corrupt . . . ’ (ER-N-5); ‘I have the least
belief in judges and public prosecutors, because corruption is very developed (in the judiciary)’. (LB-D-8); ‘I don’t trust judges very much since in our country everything can be
bought and sold’. (FB-K-3); ‘I trust judges less because there is corruption (in courts). If you
have no money you cannot approach (the court) . . . ’. (Pr-D-10)

Despite having launched a large number of anti-corruption efforts, neither foreign donors
and anti-corruption experts nor local NGOs were perceived as appropriate anti-corruption
fighters – even though the latter enjoy considerable trust in Ukrainian society. As concerns
the former, Ukrainian elites may resent interference from abroad. Or they may simply not
be aware of anti-corruption efforts made on the part of the international community, as
such efforts target expert audiences rather than society as such. Our data show that
Ukrainian elites are wary of the motives attached to foreign development assistance:
‘(I trust) international donors (the least), because they defend their own interests’. (FB-D-8);
‘one cannot deal with charity in the political sphere. Such people . . . lobby their program,
(their) points of view, therefore I trust them the least’. (Pr-K-5)

Foreign donors in general and American ones in particular, have a preference for involving
civil society organisations in anti-corruption efforts. Evidence from post-communist states in
South East Europe suggest that anti-corruption NGOs fail to properly coordinate their
activities, largely fail to engage the public and also fail to influence state institutions
responsible for national anti-corruption efforts.86 What is more, in many post-communist
states NGOs are generally perceived with suspicion given their close links with the international donor community87 and their generally closed nature.88 Although donors claim
that the NGOs they support do achieve results, few independent reports corroborate such
claims.89 Still, local NGOs enjoy considerable trust amongst Ukrainian elites. However,
the latter do not suggest that NGOs should engage in anti-corruption efforts. Besides, none
of them referred to anti-corruption activities when explaining why they trust or distrust
Ukrainian NGOs. Ukrainian elites predominantly trust NGOs because they are independent of the authorities and for having no vested interests of their own:
‘I think that non-governmental organizations are the most trustworthy. If they are real nongovernmental organizations then they really do not depend on anybody’. (Pr-D-9); ‘I trust
NGOs the most, because they . . . have no power, no seats . . . ’ (J-D-9); ‘I am more inclined

86. Martin Tisne and Daniel Smilov, From the Ground Up. Assessing the Record of Anticorruption
Assistance in Southeastern Europe (Budapest: CPS Policy Studies Series, 2004).
87. Grødeland, ‘Public Perceptions of Non-Governmental Organisations’; ‘Russia extends Deadline
for Obligatory NGOs Registration’, Moscow News, October 26, 2006, http://www.mosnews.com/
news/2006/10/26/deadline.shtml (accessed December 5, 2006).
88. Grødeland, ‘Public Perceptions of Non-Governmental Organisations’.
89. Home-grown Ukrainian NGOs receiving limited funding from abroad and having properly
committed activists in their midsts appear to have been more successful than ‘donor-created’ NGOs –
with the exception of NGOs such as ‘Pora!’ that were actively engaged in the Orange Revolution
and also fairly heavily supported from abroad. Grødeland, ‘“Greening” of Ukraine’; Wilson,
Ukraine’s Orange Revolution, 183–9; Katalin E. Koncz, ed., NGO Sustainability in Central Europe:
Helping Civil Society Survive (Budapest: Opoen Society Institute, 2005).
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to trust non-governmental organizations, though I wouldn’t say that . . . (my trust in them) is
absolute . . . ’. (PP-N-1)

We have earlier argued that in order to enhance the impact of anti-corruption efforts these
must address not only the manifestations of corruption but also their root causes. Informal
practice facilitating corruption is deeply embedded in Ukrainian national culture and the
communist past.90 Anti-corruption measures must therefore also target the mindset of
Ukrainian citizens – be they elites or ordinary people. A fairly large share of the statements made by our respondents suggests that a prerequisite for reducing corruption is that
society at large be transformed. This finding resonates well with their notion that ‘mentality’
causes people to behave in a corrupt manner and that for this reason legal and institutional
measures are in themselves not sufficient to fight corruption. From our respondents’ statements it is clear that awareness of the negative effects of corruption will have to emerge
from within society itself. Such awareness cannot be imposed upon society from the outside and there can be no short cuts or easy solutions:
‘our society has to mature from within . . . ’ (LB-K-6); ‘(ordinary) people must understand
that they should be in charge of this fight, because . . . the authorities cannot initiate this as
they are . . . corrupt’. (ER-N-3); ‘everybody (should be in charge of the struggle against
corruption), starting with the cleaner and ending with the President’. (FB-K-2); ‘everybody
should do this (i.e. fight corruption) together. A single person (on his own) won’t do this’.
(PP-K-7)

Conclusions
Anti-corruption programmes in post-communist states have primarily been introduced as
a result of pressure on the part of the international community – i.e. ‘exported’. In some
instances such pressure has been resisted by local political elites who have vested interests
in maintaining the status quo. In other instances it has proven difficult to ‘translate’ vague
and all-inclusive anti-corruption programmes into viable anti-corruption policies. Lack of
sensitivity to local cultures has further complicated this task. Four factors seem to be
particularly relevant as regards the success or failure of Ukrainian anti-corruption efforts:
(i) the design and content of the anti-corruption measures; (ii) absence or presence of
political will to implement such measures; (iii) public awareness of, and support for, anticorruption measures and (iv) adequate responses to corrupt individuals, in accordance
with current legislation.
As regards the design and content of the anti-corruption measures, Ukraine has been
under considerable external pressure to reduce corruption. As a non EU applicant state it
has not been formally required to adopt the EU’s anti-corruption acquis. However, the EU
has, through its European Neighbourhood Policy exerted considerable pressure on Ukraine
to reduce corruption. The EU and the Council of Europe have actively supported Ukrainian
national anti-corruption efforts through its UPAC programme and exposing Ukraine to peer
pressure through GRECO. Anti-corruption efforts implemented by Ukrainian authorities
thus appear to be the result of ‘best practices’ having been ‘exported’ rather than ‘imported’
to Ukraine. These efforts appear not to have been adequately tailored to suit local conditions. A local business representative indignantly stated that ‘it seems to me that all of them
(i.e. the anti-corruption decrees) were made on the order from abroad’ (LB-L-14).

90. Grødeland and Aasland, Informality and Informal Practices.
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As already noted, international anti-corruption requirements cover a large number of
areas and are fairly vague. In addition, they are not sufficiently sensitive to the cultural
context – individual as well as institutional – into which they are being introduced. Consequently, ‘translating’ them into effective policies ‘on the ground’ is not easy. The discontent expressed by our respondents when referring to Ukrainian anti-corruption policies
may in part reflect such problems of ‘translation’. Added to this, despite the expressed will
of the Ukrainian president and later also government to combat corruption and despite the
expressed commitment on the part of all major political parties during the 2007 election
campaign to engage in anti-corruption efforts,91 results have been few and far between.
What is more, Ukraine has since the Orange Revolution been plagued by several corruption scandals. Some of the statements made by our respondents seem to suggest that corruption levels dropped sharply immediately after the Orange Revolution as people feared
the consequences of being corrupt given the new regime’s pledge to combat corruption.
Once convinced that corruption would not automatically result in punishment, however,
the situation soon returned to ‘normal’. Ukraine’s score on Transparency International’s
Corruption Perceptions Index, however, has slightly improved since the Orange Revolution,92 suggesting that the latter has had some impact on corruption levels. Absence of
political will when it comes to implementing anti-corruption policies is a problem
throughout the post-communist world. This was also the case in Ukraine before the Orange
Revolution.93 Ukrainian elites consider it to be largely absent also at present.94
As regards elite awareness of, and support for, anti-corruption measures awareness is
fairly extensive. However, it has not translated into any significant support neither for the
institutions in charge of implementing the measures, nor for the measures themselves.
Such measures are perceived as inadequate and the people responsible for implementing
them are perceived as incompetent or corrupt. What is more, most of the institutions
responsible for Ukrainian anti-corruption efforts enjoy limited trust amongst Ukrainian
elites. Lack of trust seems primarily to be a result not only of the perceived quality of the
anti-corruption measures as such, or the qualifications of those in charge of implementing
them. However, the fact that corrupt behaviour rarely results in criminal proceedings does
not help matters. To the extent corrupt officials are dismissed, they seem to simply be
replaced by equally corrupt officials. Consequently there are no incentives for not being
corrupt. The preference on the part of the majority of our respondents to fight corruption
by enforcing existing laws should be understood against this backdrop. As such they also
lend some support to Michael’s argument that the most effective manner in which to curb
corruption is to ensure that judicial institutions work – that is that they are sufficiently
independent and provided with adequate resources to properly investigate, prosecute and
sanction corrupt behaviour.
In our view, an important flaw of Ukrainian anti-corruption policies is that they fail to
address the root causes of corruption – such as informal behaviour shaped by social norms
91. For an overview of the anti-corruption platforms of Ukrainian political parties ahead of the 2007
parliamentary elections, see Neutze and Karatnycky, Corruption, Democracy and Investment in
Ukraine, 24–9.
92. See note 2.
93. Wilson refers to estimates suggesting that 300 out of the 450 Ukrainian MPs who entered parliament in 2002 were dollar millionaires. Wilson, Ukraine’s Orange Revolution,149.
94. Grødeland, ‘Cultural Constants, Corruption and the Orange Revolution’, 97: some 49% of all
statements given in response to the question ‘do you think there is sufficient political will in this
country to reduce the level of corruption?’ suggested that such will is absent, though 32% suggested
the opposite.
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rooted in the country’s historical, cultural and political past. As we have shown previously, such behaviour to quite some extent motivates corrupt practice. Survey data indicate
that Ukrainians are generally negative to corruption. However although they are against
being forced to give bribes they are not necessarily against voluntarily giving them to
somebody if this might help them solve their problems (faster) or to gain unlawful advantages.95 It would therefore be wrong to refer to Ukrainian citizens simply as victims of
corruption. They are also accomplices.96 Added to this, to the extent Ukrainian citizens
perceive corruption as a problem, they have no real incentive to discontinue giving bribes
themselves as long as they perceive other people as being corrupt. The prisoner’s dilemma
is thus a very real dilemma for many Ukrainians and not one which is likely to find a solution in the near future.
In their effort to introduce swift political, economic and judicial reform in the former
communist states and consequently turn them into Western-style democracies, international organisations and foreign donors have at best overlooked, at worst ignored, the need
to accompany such efforts with measures aimed to change the mindset both of those in
charge of implementing these measures as well as those affected by them. Our respondents’ preference for fighting corruption also by changing people’s ‘mentality’ and ‘society
at large’, as well as their call for involving the general public in anti-corruption efforts to
bring about such change, should be acknowledged and endorsed. Efforts in this direction
will, as respondents rightly point out, have to be long-term and they are not likely to
produce immediate results. Building awareness around corruption as an issue is a prioritised issue on the part of the international community. Seeking to build awareness through
internationally funded ‘designer’ NGOs may not be the most suitable, indeed not even the
only, suitable forum. Some of our respondents suggested that involving the Orthodox
Church may be an appropriate alternative.
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The article aims at analysing the transfer of anti-corruption norms and standards as
well as the instrumental use of anti-corruption efforts in Georgia. Drawing on the literature on anthropology and development, I use Georgia as a case study to analyse
how an anti-corruption discourse is translated into local agendas. In the first part, I
analyse three different perspectives on the fight against corruption in Georgia. In the
second part, I examine three different types of anti-corruption interventions to illustrate the various agendas pursued by actors in the anti-corruption field. First, I study
the implementation of the national anti-corruption strategy as an example of a conflict
between two actors (government and international organisation) to assert the pre-eminence of a particular anti-corruption expertise. Second, I examine the reform of the
Chamber of Control of Georgia (CCG), in particular the confrontation between the
CCG and the Ministry of Education (MoE) in 2007, as an example of how an external
anti-corruption agenda is adapted to local political struggles. Third, I analyse civil
society anti-corruption projects as examples of the attempt to maintain a particular
donor discourse.
Keywords: anti-corruption; Georgia; anthropology and development; external interventions

Introduction
The article uses the literature on anthropology and development as a framework to study
the transfer of anti-corruption norms and standards in developing and transition countries.1
Anthropological studies of development challenge homogeneous views of development,
notably two different approaches.2 The first approach is instrumental and understands
development policy as rational problem-solving. Anti-corruption research promoted by
the World Bank reflects knowledge derived from the practice and the collection of empirical data that aims at being applied. The purpose of anti-corruption research is thus to
gather sufficient documentation about situations and trends in order to draw practical
recommendations for future anti-corruption work. This knowledge accumulation aimed at

*Email: lilidipuppo@gmail.com
1. See David Lewis and David Mosse, ‘Encountering Order and Disjuncture: Contemporary Anthropological Perspectives on the Organisation of Development’, Oxford Development Studies 34, no. 1
(2006): 1–13; Benedetta Rossi, ‘Revisiting Foucauldian Approaches: Power Dynamics in Development
Projects’, Journal of Development Studies 40, no. 6 (2004): 1–29; and Norman Long, ‘An ActorOriented Approach to Development Intervention’ (background paper prepared for APO meeting,
Tokyo, April 22–26, 2002); Barbara Orlandini, ‘Consuming Good Governance in Thailand’, The
European Journal of Development Research 15, no. 2 (2003): 16–43(28).
2. See Lewis and Mosse, ‘Encountering Order and Disjuncture’; Rossi, ‘Revisiting Foucauldian
Approaches’.
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identifying ‘best practices’ is often separated from the social and political contexts of a
given country, as the objective is to develop universal instruments. The second critical or
deconstructionist approach inspired by Michel Foucault’s work on discourse as power
assumes that development ‘problems’ are constructed.3 Development is seen as a rationalising discourse concealing hidden agendas, for example a neo-liberal agenda, behind the
veil of rational problem-solving. Critical approaches to anti-corruption are not interested
in ways of improving these programmes, as they understand anti-corruption interventions
as vehicles to promote certain interests.
Anthropologists may operate with both these approaches, but they also assume the
heterogeneity of the local context and the multiplicity of interests. Local actors do not
react in a uniform way to the export of external norms and standards, merely by resisting
or accepting them. They follow various trajectories to translate and appropriate these
development products. Orlandini refers to ‘consumer practices’ in her analysis of the
appropriation of the concept of good governance in Thailand.4 Different actors in Thailand seize this concept, a process resulting in the existence of several ‘good governances’.
Similarly, in Georgia, an external anti-corruption discourse is appropriated in various
ways. Local actors attribute different meanings to the fight against corruption, creatively
assembling references to global standards with local meanings. My analysis of anti-corruption
interventions in Georgia combines discourse analysis with a study of the actors’ interests
and behaviours in the anti-corruption field.5 I am interested in how local actors in Georgia
promote a particular interpretation of a broader anti-corruption discourse to advance their
agendas. Georgia provides an excellent case study of the instrumental use of anti-corruption
efforts.
In the following, I will first analyse three anti-corruption discourses in Georgia. In the
second part, I will examine how local actors interact and compete in the ‘anti-corruption
field’ by using these discourses to promote certain interests. Before turning to the analysis
of three case studies, I will briefly explain how power relations between development
actors have changed after the Rose Revolution.
Variety of anti-corruption discourses in Georgia
I have grouped anti-corruption discourses in Georgia into three ideal types corresponding
to three groups of actors (government, international organisations and civil society organisations). More sub-discourses can be differentiated in Georgia within the government, the
civil society sector as well as the world of international organisations.

3. See A. Escobar, Encountering Development: The Making and Unmaking of the Third World
(Princeton: Princeton University Press, 1995); J. Ferguson, The Anti-Politics Machine. ‘Development’, Depoliticization, and Bureaucratic Power in Lesotho (Minneapolis: University of Minnesota
Press, 1994 [1990]).
4. Orlandini, ‘Consuming Good Governance in Thailand’; M. de Certeau, The Practice of Everyday
Life (Berkeley and Los Angeles: University of California Press, 1984).
5. My analysis of the anti-corruption field in Georgia is based on about 100 interviews conducted in
Georgia in 2007–2008. For reasons of confidentiality, the references to the interviews are anonymous. I use Tisne and Smilov’s classification of anti-corruption programmes in the Balkans to
study anti-corruption interventions in Georgia: (1) omnibus programmes or national anti-corruption
strategies, (2) civil society anti-corruption projects, (3) institutional reform programmes. Martin
Tisne and Daniel Smilov, ‘From the Ground Up – Assessing the Record of Anticorruption
Assistance in Eastern Europe’ (Policy Studies series, Central European University Center for Policy
Studies, 2004).
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The liberal technocratic discourse of international organisations
The liberal technocratic discourse is promoted largely by NGOs such as Transparency
International (TI) and financial institutions such as the World Bank. Several assumptions
on the nature of corruption underlie this discourse: (1) corruption is a universal problem;
(2) corruption can be dealt with as a policy or managerial issue, without necessarily
becoming ‘political’; (3) corruption can be documented and measured so that the factors
that stimulate or prevent corruption can be isolated. The challenge for the World Bank has
been to design effective anti-corruption measures that can be applied in various countries.
The World Bank presents corruption as a problem of dysfunctional institutions. Certain
scholars attribute this new emphasis on fighting corruption to the legitimacy crisis faced
by international financial organisations at the beginning of the 1990s. Corruption became
depicted as a major obstacle to development, indeed the underlying explanation for why
these programmes failed. Other scholars view the anti-corruption discourse as a means to
promote neo-liberal policies.6 Normally, the bank’s approach would result in an appeal
that recipient countries begin their own anti-corruption programmes. However, the bank
promoted the need for external anti-corruption interventions on the premises that national
governments lack the resources or will to fight corruption. In the view of international
organisations, fighting corruption meant exerting pressure, via civil society monitoring or
compulsory (conditionality-based) national anti-corruption strategies that would oblige
these governments to be more accountable, with expertise provided from abroad as part of
a loan package.
Georgia’s national strategy
I conceptualise the anti-corruption discourse of the Georgian government after the Rose
Revolution as a creative assemblage of diverse elements. Various elements are used
depending on which constraints, national or international, the government is responding
to. It is possible to distinguish between two official ways of fighting corruption in Georgia:
one relying on law-enforcement agencies and domestically oriented, and one relying on
economic liberalisation, inscribed in a modernisation programme, and more oriented
towards the international community. These two approaches are unified rhetorically in a
discourse emphasising the rupture with Soviet practices. The fight against corruption in
Georgia is framed into a nation- and state-building project. While the economic liberalisation
elements in the governmental discourse reflect the international anti-corruption discourse
and its emphasis on the development of a market economy as a corrective to corruption,
this discourse is also moralised through local references. External anti-corruption standards
that are officially adopted to create Western-style institutions are juxtaposed with references to the national history. Georgian President Mikheil Saakashvili promoted this view in
his inaugural speech, ‘We must root out corruption. As far as I am concerned, every corrupt
official is a traitor who betrays the national interest’.7 In the discourse of the Saakashvili
administration, ‘good guys’ are not corrupt; they are self-disciplined. After the Rose Revolution, the government has engaged in a process of regaining its lost legitimacy. During
6. See, for example, Ed Brown and Jonathan Cloke, ‘Neoliberal Reform, Governance and Corruption in the South: Assessing the International Anti-Corruption Crusade’, Antipode 36, no. 2 (2004):
272–94.
7. The inauguration speech of Mikheil Saakashvili on January 25, 2004, http://www.eurasianet.org/
resource/georgia/hypermail/200401/0061.shtml (accessed May 2007) (Source: Georgian State Television Channel 1, Tbilisi, in Georgian 1115 gmt January 25, 2004 and BBC Mon FS1 FsuPol ws/ab).
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Soviet times, the state had been perceived in Georgia as an alien object. As a result,
corruption and the shadow economy were to some extent socially accepted as a form of
national resistance. The post-revolutionary government wants to restore respect for the
state and destroy parallel sources of legitimacy such as those generated through criminal
authorities. The main outcome of the governmental anti-corruption measures has thus
been the reinforcement of the executive. These measures had the effect of strengthening
power within a narrow circle of insiders. This approach to fighting corruption was expressed
by Saakashvili at the start of his presidency: ‘We need to introduce in the parliament very
drastic anti-corruption legislation that would give vast powers to a new elite, small, honest
investigative unit that would really tackle high-level corruption’.8 This top-down approach
relies heavily on law-enforcement agencies and the prosecutor’s office, while neglecting
independent control bodies such as the judiciary and the Chamber of Control.
The bottom-up democratic discourse
In opposition to the governmental rhetoric, the discourse of civil society organisations in
Georgia emphasises the need for democratic institutions to control the state. Public participation is seen as a major element in the fight against corruption, since pressure from the
public is expected to render the government more accountable. Civil society and donor
organisations emphasise transparency and accountability and a system of checks-andbalances as essential mechanisms to control corruption. The supposed moral integrity of
public officials is not seen as a sufficient guarantee against corruption.9 Civil society
organisations challenge the government’s libertarian vision that sees independent regulatory bodies as sources of corruption.10
Interactions in the ‘anti-corruption field’ in Georgia
These three discourses are used to justify different types of interventions in the anticorruption field. The three groups of actors (government, international organisations, civil
society) compete to ensure the pre-eminence of their anti-corruption approach.
After the Rose Revolution of November 2003, an active and committed government
has had the effect of reducing the level of influence of non-state actors. Although Georgia
was often described as a weak state and strong civil society before the Rose Revolution,
now the reverse is true. Before the Rose Revolution, the state bureaucracy was seen as the
embodiment of the corruption system, whereas donor-funded watchdog organisations
were the drivers of the fight against corruption by pressuring the government to be more
accountable. A major effect of the democratisation programmes of the 1990s in Georgia
was the creation of an NGO elite, which was made immune to corruption through good
8. Citation in Don Hill, ‘Georgia: Saakashvili Raising Hopes That Corruption May Be Tackled
In Earnest’, RFE/RL, January 9, 2004, http://www.rferl.org/featuresarticle/2004/1/0A0316B9F4A4-495B-8C45-E27E30FB8282.html (accessed May 2007) and Molly Corso, ‘Georgian
President Saakashvili’s Campaign Against Corruption’, Power and Interest News Report,
December 20, 2004.
9. An NGO representative describes the government’s vision, ‘The government says that there is no
corruption at the top level, there is still corruption at the lower level because the lower level is more
difficult to control . . . They think that top level people are people with integrity, they are motivated
and there is much less corruption’. Interview with NGO head, Tbilisi, February 2008.
10. For example, the control of cars and the hygienic food agency were abolished after the Rose
Revolution.
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salaries.11 After the revolution, power relations between development actors have changed.
Government representatives often criticise the bureaucracy of international organisations
as well as the lack of professionalism of NGOs. The Saakashvili administration has
actively combated corruption through the arrests of low-level officials and different
purges in the state administration. It tries to ensure a governmental monopoly in the field
of anti-corruption by linking the fight against corruption to the project of regaining statehood. The Saakashvili government has widely publicised its anti-corruption achievements
on the international and domestic scene, making its efforts visible and immediate. Two
different logics of fighting corruption are thus in opposition in today’s Georgia: a strong
executive versus strong control mechanisms on the state (parliament, civil society, auditing bodies). In this new environment, NGOs have seen their funding decreased, while they
face a human resources crisis. A large number of qualified NGO staff has moved to
government positions. Like in the rest of the former Soviet Union, Georgian NGOs have
been artificially created by donor money. Few of them can claim to represent a large group
of citizens and they are often more accountable to donors than to a particular constituency.
International organisations face a similar legitimacy crisis, as the Georgian government
is reluctant to accept their advice and openly question the efficiency of certain donor
programmes.
The anti-corruption field in Georgia is characterised by competition: local actors try
to legitimise their interventions by using a certain discourse while delegitimising other
discourses and practices. The labelling of an activity as anti-corruption is a political act
that opens an intervention field. For example, the Georgian government has described the
arrests of high officials of the Shevardnadze administration in a speedy process after the
Rose Revolution as an anti-corruption measure. This definition was contested by NGOs
on the ground that these actions did not respect the rule of law and tended to target political opponents. The televised and staged arrests of public officials on television may well
have had an impact on the levels of corruption by creating fear among public servants.
However, the government’s definition of these activities as anti-corruption was contested,
since the rule of law is assumed to be inseparable from the fight against corruption in the
discourse of international organisations and civil society. The vagueness of anti-corruption objectives, similar to the vagueness of concepts such as transparency, accountability
and participation, allows these objectives to be interpreted in different ways, and therefore easily integrated into various agendas. As Sampson notes, ‘Definitions of what constitutes corruption and assessments of the effectiveness of “fighting corruption” are
sufficiently vague that they can be integrated into many political agendas or private
projects’.12 The following case studies illustrate the competition between local actors in
the anti-corruption field as well as the instrumentalisation of the fight against corruption
in Georgia.

The framework: the national anti-corruption strategy
The European Bank for Reconstruction and Development (EBRD) defines an omnibus
programme as a coordinated assemblage of governmental structures and policies specifically

11. Interview with NGO leader, Tbilisi, June 2008.
12. Steven Sampson, ‘Corruption and Anti-Corruption in Southeast Europe: Landscapes and Sites’,
in Governments, NGOs and Anti Corruption: The New Integrity Warriors, ed. L. de Sousa,
P. Larmour, and B. Hindess (London: Routledge, 2008), 4.
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geared towards fighting corruption.13 Tisne and Smilov explain what assumptions exist
behind omnibus programmes, ‘corruption needs to be tackled through a comprehensive set
of institutional and legislative measures encompassing most of the jurisdictional areas of
government [. . . ] the assumption posits that there exists a standardized list of measures to
fight corruption and that there is a common understanding between the donors and the aid
recipients on those measures’.14 A further assumption is that these programmes will
oblige a government in a transition or developing country to adopt anti-corruption measures, even if it is not willing to engage in anti-corruption activities. If a more committed
government comes to power, the set of measures already in place will provide a direction
to coordinate anti-corruption efforts. These programmes are seen as universal tools to
combat corruption.
From the outset, the adoption of an anti-corruption strategy in Georgia appears to
reflect more the demands of international organisations. Georgia’s national anti-corruption
strategy is not viewed as a serious basis for anti-corruption efforts by government
officials.15 The document was quickly drafted in 2005, as Georgia was risking violating its
Council of Europe (COE) obligations. The implementation of the strategy was first placed
under the responsibility of the National Security Council and then of the State Minister for
Reforms Coordination headed by Kakha Bendukidze. When this ministry was abolished in
2007, it took almost a year to clarify which state organ would take over the responsibility
to implement the strategy. The COE threatened to stop paying the salaries of Georgian
experts working in a project to implement the strategy within the ministry if the problem
was not solved.16 Finally, it was decided in autumn 2008 that the Prime Minister would
take over these tasks and they would be placed under the responsibility of the new head of
the State Chancellery. The Georgian government was aware that it had to quickly find a
way out of the situation to avoid risking its international reputation. The fact that the strategy
was again placed under the responsibility of Kakha Bendukidze, who was named head of
the State Chancellery in 2008, shows that the document is more a result of external constraints than it is an attempt to demonstrate the genuineness of governmental anti-corruption
efforts to the Georgian public. The proponent of a libertarian vision, Bendukidze is a
Georgian oligarch who has made his fortune in Russia. He is behind many of the radical
policies of the post-revolutionary government. The lack of transparency in the privatisation
process has made him an unpopular figure in Georgia, who is believed to have personally
benefited from privatisation projects.
The lack of ‘ownership’ is seen by the COE as one of the major problems in the implementation of the strategy. The COE faced the typical dilemma of development agencies
when trying to convince the Georgian government of adopting an anti-corruption strategy.

13. Tisne and Smilov, ‘From the Ground Up’, 39. Tisne and Smilov further define the attributes of
an omnibus programme, ‘Omnibus anti-corruption programmes generally contain all or a selection
of the following attributes: an anticorruption law; a national anticorruption strategy or programme, a
ministerial commission; specialized unit or dedicated agency; an action plan to implement the
programme; and/or a monitoring mechanism’, 40.
14. Tisne and Smilov, ‘From the Ground Up’, 40.
15. Interview with a senior official of the Saakashvili administration, Tbilisi, November 2008. A
representative of a donor organisation explains, ‘Although they [the Georgian government] have
taken all the GRECO recommendations by heart, I have sometimes the feeling that they just do it
because these are Council of Europe kind of conditions. They feel they have to do it to be on the
good side with the international community’. Interview with representative of donor organisation,
Tbilisi, July 2007.
16. Interview with representative of donor organisation, Tbilisi, November 2008.
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While international organisations want to be seen as the actors giving the expertise that is
assumed to fail in developing and transition countries or putting pressure on national
governments lacking political will, the ‘ownership’ of projects has become the norm in
development in recent years. The assumed demand for these tools from the part of recipient countries legitimate donor interventions. As a representative of a donor organisation
explains, ‘It is very important to have a counterpart in the country present, because otherwise you get very much this idea of another organisation flying into the country and telling
people what to do. And this is not the way it should work’.17
The process of drafting and implementing a national anti-corruption strategy in Georgia
reveals diverging views between the government and the COE. Georgian government officials wanted initially to draft a ‘good governance strategy’ instead of an ‘anti-corruption
strategy’.18 The label ‘good governance strategy’ was seen as more appropriate to reflect
the government’s vision. The Saakashvili government tries to project the image of a
champion of anti-corruption efforts. It has built its international reputation as well as its
domestic legitimacy on its anti-corruption record and wants to defend Georgia’s leadership position among transition countries.19 A good governance strategy would better
reflect Georgia’s positive and innovative approach in fighting corruption, while indicating
that it is already a step ahead of other neighbouring countries. A representative of a donor
organisation explains that the document also implies an acknowledgement from the part of
the government that corruption still exists in Georgia, ‘It is also a political document and a
political instrument. Again [it is about] showing that there is a commitment from the government side and we don’t pretend that corruption has disappeared’.20 Adopting a strategy
sends the message to the international community and to citizens that the government in
question is not able to deal with the problem of corruption and needs donor assistance. As
Tisne and Smilov remark, it is a signal of incapacity: ‘the appearance of anticorruption
strategies, accompanied by commissions or agencies to monitor them, signal a dramatic
inability on the part of the existing government institutions to deal with corruption’.21 The
Georgian government was reluctant to have Georgia stamped with the image of a transition country still struggling to fight corruption and unable to do so with its own resources.
The COE, for its part, was not in favour of calling the document a good governance strategy,
since the World Bank already plays a prominent role in the good governance field.22
‘Anti-corruption’ corresponded better to the profile of the COE.
These conflicting views on the labelling of the document show how different actors try
to assert their position in the anti-corruption field. The COE wants to assert its profile as
one of the leading organisations in the anti-corruption field, while leaving the field of
good governance to the World Bank.23 The position of worldwide anti-corruption expert
gives the COE the legitimacy to comply national governments into adopting its instruments.

17. Ibid.
18. Interview with representative of donor organisation, Tbilisi, October 2008. A U4 report
mentions, ‘It is not easily understandable why development partners in the case of Georgia would
urge the government to call its de facto good governance strategy an anti-corruption strategy when
the goals clearly go beyond corruption’. Karen Hussmann, ed., ‘Anti-corruption policy making in
practice’, U4 report 1:2007, Christian Michelsen Institute, p. 34.
19. Georgia was named the first ‘world reformer’ by the World Bank in 2007.
20. Interview with representative of donor organisation, Tbilisi, November 2008.
21. Tisne and Smilov, ‘From the Ground Up’, 52.
22. Interview with representative of donor organisation, Tbilisi, October 2008.
23. The global anti-corruption field can be understood as a market, where different organisations
compete to position themselves.
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The assumed possession of an expert knowledge by international organisations is the idea
that sustains the ‘hierarchies of knowledge’ in the development field and provides the
legitimacy behind external interventions. In the anti-corruption field, international organisations are interested in profiling themselves as ‘givers’ of anti-corruption knowledge,
while the recipient countries are the ‘takers’. They want to export ‘their anti-corruption’.
The field in itself is a product of and is dominated by international organisations, in particular the World Bank, but also the CE and the Organisation for Economic Cooperation
and Development (OECD). These organisations tend to lay the blame on national governments when anti-corruption programmes fail, arguing that the political will is lacking. The
assumed possession of an anti-corruption expertise also allows international organisations
to direct funds for their own needs in the form of salaries for international consultants or
the funding of trainings and workshops. Acknowledging that national governments also
have a certain expertise in fighting corruption would imply that funds must be directed to
the government itself without intermediaries.24 Anti-corruption strategies can be seen as
development products that donors want to market in different transition countries.25
The COE’s promotion of an anti-corruption strategy in Georgia thus illustrates how
international organisations secure their position in the anti-corruption field by asserting
the pre-eminence of particular discourses. The fight against corruption in Georgia must be
formulated and defined in the language of the international organisation. As one representative of a donor organisation explains, ‘they [government representatives] have to define
what they do’.26 Every commitment of the government on paper opens a door for interventions in the form of the provision of expertise through international consultants or trainings.
It also opens a door for giving recommendations and monitoring their implementation. The
Georgian government is thus constrained into defining a certain number of anti-corruption
activities and agreeing on a set of measures that are labelled ‘anti-corruption’. The fight
against corruption must depart from its spontaneous character and be framed into a specific document, which sets certain discursive boundaries. It defines appropriate ways of
talking about anti-corruption as well as practicing it. Anti-corruption strategies appear to be
promoted not because of their virtues in eradicating corruption, but as a tool to maintain a
hierarchy of knowledge. The implementation of an anti-corruption strategy is used to
demonstrate the existence of an exportable ‘anti-corruption knowledge’. The assumption
that international organisations must extract, formulate and provide an anti-corruption
knowledge to the extent that national governments have failed to combat corruption legitimises global anti-corruption initiatives.
At the same time, the donor organisation cannot be considered as successful in imposing a
particular way of talking about and practicing anti-corruption. While the COE has managed to set certain discursive boundaries by imposing the label ‘anti-corruption strategy’,
it has a limited control over the practice. Local actors are constrained by the discourses of
international organisations, but enjoy at the same time a room for manoeuvre and interpretation. The Georgian government has an ambivalent position regarding the strategy. While
24. In the case of the project funded by the Dutch embassy, the accent is put on the ‘ownership’ of
the programme and national experts receive salaries, but international consultants are also hired and
trainings organised.
25. Tisne and Smilov use this analogy, ‘the risk is that donors should continue to market a seemingly
successful product, while its added value and tangible effects have yet to be determined’. They add,
‘it is a disturbing trend that national anticorruption strategies should be applied from country to
country with little regard as to whether the solution matches the problem’. Tisne and Smilov, ‘From
the Ground Up’, 51.
26. Interview with representative of a donor organisation, Tbilisi, November 2008.
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certain statements tend to describe the strategy more as paper, others confirm the Georgian
government’s interest in having a coordinated approach.27 Government representatives
want to show at the same time their lack of conviction in the COE’s approach to promote
their own achievements, while not rejecting the strategy completely. They acknowledge
that they have to honour their international commitments and that the strategy has some
benefits.
The Georgian government seeks to contest the assumption that national governments
are failing to combat corruption. It wants to demonstrate both its expertise and political
will. Georgia is more interested in marketing its anti-corruption knowledge to other transition
countries, than in importing external anti-corruption tools. The Georgian case is interesting
insofar as governments not willing to fight corruption tend to adopt readily anti-corruption
instruments, these documents remaining more like paperwork. On the contrary, the Georgian
government appears more committed to the fight against corruption and less willing to
adopt instruments that it does not see as efficient. The Georgian case is also in contradiction with the anti-corruption vision promoted by the World Bank. The fight against
corruption initiated by the Saakashvili’s government after the Rose Revolution is often
described as spontaneous, lacking a strategy and coordination, while being based on ad-hoc
policies and decisions. As one senior official of the Saakashvili administration explains,
‘We were learning by doing’.28 On the contrary, global anti-corruption efforts promoted
by the World Bank and TI are based on an accumulation of knowledge. The assumption
behind these efforts is that anti-corruption instruments must be based on a scientific analysis of the problem of corruption, its nature, causes and effects. The aim is to produce a
universal knowledge. The spontaneous character of the fight against corruption in Georgia
contradicts this assumption. The objective behind the adoption of a strategy is not primarily to reduce corruption, but rather to export an anti-corruption knowledge. The absence
of a strategy would perhaps not be felt; its added value is not demonstrated. Anti-corruption
instruments are void unless there is political will. But if there is political will, the same
instruments may appear useless. The former head of an international organisation in Georgia
explains, ‘Donors are talking about anticorruption, but unless the government is serious, it
is a waste of time. If the government is serious, they don’t need the donors!’29 He adds,
‘They can’t force the government to do it and if the government wants to do it, donors are
irrelevant, they have nothing to contribute’.30
In conclusion, I do not conceptualise the tensions between the COE and the Georgian
government as the result of a mismatch between the technical expertise of the international organisation and the conceptions of the Georgian government. The Georgian
government’s approach is not representative of an indigenous knowledge, as it also contains
elements of a Western liberal approach to fighting corruption.31 Neither is this confrontation the result of a lack of political will of the Georgian government to fight corruption.
The government’s reluctance to adopt the strategy is also not due to a lack of resonance of
Western standards with domestic structures and identities or a fear that the strategy could
27. Interview with senior official in the Saakashvili administration and representative of donor
organisation, Tbilisi, October–November 2008.
28. Interview with senior official of the Saakashvili administration, Tbilisi, November 2008.
29. Interview with former head of international organisation in Georgia, Tbilisi, November 2008.
30. Ibid. The former head of an international organisation further explains, ‘What they [the donors]
could do is write a case study of Georgia which is not perfect and sell it to all the countries that are
worried about corruption. That’s all, that would cost 1000 dollars’. Writing this case study would
mean accepting that the anti-corruption knowledge stems from the recipient country itself.
31. For example, the deregulation of the economy.
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threaten the entrenched interests of a political and business elite. The Saakashvili administration is rather not convinced of the efficiency of external anti-corruption instruments. On
the contrary, international organisations argue that it is more efficient to have a coordinated approach and a clearly defined anti-corruption framework. The main argument of
the Georgian government against international organisations is the lack of efficiency, the
bureaucracy of development agencies. The government presents itself as being more
efficient and results-oriented in working in an ad-hoc manner, while neglecting lengthy
procedures. By assessing the efficiency of anti-corruption tools and other development instruments, the Georgian government wants to position itself on an equal footing with international organisations. The tensions between the Georgian government and the COE can thus be
understood as a conflict to assert the pre-eminence of a particular anti-corruption knowledge
and a struggle to maintain or reverse certain hierarchies in the anti-corruption field.
The reform of the Chamber of Control of Georgia
Different perspectives on the reform of the CCG serve as an example of the different
approaches to the fight against corruption in Georgia. The reform of the CCG shows the
difficulty of transforming institutions that were an integral part of the corruption system
into bodies aimed at preventing corruption. Two main discourses on the reform of the
CCG can be distinguished: a pro- and a contra-discourse. These two discourses reflect two
distinct anti-corruption discourses in Georgia. The instrumental use of these discourses is visible in the confrontation between the CCG and the Ministry of Education
(MoE) in 2007.
Rather than serving as an instrument to prevent corruption, the real purpose of the
CCG before the Rose Revolution was to extort bribe payments from state agencies in a
pyramid of corruption as well as tarnishing the reputation of political opponents. For
example, the former chairman of the Chamber of Control, Sulkhan Molashvili, was reported
to have collected compromising material (‘kompromaty’) on former Justice Minister
Mikheil Saakashvili and former Prime Minister Zurab Zhvania in Shevardnadze’s times.32
After the Rose Revolution, the CCG is not used anymore to collect bribes, but remains the
instrument of political interests. The reform of the CCG is aimed at transforming an institution, whose main function was to produce compromising material and collect bribes in
Shevardnadze’s years, into a tool to prevent corruption. A second challenge facing both
the Georgian government and donors involved in the reform of the CCG is to transform a
Soviet-style institution with the function of ‘controlling’ and punishing into a modern
‘auditing’ institution that will make recommendations to state agencies. The postrevolutionary government has used different tools to reform corrupt institutions. The solution
has sometimes been to abolish these bodies or ‘purge’ them of their corrupt elements
through the dismissal of staff.
A scandal involving the CCG and the MoE broke out in 2007. The CCG wrote a report
about the MoE, indicating that money was missing in certain programmes. Opposition
parties used these findings in a power struggle with the government, more precisely with
the Minister of Education Kakha Lomaia and the loose grouping to which he belongs
designed as the ‘Liberty Institute group’.33 Kakha Lomaia was reportedly in line to
32. He was one of the few public officials of the Shevardnadze administration to be imprisoned after
the Rose Revolution and not allowed to avoid incarceration by paying back sums of money to the state.
33. The so-called ‘Liberty institute group’ includes former members of the NGO ‘Liberty Institute’
occupying influential positions in the current government.
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become the next prime minister. One major finding in the CCG report was that documents
failed to prove that funds allocated to buying material for different schools in Tbilisi were
spent for this purpose. These funds were allocated within a project for secondary education co-financed by the World Bank. The MoE could not provide a record of signatures
from every single school director stating that the material had been received. The CCG
wrote in the report that the material did not reach the schools. The CCG refused to
integrate the results of a World Bank evaluation on the same project on the ground that the
report was written in English.34 The World Bank evaluation did not report any instances
of mismanagement.35 The MoE reacted to the report by refusing to sign it and claiming
that the findings were incorrect. Lomaia asked for a second mission to be sent. He
expressed doubts about the professionalism of the CCG. Opposition parties used the CCG
report to claim that 40 million dollars were missing from certain programmes. The MoE
story quickly became one of the major scandals of the post revolutionary period. Two different narratives were used by the MoE and opposition parties to describe the scandal.
The MoE used two arguments to question the veracity of the CCG report: the lack of
professionalism of the Chamber and its politicisation. The MoE camp argued that the
CCG’s investigation was not based on international accounting standards. The CCG staff
was working with old Soviet standards, checking whether procedures were followed
instead of whether the money was spent the way it was planned or in an effective
manner.36 The MoE described the CCG as a Soviet institution not able to conduct ‘performance audits’ or audits aimed at assessing the efficiency of money-spending.37 Second,
the MoE indirectly accused the CCG of partiality by arguing that its report and the way it
was used by the opposition pointed to some political games.38 Kakha Lomaia accused the
CCG of being unprofessional and corrupt, while presenting proofs contradicting the CCG
report before the Parliament in 2007.39 An NGO leader close to the government describes
the MoE scandal in the following terms.
What I saw was a sort of monumental example of Soviet stupidity. The CCG was accusing
the government that they did not have accounting at all because the MoE was carrying its
accounting in accordance with World Bank standards. They were spending the World Bank
money, so the World Bank was asking them to do their accounting in their standards, while
the CCG was not recognizing these standards because they were in contravention with some
Soviet standards [. . . ] That was the main confusion. The CCG was not accepting the
accounting documents which were not in conformity with their understanding of what
accounting was about.40

On the other side, the opposition appeared to be using the CCG as a tool to unveil alleged
corruption in the government. The CCG provided a guarantee of impartiality for the

34. Interview with former employee of the Ministry of Education, Tbilisi, November 2008.
35. A World Bank employee explains that it was more a case of poor filing than a case of mismanagement. Interview with World Bank employee, Tbilisi, November 2008.
36. Interviews with former employees of the Ministry of Education, Tbilisi, November/December
2008.
37. Ibid.
38. Ibid.
39. A Civil Georgia article writes, ‘The Education Minister criticized the state audit agency for being
staffed by many “non-professionals” who have been engaged in “corrupt deals” ’, Civil Georgia, ‘MPs
Angered over Minister’s Assertive Speech’, Civil.ge, June 29, 2007, http://www.civil.ge/eng/article.php?id=15356 (accessed January 2009).
40. Interview with NGO leader, Tbilisi, November 2008.
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opposition’s allegations. One opposition leader explains what the scandal represented for
the opposition.
It became one of the greatest scandals. You know that the Georgian government made a lot of
propaganda inside and outside the country [stating] that education reforms were one of the
most successful reforms of the Georgian government and one of the most important achievements. And unexpectedly everyone found that it was not a great reform, but it was [a case of]
great corruption and this was reported not only by opposition faction and parties, but it was
reported by an official state body, a government-appointed body, the CCG.41

At the core of the MoE scandal, we can identify a political struggle involving two groups
of actors referring to two different interpretations of the fight against corruption.42 Each
group of actors levels accusations of corruption and of using the CCG for political purposes against the other. The use of the label ‘anti-corruption’ is contested, for example in
the reference to the dismissal of staff by the new management after the scandal. About 400
employees were forced to resign in the aftermath of the scandal. The CCG management
under the chairmanship of Levan Choladze presented this vague of dismissal as an anticorruption measure, a ‘necessary ill’ to fight corruption within the structure. The opposition
portrayed the dismissal as an intervention of the executive aimed at limiting the
independence of the CCG.43 Opposition representatives claim that Choladze ‘closed the
system’.44 Opposition parties also argue that they could not obtain material on the Tbilisi
City municipality after the MoE scandal, claiming that the executive prevented the CCG
from doing its work.45
The confrontation between the CCG and the MoE represents a local political struggle,
where references to global integrity and transparency standards are integrated into local
agendas.46 Lomaia based its criticism of the CCG on a World Bank evaluation report
conducted by a private auditing company that did not identify any wrongdoings or mismanagement from the part of the MoE. He refers to a private auditing company as being
more impartial and professional than the CCG. The discourse used by Lomaia and the new
team of reformers in the government emphasises the need of abolishing inefficient and
corrupt state bodies, while outsourcing controlling functions to the private sector.47 They

41. Interview with opposition leader, Tbilisi, November 2008.
42. The group of actors supporting the Chamber of Control is composed of opposition parties such
as the Conservative Party and the Republican Party. Nino Burdjanadze, at the time Parliament
Speaker, is alleged to have provided a certain support in the coulisses ‘allowing’ the CCG to do this
report. Interview with leaders of opposition parties, Tbilisi, November/December 2008.
43. Ibid. CCG employees deny a link between the MoE scandal and this vague of resignation or see
the link as very tenuous. Interview with CCG employees, Tbilisi, November/December 2008.
44. Interview with a representative of an opposition party, former MP, Tbilisi, November 2008. A
former employee of the CCG, who had to resign during the restructuring, explains that people asked
on the streets whether the CCG still existed. Interview with former employee of the CCG, Tbilisi,
December 2008.
45. Interview with leaders of opposition parties, Tbilisi, November/December 2008.
46. As Sampson remarks, ‘even the most localized rule-of-law conflicts are integrally tied to global
forces. At the local level, these global discourses and resources are utilized in the local power struggles as they play themselves out in democracy promotion projects’. Steven Sampson, ‘From Forms
to Norms: Global Projects and Local Practices in the Balkan NGO Scene’, Journal of Human Rights
2, no. 3 (2003): 329–37.
47. Interview with former employees of the Ministry of Education, NGO head close to the
government, former head of international organisation close to the government, Tbilisi, November/
December 2008.
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argue that state agencies such as the CCG are not strong enough to resist political pressure.
On the other side, opposition parties refer to the CCG as a tool to prevent government
corruption. The CCG represents the idea of fighting corruption through independent control institutions and a checks-and-balances system holding the government accountable.
They stress the need for strong and independent control institutions in view of high-scale
corruption cases in the government. They underline the lack of democratic institutions in
Georgia and invite international organisations to put pressure on the Saakashvili government to strengthen these institutions.48
In the first narrative of the MoE, the confrontation between the CCG and the MoE is
presented as a ‘lost in translation’ story involving two different accounting styles. In this
narrative, the country’s institutions have not yet integrated international standards, while
Soviet practices remain. The MoE paints the scandal as a confrontation between modernity and the Soviet past. The World Bank evaluation report is used as an ‘approval stamp’
for the MoE practices. In the other camp, opposition parties paint the same story as a
struggle for democracy against a corrupt government. They refer to Western democratic
standards of transparency and accountability. In this second narrative, Georgia has not yet
left its authoritarian past behind and authoritarian features have re-emerged after the Rose
Revolution. Control institutions are not independent and corruption is still rife. Opposition
parties engage in a deconstruction of the Rose Revolution myth. In both narratives, Western
actors are called as arbiters.
The confrontation between the CCG and the MoE shows that the reform of institutions
is as much a political undertaking as an administrative improvement. The CCG is formally
independent, but in reality dependent on the political context and alliances of the day.
Donor projects aimed at increasing transparency and preventing corruption through the
reinforcement of democratic control institutions tend to neglect the instrumentalisation of
these institutions. They view them instead as apolitical tools that can be used to promote
broader development objectives such as poverty reduction and good governance. However,
the political context affects donor projects, for example changing power relations between
the Parliament and the executive or cadre rotation.49 Staff rotation is a tool employed by
the government to prevent the formation of autonomous networks of loyalties in state
organs.50 Cadre rotation is presented as a way to combat corruption. Representatives of
donor organisations working with the Georgian government regularly complain about this
practice. They may lose a precious partner in a ministry with whom they have developed a
working relationship. These changes clearly affect the implementation of donor projects,
in particular trainings. Often, trained public servants lose their jobs and are moved to
another ministry. In the case of the CCG, donor projects focused on the training of staff
have seen the majority of the trained employees leave the CCG.51 Especially in 2007,
about 400 people were fired by the new management. The resignation of about 400 staff
was justified by the new chairmanship as a method to fight corruption. Prior to this wave
of forced resignations, two employees from a CCG department dealing with road
construction were arrested by the Constitutional Security Department of the Ministry of
Internal Affairs on charges of corruption and in the presence of television cameras. The

48. Interview with head of opposition party, Tbilisi, December 2008.
49. Tisne and Smilov remark, ‘Institutional reform projects could hardly be seen as separate from
the underlying political forces that shape a country’s political climate and a public administration’s
working climate’. Tisne and Smilov, ‘From the Ground Up’, 60.
50. The same device was used during the Shevardnadze period.
51. Interviews with project managers, Tbilisi, December 2008.
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objective was to make an example of these employees, create fear, and force the rest of the
staff to resign. The new chairman Levan Choladze also restructured the CCG by assigning
auditors to different sectors. They were not allowed anymore to control in one sector, but
had to undertake controls in other sectors. While these changes were justified as anticorruption measures, they affected the work of donor projects.52 Donor projects were still
ongoing during Choladze’s time, but the new management did not show a great interest
and certain activities were stopped.53 Two different visions of the fight against corruption
are thus in opposition in the reform of the CCG.
The current reforms undertaken by the new management at the CCG since the summer
of 2008 appear to be motivated by the pressure of the international community for
‘results’ in Georgia. The European Commission has put pressure on the government to
accelerate the process of transforming the CCG into an auditing institution working
according to international standards. The pressure became higher after the Georgian–Russian
war in the context of large amounts of donor aid coming to Georgia.54 A new law on the
CCG has been presented to the Parliament at the end of 2008. Certain observers view
these reforms as cosmetic and doubt the willingness of the government to strengthen the
CCG. After the MoE scandal, the government seems to have tightened its grip on the
CCG. It seems as if the CCG itself is controlled by the government.
A civil society anti-corruption project
In this third part, I examine a project aimed at preventing and combating corruption
through civil society pressure and public participation in Georgia. The project was implemented by two Georgian NGOs with the financial support of a donor organisation.55 The
general project objective was to prevent corruption through civil society pressure (NGOs’
anti-corruption training) and active public participation (raising public awareness through
discussions). An examination of the individual strategies of local project managers reveals
that the main objective pursued during the implementation of the project is not the prevention of corruption. In the course of implementing the project, higher policy objectives
(fighting corruption through civil society pressure and civic participation) are translated
into practical interests (the training of NGOs and network-building with regional NGOs;
the testing of a particular methodology imported from the United States; legitimisation of
the work of NGOs in post-revolutionary Georgia as mediators between society and the
state). An interview with a project participant reveals that the anti-corruption dimension is
not a central aspect of the project. ‘I’m not sure that it was a specific training for anticorruption NGOs [. . . ] I think the goal was to give them [local NGOs] some specific
skills, not concretely how to deal with anti-corruption’.56 Although the project was aimed
at discussing different views on the fight against corruption, thus acknowledging that there
are different ways to combat corruption and different opinions in society, the project is
still inscribed into a particular anti-corruption discourse. This discourse states that the
most appropriate means to combat corruption are more democracy, more public participation and increased civil society pressure on ostensibly weak or unwilling state institutions.
By using a bottom-up anti-corruption discourse emphasising public participation, the NGOs
52. Interview with project staff, Tbilisi, December 2008.
53. Interview with project staff and CCG employees, Tbilisi, November/December 2008.
54. Interview with EU delegation representative, Tbilisi, December 2008.
55. For reasons of confidentiality, I will not name the two NGOs and the donor organisation.
56. Interview with project participant, Tbilisi, March 12, 2008.
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implementing the project legitimise their own work by presenting themselves as mediators
between society and the government. In interviews, project managers emphasise how the
current government is disconnected from the general population, while NGOs mediate citizens’ demands and opinions (one project objective was to ‘convey the public voice’). One
project manager explains, ‘We wanted to tell our government that not all the ways they
use in their fight against corruption are liked by the population or at least to see what
really people want’.57 The project indirectly undermines the government’s anti-corruption
practices by representing the government’s actions as spontaneous and lacking a longterm strategy. For example, project managers question the professionalism of the government, for example, ‘In my organisation we are doing our plan and we know that we have
to do this, this, and this in order to get this. And I am not sure that the government has a
similar plan’.58
The success of the project was not assessed through concrete outcomes such as the
reduction of corruption.59 Rather, the project was deemed successful because it was seen
as strengthening civil society and public participation. Rather than a means to prevent corruption, civil society strengthening is viewed as an end in itself. Success is produced
through an interpretive work that gives meaning to different events by binding them into a
coherent sequence and connecting them to higher policy goals. The project is presented as
successful, despite not having achieved some core objectives, such as influencing
decision-making, preventing or reducing corruption, mobilising citizens for public actions
and training NGOs to implement anti-corruption projects. The apparent conformity to an
official discourse does not signify its acceptance. In particular, two project managers
criticise the approaches of donor organisations after the Rose Revolution, which are seen
as providing an uncritical support to the Georgian government, while having decreased
their support to civil society.60 Official representations are nonetheless reproduced and
maintained by the NGO community in order to attract donor funding and secure positions.
Contradictory statements during interviews reveal that depending on the context where
they act and talk, local recipients of donor assistance can change their interpretations of
the project results. One project manager implicitly admits that Georgian citizens might
have different expectations towards NGOs, questioning the relevance of this project:
‘Sometimes we thought that talking with these people about corruption is much too much,
because they do not have even their basic needs satisfied and you are talking to them about
corruption and policies’.61 At the beginning of the project, the donor organisation imposes
a certain view, constructing a representation of the project that corresponds to higher
policy objectives. The final report on the project mentions the absence of applications
from NGOs in a region of Georgia populated by an ethnic minority. Since this region is a
priority target of the donor organisation, applications from local NGOs were directly
solicited. The inclusion of the region does not correspond to specific local needs, but
conforms to higher policy goals. One project manager mentions the irrelevance of this
inclusion, referring to the public discussion in this region as the least successful.62 The
importance of the project as a ‘representation’ is also visible in the fact that half of the
copies of the project results were published in English (the other half was published in

57. Interview with project manager, Tbilisi, February 1, 2008.
58. Ibid.
59. Project evaluation.
60. Interviews with project managers, Tbilisi, February 2008.
61. Interview with project manager, Tbilisi, February 1, 2008.
62. Ibid.
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Georgian and given to public officials). Despite the fact that no public officials attended
the final presentation of results, the presence of the media and international organisations
is nonetheless seen as a success by project managers. Finally, the multiplicity of perspectives is mentioned in one interview with a project participant, showing that the project
community is not a homogeneous group.63 Project participants from local NGOs discussed
the contents of a small brochure used during the public discussions. Some participants
disagreed with defining the arrests of high officials from the Shevardnadze era after the
Rose Revolution as an anti-corruption initiative and putting these initiatives in a positive
light. One project participant explains, ‘For example, there was one part which was saying
that the new government began a very aggressive fight against corruption and some kind
of anticorruptional activities. Not every participant in that project believed that these
activities were assessed the right way and things like that . . . The anticorruptional movement, first anticorruptional steps of this government that we have in Georgia after the
revolution were very problematic and discussed’.64 He further adds, ‘For example, the
sentence [in the brochure] was that the Georgian government began to fight against
corruption for example in November of 2005 or something like that . . . [. . . ] and most of
the participants thought that the thing that they had begun cannot be called a fight against
corruption’.65 This discussion between project participants shows that the definition of
which measures belong to the anti-corruption domain is contested. The final report on the
project says, however, that project participants’ comments on the brochure were only
aimed at making it more understandable. This shows how the inscription of the project
into an official narrative conceals diverging interests while producing an appearance of
consensus.
Conclusion
The article has analysed the translation and the instrumental use of an anti-corruption
discourse in a local context. The three anti-corruption discourses and case studies of anticorruption interventions in Georgia show the multiplicity of perspectives on the fight
against corruption as well as the various trajectories that local actors employ to translate
global anti-corruption standards. Three main conclusions can be drawn from this plurality
of perspectives on the fight against corruption. First, the anti-corruption discourse is
adapted and translated in a local context and integrated into various agendas, rather than
merely resisted or accepted. Second, actors compete to assert their position in the anticorruption field, using various rhetorics in order to legitimise their practices. This use of
various interpretations of the fight against corruption is also visible in local political struggles.
Third, success in anti-corruption projects is rather measured in terms of the maintenance
of a particular discourse than in terms of reducing or preventing corruption. In the case of
civil society anti-corruption projects, the reduction of corruption appears secondary, while
these projects are more concerned with reproducing the NGO project culture and presenting NGOs as attractive recipients of donor funds. Fighting corruption appears to be a
facade, or at best, a fundraising strategy. These findings contradict the assumption at the
core of global anti-corruption initiatives that there is a single way to combat corruption
and a universal knowledge that can be exported to developing and transition countries by
international organisations. Furthermore, the analysis of anti-corruption interventions in
63. Interview with project participant, Tbilisi, March 12, 2008.
64. Ibid.
65. Ibid.
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Georgia shows how institutions can be used as tools in political struggles and how anticorruption efforts are instrumentalised.
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