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Preface

The emergence of a Wider Black Sea Region as an emerging hub of European
security is a major development in the first decade of the twenty-first
century. This process is currently unfolding, and has substantial implications
for European security in a wider definition of the term - touching upon
traditional, military aspects of security, but equally affect increasingly
important areas of energy security and so-called ‘soft security’ challenges.
The emergence of this region is taking place as a result of multiple
developments - the eastward expansion of the European Union being
primary among these, in combination with important developments in the

political and economic spheres in the countries surrounding the Black Sea.

This study proposes to analyze this process and its implications for Europe
and for European policy toward the region. The study was made possible by
generous support from the European Security division of the Swedish
Ministry of Foreign Affairs, which the Joint Center gratefully acknowledges.
The authors are also grateful to the German Marshall Fund of the United
States for the opportunity to participate in its seminars and recognize their
intellectual debt to the various participants in these seminars and to its

organizer, Mr. Ronald Asmus.

Svante E. Cornell
Research Director
Central Asia-Caucasus Institute & Silk Road Studies Program



Summary and Recommendations

A range of developments over the past few years has attracted increasing
attention to the emergence of the Wider Black Sea Region as a new hub of
European security. These have included the parallel enlargements of the EU
and NATO in 2004, along with the growing strategic importance of the
Caucasus and Central Asia - due to NATO’s role in Afghanistan and an
increasing awareness of the implications of EU energy dependence on Russia
and of the Caspian’s role as a potential alternative. Added to this has been
Turkey’s aspirations to EU membership and the “color” revolutions in
Georgia and Ukraine. In combination, all these factors have contributed to
the Wider Black Sea region being seen as an important component of
European security. These developments have also made a range of issues
connected to the Wider Black Sea Region central to the security of EU
member states, as they have brought a wide array of traditional and non-

traditional security concerns connected to the region in closer proximity of

the EU.

The EU’s interests in the region can broadly be defined along four categories.
These are: promoting long-term stability and conflict management;
promotion of democratic institutions and the rule of law; securing a stable
energy supply for Europe; and combating organized crime and terrorism,

including concerns over migration and border controls.

The states of the Wider Black Sea Region continue to face persistent security
challenges dating back to the collapse of the USSR, most dramatically in the
form of unresolved territorial armed conflicts. The EU’s enlargement has
brought the unresolved conflicts over Transnistria in Moldova, Abkhazia
and South Ossetia in Georgia, the Armenian-Azerbaijani conflict and the
increasingly region-wide conflict in the North Caucasus in closer proximity

of the EU. The situation in these conflict zones is far from stable, as
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frustration with the lack of progress in resolution processes makes a relapse
into armed conflict a distinct possibility. Negotiation processes and
peacekeeping formats continue to be dominated by Russia, increasingly
identifiable as a party to these conflicts rather than a neutral mediator.
Persistent instability already carries obvious implications for Europe
concerning the inflow of drugs, arms and migrants. Moreover, a relapse into
large-scale violence in either conflict will in all likelihood have serious
consequences for the EU. Building regional stability is in this context an
important priority for the EU and an objective which can only be pursued
through the management and eventual resolution of the conflicts in the

region.

Building the rule of law and democratic institutions in its neighborhood
constitutes a major interest on the part of the EU. In the Wider Black Sea
Region, developments in the rule of law and democracy are of a wvaried
nature. Far-reaching progress is notable in Bulgaria, Romania, and Turkey
through their adherence to EU standards. Simultaneously, the peaceful
revolutions in Georgia and Ukraine brought new incentives for democratic
reform. However, Moldova, Armenia and Azerbaijan also display promising
prospects for developing pluralism and the rule of law, even though
democratic advancement in these countries has been pursued at a slower

pace.

EU member states are showing concern over Europe’s growing energy
dependence on Russia, as an increasingly assertive Russian policy that has a
proven track record of using energy as a tool to achieve foreign policy goals
constitutes a threat to Europe’s energy security. Diversifying its energy
supply, particularly as concerns natural gas, is hence of paramount
importance for Europe. As the main substantial source of natural gas not
controlled by Russia that is available in Europe’s neighborhood, the Caspian
region is of vital importance. The oil and natural gas reserves in Azerbaijan,
Turkmenistan and Kazakhstan are thus crucial to Europe’s future energy

supply and access to these significantly adds to the strategic importance of

the Wider Black Sea Region.

The region is also a major concern for the EU regarding its interests in

preventing the spread of organized crime and terrorism. The instability,
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unresolved conflicts, poverty and non-transparent state institutions of the
region have turned it into a central area for these non-traditional security
threats. Countering these threats in the Black Sea itself, as well as in the
countries of the Wider Black Sea region, will be an increasingly important

priority for Europe.

In a region partly divided by tension and conflict, several frameworks for
regional cooperation have nevertheless emerged. These include BSEC, the
only institutionalized organization covering the entire Wider Black Sea
Region. In addition to this, the newly reformed ODED-GUAM, the
Community of Democratic Choice as well as increasingly developed forms
of exchange between smaller Black Sea states and new EU members
constitute encouraging initiatives, implying development towards a more

cooperation-friendly context in the region.

In adapting to this context and its increasing importance for European
security, the EU faces a need to proactively address the security concerns
emanating from this region through the formulation and conceptualization of
its relationship with the new neighborhood. This study argues that
conceptualizing the south-east European neighborhood in terms of a Wider
Black Sea Region enables the wide array of security concerns listed above to
be addressed in a cohesive and coherent manner instead of through bilateral
and ad hoc solutions, as has previously been the case. The report delivers a

set of policy recommendations for the development of a regional EU strategy

towards the Wider Black Sea Region.

Democracy and the Rule of Law

1. In its approach to governance and democracy in the weaker states
of the region, the EU should adopt a long term approach focusing
on the building of state institutions and the rule of law rather than
on elections and civil society alone. This approach should build on
the EU’s experience in Romania, the more recent Rule of Law
mission to Georgia, and focus on the strengthening of functioning
and accountable core state institutions which will in turn provide

the framework for democracy to grow.
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2. The reform of security structures and of the judiciary is of
particular concern and to that relatively neglected. The EU should
focus attention to building the Rule of Law in states of the Wider
Black Sea Region through actively working with government
agencies instead of, as has previously been the case, pursuing
policies that inadvertently alienate state institutions from reform
processes. In this context, the EU is well-advised to take note of the
informal power structures in the states of the region and their

influence on government policies.

3. The reform process in Turkey has been particularly pronounced
and impressive in the past half-decade. Current tensions in the
EU-Turkish relationship should not be allowed to cast a shadow on
this process, and the EU and its member states must continue to
positively encourage the reform process in Turkey through
concomitant incentives in the Turkish accession negotiations

process.

Long-Term Regional Stability

4. The EU should seek a more active role in negotiations and
peacekeeping formats over the unresolved conflicts of the
Caucasus, as it has recently started to do in Transnistria. The EU
has the capacity of serving as an impartial party, which will bring
much needed legitimacy and credibility to these processes. This is
valid for Abkhazia, where international engagement has been weak,
and especially for South Ossetia, entirely lacking an international
negotiation format. In the Armenian-Azerbaijani conflict, the
Minsk group format could be greatly improved through

transforming France’s co-chairmanship into one for the EU.

5. The EU should develop a broader, regional strategy for conflict
resolution, within which the principal rights of small states to
sovereignty and territorial integrity should be addressed. This
approach should include making Russia’s role in the conflicts, as
well as the negotiation and peacekeeping formats, part of the EU-

Russia dialogue. It should also aim to open secessionist regions to
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the world, promoting a European orientation that will make them
look in the same direction as their parent states, and thereby

provide mutual interests on the two sides of the conflicts.

In parallel to this, the EU should actively support the development
of inclusive policies toward national minorities in the regional
states, following on the concept of integration based on civic
nationhood. For added credibility in this process, the EU must
continue to distance itself from, and actively counteract any form
of terrorism, such as the resurgent PKK in Turkey and Islamic
extremist groups across the region supporting or employing
terrorist tactics. Yet it must balance this policy by actively
denouncing excessive and indiscriminate use of force by
governments, such as by the Russian government in Chechnya and

the North Caucasus.

The EU should support NATO’s role in the Wider Black Sea
Region, which is crucial in advancing security. In particular, the
EU should facilitate the integration of the South Caucasian states,
Ukraine and Moldova in the broader transatlantic partnership and
in NATO, where a membership perspective for these states should

gradually be provided.

In view of near-identical interests, the EU should develop a close
partnership with the U.S.,; and both powers should coordinate their
policies toward the region, taking advantage of complementary

strengths and roles.

In crafting policy toward the region, it is imperative to distinguish
between the Black Sea per se and the Wider Black Sea region.
Indeed, previous failures to distinguish between these has led to
Turkish and Russian fears that the military status quo in the Black
Sea, protected by the 1936 Montreux Convention, would be
jeopardized as a result of western strategies toward the Wider Black
Sea region. Especially from an EU perspective, there is no rationale
to put into question the Montreux convention, and Turkish
cooperation with EU strategies in the region will be much more

forthcoming should there be no question on this point. This will in
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turn enable policies in the region to be an avenue for Turkish

cooperation with the EU, greatly increasing chances of success.

Energy Security

10. The EU should tackle its energy dependence on Russia through

II.

strong support for the development of pipeline projects of both oil
and natural gas from the Caspian region directly to Europe. The
Turkish gas network should thus be linked to the European one
making it a true energy bridge, while the West Caspian shoreline
should be linked to the East Caspian through Trans-Caspian
pipelines. This is likely to begin with pipelines linking Azerbaijan
and Kazakhstan, but it also important over the longer term to seek
ways to re-engage Turkmenistan in the development of the Trans-
Caspian natural gas pipeline project, which can substantially
balance the energy security of Central and Eastern European

countries.

The EU should seek to revive TRACECA with a serious political
commitment and serious financial resources. As EU states are
increasing their development cooperation with the South Caucasus
and Central Asia, it is crucial that substantial amounts of this
funding be vested in the building of transport and communications

infrastructure.

Organized Crime

12. While a broad approach toward combating organized crime should

be closely interlinked with efforts towards democratization and
regional stability, the EU should specifically take part in regional
cooperative efforts of strengthening border security not only along
the EU’s borders, but also among the states of the Wider Black Sea
Region. In this regard, the Border Assistance Mission to Ukraine
and Moldova is an important initiative, and a similar engagement

should be pursued in the South Caucasian states.
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The South East European Cooperation Initiative’s center in
Bucharest may provide a useful model for law-enforcement
coordination covering the northern parts of the Black Sea and the

EU should promote its proposed emulation to Georgia, Ukraine and
Moldova.

As part of developing a coherent strategy toward combating
organized crime and terrorism, the EU should assume a role in the

cooperative frameworks developed within BSEC on these issues.

Regional Cooperation

15.

16.

The EU should promote further development of existing
cooperation frameworks and, where applicable, offer a role for these
within the elaboration of a coherent EU strategy toward the region.
This is especially valid for the support of democratic development
processes, in which organizations like ODED-GUAM and CDC,
as well as existing linkages and exchanges between Black Sea states
and new EU members should be utilized. Furthermore, while the
EU has been skeptical towards the capacity of BSEC, the
organization has made significant progress in the areas of
emergency assistance, visa policies and soft security, in which the
benefits of a regional approach to these fields are obvious from an

EU perspective. The EU should thus consider a closer cooperation
with BSEC within these.

In its policies toward the Wider Black Sea Region, the EU should
utilize experiences and engagement of new EU members Romania
and Bulgaria. The EU should support those cooperative initiatives
developed by these states and view these as contributors to the

development of a coherent EU strategy.



Introduction: Why Focus on the Black Sea Region?

In May 2004, the European Union embarked on its fifth enlargement, which
was also its largest. Ten predominantly Central European member states
were admitted into the EU at that time - but the fifth enlargement stood to
be completed only in January 2007, with the accession of two remaining
candidates, Bulgaria and Romania. In parallel, 2004 was also the year of the
North Atlantic Treaty Organization’s largest enlargement round, as seven
countries including Bulgaria and Romania were admitted to the North

Atlantic Alliance.’

These parallel moves had a historic character, as they implied the removal of
the divisions of the Cold War from the heartland of the European continent.
They were also key components in a broader process that fundamentally
altered the security architecture of Europe and in that sense its political
geography.

This process has had several other components. A first has been NATO’s
growing role in Afghanistan’s reconstruction and security, which has carried
with it an increased strategic concern for the South Caucasus and Central
Asia - the territories lying between NATO territory and its major out-of-
area region of operations. A second has been growing concern in Europe
regarding its energy security, especially its energy dependence on an
increasingly authoritarian, self-confident and assertive Russia. This has
brought renewed attention to alternative energy resources, primary among
which is the Caspian basin. A third has been Turkey’s continuing quest for

EU membership, which led to the milestone of negotiations being opened in

"NATO’s 2004 enlargement welcomed Bulgaria, Estonia, Latvia, Lithuania, Romania,
Slovakia, and Slovenia. The EU’s 2004 enlargement welcomed Cyprus, the Czech
Republic, Estonia, Hungary, Latvia, Lithuania, Malta, Poland, Slovakia and Slovenia.
The EU Council in September 2006 decided to approve of Bulgarian and Romanian
membership in January 2007, in spite of special conditions being applied.

13
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2004. While these are scheduled to last many years and have generated much
skepticism in Europe, the decision was widely understood as a strategic and
inclusive move in the definition of the EU’s future. A fourth element was the
‘color’ revolutions in Georgia and Ukraine, which altered the prevailing
calculus concerning the feasibility of these countries’ inclusion into Euro-

Atlantic structures.

Taken together, these developments have all implied a southeastern shift in
Europe’s political and geo-strategic center of gravity. For better or for worse,
they have made the collective and individual security of the EU member
states increasingly dependent on an array of issues that hover around what
has come to be known as the Wider Black Sea region. This is the case
irrespective of whether a narrow or a broadened definition of the concept of
security is adopted. In ‘hard’ security terms, normally affiliated with threats
of a military nature, the region surrounding the Black Sea is home to
Europe’s closest and active conflicts. Moreover, the region is key to NATO’s
access to Afghanistan. In terms of economic and energy security, the region
is both a source and a transit point for present and future energy resources
that could boost Europe’s diversity and security of supply. Aside from these,
the EU increasingly defines non-traditional security threats including weak
and failing states, the trafficking of humans and drugs, other forms of
organized crime, and terrorism as its main concerns in security terms. In
these terms, the EU’s enlargement to the shores of the Black Sea makes this
body of water — and the region surrounding it - a primary area of concern for
Europe. Indeed, in few places of the world does wealth and prosperity exist
in such proximity of poverty and instability as in Europe’s southern and
southeastern borderlands. The region surrounding the Black Sea is home to
this exact mix of problems; but also a transit zone between these security

threats and Europe - implying both challenges and opportunities.

Last but certainly not least, this region is crucial in terms of the building in
Europe’s neighborhood of stable statehood and the development of the rule of
law and democracy. This is of crucial importance to Europe partly because of
the EU project’s deeper ambition of spreading stability, prosperity and

democratic values on the European continent; but also because the absence of
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such a positive development in its neighborhood would have significant and

negative implications for the EU itself.

It is in this context that the recently enlarged EU faces the need to formulate
and conceptualize its relationship with its neighborhood. This is the case
irrespective of which side one takes in the currently relatively acrimonious
debate over the wisdom of future additional enlargements of the EU, or for
that matter NATO. The shift in Europe’s geo-strategic center of gravity, and
the persistence of serious security issues in the southeastern borderlands of
Europe, create a need for more proactive approach to facing the security

concerns arising from this region.

It is in this context that the concept of the Wider Black Sea region arises.
The EU is, so far, primarily dealing with the countries of this area bilaterally.
Yet the widely diverging membership potential of the region’s countries
complicates matters. Some are members; some have membership potential in
the medium-term; some in the more distant future; and others, not at all.
Meanwhile, the security issues mentioned above do not recognize these
differences, often being transnational in nature. It is therefore imperative for
the EU to develop a regional concept to the issues it will deal with, which
will encompass the relevant countries irrespective of their membership
potential. In other words, the European Neighborhood Policy - though an
innovative and creative step - is not sufficient in terms either of dealing with
security issues or in terms of moving toward a regional approach. The
concept of a Wider Black Sea region is therefore a prism through which the
interrelated security issues of this southeastern borderland of Europe can be

understood and addressed.

The concept of a Wider Black Sea region is both old and new. In the early
1990s, Turkey took the initiative to institutionalize cooperation around the
Black Sea into the Organization for Black Sea Economic Cooperation.
Already at this point, Turkey took the constructive approach of extending
the definition of the region beyond that simply of the littoral states, to
adjoining areas of the Balkans and Caucasus. Hence Greece, Albania, Serbia,
Armenia, Azerbaijan, and Moldova are included in BSEC’s membership. If
BSEC cooperation has not fully answered the expectations that existed, it

nevertheless forms an important instrument for cooperation in the region.
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Yet BSEC’s creation did not lead to either Europe or America seeing the

Black Sea region as an entity.

Indeed, it is only in the past few years that the idea of the Wider Black Sea
region has gained acceptance. This is to a substantial degree a result of the
work of the German Marshall Fund of the United States, which has played
an important role in gathering officials and scholars from the countries of the
region as well as from Europe and America to a series of seminars on the
Wider Black Sea region.” While this has contributed to the acceptance of the
concept, it is also clear that political realities cited above have caught up with

both the BSEC initiative and the German Marhsall Fund’s initiative.

Conceptualizing the area in terms of a Wider Black Sea region enables the
inclusion of a wider array of security concerns - ranging from organized
crime to energy supply to the frozen conflicts of Moldova and the Caucasus -
to be addressed in a cohesive and coherent manner instead of through
unrelated, bilateral ad hoc solutions. Most importantly, it is not simply an
invention, but reflects an emerging reality consistent with the changes in

Europe’s security environment.

This report makes the case that Europe is facing the emergence of the Wider
Black Sea region as a new hub of European security. The report will begin by
detailing European interests in this region. Following that, it will embark on
a concise yet comprehensive study of the political and security environment
in the Wider Black Sea region, studying first the evolution of political
systems. It will then move on to discuss the security situation in the region
from three perspectives: military security and unresolved conflicts; energy
security; and non-traditional or “soft” security threats. It will then study
existing frameworks of cooperation, and the EU’s relationship with these.
The report in its executive summary presents conclusions and

recommendations for the EU’s formulation of a strategy for engagement

with the Wider Black Sea region.

* See Ronald Asmus, ed., Next Steps in Forging a Euroatlantic Strategy for the Wider Black
Sea, Bratislava: German Marshall Fund, 2006.
[http://www.gmfus.org/template/download.cfmPdocument=doc/BSBook.pdf]



European and EU Interests in the Black Sea Region

By its very existence and by its foreign and security policy, the European
Union’s main aim is to create a unified, peaceful and prosperous Europe.
Enlargement has often been called the EU’s main foreign policy tool: the
carrot of enlargement has proven to be the most effective method of bringing
about deep-ranging reform in Southern as well as Central and Eastern
Europe.’ Of course, this strategy has its limits: enlargement can not proceed
forever. The mood in key member states is presently strongly against any
types of enlargement. Without a constitution, the EU is in any case not able
to enlarge beyond the 27 member states of 2007. Should a constitution be
adopted, and the EU begin to digest its new members and adapt to the reality
of a much larger Union, further enlargements can doubtless become realistic
in the future. In the meantime, however, the enlargement prospect is
unlikely to be realistic for countries of the Black Sea region. The only
exception is Turkey, but even in this case influential voices in some member
states are questioning the end result of negotiations that are already ongoing,
and efforts to derail the process are already visible. It is therefore clear that
any aspirations to EU membership by countries like Ukraine, Moldova or the
South Caucasus will for the foreseeable future be met in Brussels with silence

at best or cold rejections at worst.

This does not mean that the EU’s main interests have changed. Yet it may
mean that the tools at the EU’s disposal to accomplish these objectives may
have to change. Indeed, the question of making the EU’s borderlands more
stable, peaceful and prosperous is more relevant than ever, as the divide
between conditions in the EU and in its immediate neighborhood grows. It is
profoundly in the EU’s interest to ensure that the areas to its south and east

are developing in the right direction - becoming more secure, resolving their

’ See eg. Boyka Stefanova, ”The European Union as a Security Actor: Security
Provision through Enlargement”, World Affairs, Fall 2006.
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internal and external conflicts, and building the institutions of market

economy and democracy.

Indeed, as the Wider Black Sea region is concerned, the EU’s interests can be
briefly described under four headings. These relate to long term stability and
conflict management; promotion of democratic institutions and the rule of
law; securing a stable energy supply for Europe; and combating organized

crime and terrorism, including concerns over migration and border controls.

Long Term Regional Stability

The Wider Black Sea Region forms a part of the EU’s borderland toward
both Russia and the Middle East. This region was among the worst hit by the
dissolution of the Soviet Union, and is still faced with deep-seated security
challenges relating to this. The EU cannot avoid that its own enlargement
has brought it in ever closer proximity with the remaining unresolved and
active conflicts that exist in Europe: those of Transnistria in Moldova,
Abkhazia and South Ossetia in Georgia, as well as the Armenian-Azerbaijani
conflict. To this should be added the low-intensity conflict going on in the
North Caucasus - not only in Chechnya, but increasingly a region-wide
phenomenon to which no easy solution is in sight.* To this is added the
imbalance of power between the region’ smaller states on the one hand, and
the larger powers such as Russia, Turkey, and to some extent Iran on the

other.

The EU membership of Romania and Bulgaria brings the frozen conflicts to
the EU’s very doorstep. Transnistria is less than a hundred kilometers away
from the EU’s new borders, and Abkhazia and the North Caucasus are just
across the Black Sea. Continued instability in these conflict zones cannot but
affect Europe. Should these conflicts erupt to large-scale violence - an
eventuality whose likelihood is growing, not receding, Europe will be
affected significantly. On the one hand, the flow of potential refugees would
be likely to reach Europe, aside from the already very real drugs, arms and

migrants. On the other, the EU’s proximity to the region would require the

* See the Silk Road Paper released by the Joint Center in June 2006: Svante E. Cornell
and S. Frederick Starr, The Caucasus: A Challenge for Europe.
[http://www.silkroadstudies.org/new/docs/Silkroadpapers/0606Caucasus.pdf]
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Union to play a leading role in conflict resolution and peacekeeping. Indeed,
this is made all the more pressing by Russia’s partial role in the conflicts,
making it unviable as a peacekeeper and honest broker. Building stability in
this environment is hence an increasingly important priority for the EU.
This, in turn, can only be achieved through the resolution of the conflicts of

the region.

At the same time, long-term regional stability will be dependent on the role
of the main powers in the region - Russia, Turkey, the United States, and as
far as the Caucasus is concerned, also Iran. Turkey’s EU bid provides a
golden opportunity for cooperation in stabilizing the region, a role Turkey is
already playing but whose full potential is not utilized. As far as Russia is
concerned, the EU is still at pains developing a common policy toward an
increasingly difficult Russia. Yet the future of the EU’s entire eastern
borderlands is dependent on Europe finding a constructive relationship with
Russia that nevertheless ensures that Europe’s own interests and regional
stability are not sacrificed. Iran, finally, remains a question mark as its
current leadership is closing the possibility of cooperation that had existed
while cementing Iran’s position as an international outcast. Without
influencing these powers and their relations with the region’s smaller states,

the EU will not have a secure neighborhood.

The security order established following the collapse of the USSR - or rather
the lack of such an order - in the region — has manifestly failed to resolve the
outstanding security concerns of the region, as will be discussed in the next
chapter. Quite to the contrary, frustration with this established status quo is
rapidly leading to renewed risks of violence and instability across the region.
Parts of the Wider Black Sea region are presently not moving toward greater
stability and peace; they are moving in the other direction. This constitutes a
growing threat to European interests, which Europe has yet to acknowledge,

let alone address, in a credible manner.

Promotion of Democratic Institutions and the Rule of Law
One of the EU’s major interests — both in a normative and pragmatic sense -
is the building of the rule of law and democratic institutions in its

neighborhood. Indeed, the EU’s perhaps greatest feat is to have contributed
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to the transformation of authoritarian systems into democracies in record
time in both Southern and Eastern Europe. These values are the EU’s very
foundation, which also underlie its foreign and security policies. Likewise,
only when Europe is surrounded by stable and democratic states will it be

fully secure.

Indeed, the main challenges as concerns the rule of law and democracy have
moved to the South and East. It is in this corner of Europe that the
continent’s only remaining tugs-of-war between democratic and
authoritarian forces are found. This should come as no surprise, for several
reasons. To begin with, the region is not exactly surrounded by democracies:
to its south lie Iran and the Middle East, where theocracies and secular
dictatorships compete; to its East lies Central Asia, with authoritarian forms
of government; and to its North lies Russia, increasingly backtracking into
authoritarian rule. Yet in the Wider Black Sea region itself, the situation
concerning the building of the rule of law and democracy is mixed: it can be
viewed either as a glass half full or half empty. On balance, the record
suggests a much greater hope for the future than was the case a few years
ago. Progress in Bulgaria, Romania, and Turkey is evidenced in their closer
association with the EU and its very high standards. Likewise, the
democratic upheavals in Georgia and Ukraine fundamentally changed the
region’s realities, even though complacency is by no means warranted given
the challenges faced by these states. Even in Moldova, Armenia and
Azerbaijan, the prospects for building pluralism and the rule of law are
encouraging, though they have embarked on a much more gradual pace of
reform. Much more remains to be done in these war-torn countries, but their
existing levels of pluralism and the positive forces for change they harbor
entails that there is no justification for writing them off or putting them in

the same camp as Central Asian states or even Russia.

Securing A Stable European Energy Supply

Thanks mainly to the Ukrainian gas crisis of early 2006, Europe’s energy
security has finally been raised on the political agenda in Brussels. In fact,
the crisis was only the most blatant in a series of developments that indicate

the dangers of Europe’s growing energy dependence on Russia. These include
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Russia’s gas monopoly Gazprom’s efforts to achieve increasing control over
both energy distribution systems in Europe and energy production facilities
in Central Asia - while gradually and increasingly shutting western
companies out of energy development projects in Russia proper. The Fall

2006 controversy over the giant Shtokman field is an example of this.

Europe’s energy security is hence threatened by an increasingly assertive
Russian policy that has a proven track record of using energy as a tool to
achieve foreign policy goals. Diversifying its energy supply, particularly as
concerns natural gas, is hence of paramount importance for Europe. Aside
from North African gas supplies — where Gazprom is increasingly becoming
an actor as well - the Caspian region is the only potential source of natural
gas not controlled by Russia that is available to Europe. Indeed, Azerbaijani
natural gas production is set to be exported through Turkey, with substantial
volumes standing to enter production by 2012. Azerbaijan may have
substantial oil and gas deposits, yet these pale compared to the reserves of
Central Asia, primarily Turkmenistan and Kazakhstan. These reserves - in
Turkmenistan’s case among the five largest natural gas reserves in the world
— are key to Europe’s future energy supply. In fact, there is little doubt they
will be exported to Europe - one could argue that they already are. Indeed,
presently, Gazprom exercises its monopoly on importing Central Asian gas
by paying Central Asian producers USDsgso-100 per thousand cubic meters;
gas that it directly or indirectly re-exports to Europe for over $250, netting the
difference in pure profits and acquiring political leverage over consumers and

producers alike in the process.

Europe would benefit in a threefold way from establishing a direct pipeline
connection to Central Asian producers. First, it would be able to buy gas at a
lower price than the prices currently set by Russia. In any case, gas can be
brought through new pipelines from Turkmenistan across the Caspian Sea to
a lower cost than new Russian fields in Siberia or in the Arctic. Secondly,
diversification of supply is a cardinal principle in energy security, and by
diversifying its sources and transit routes, Europe would reduce its
dependence on Russian energy. This would both help Europe handle possible
Russian energy blackmail and reduce the risk to Europe from major

upheavals of terrorist attacks on Russian energy installations. Third and
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finally, Europe would break the neo-colonial dependency situation to
Gazprom that Central Asian producers are locked into. By interacting
directly with Central Asian producers, Europe would improve their
economic prospects and hence also gain increasing leverage to support

pluralism and democratic development there, something now absent.

Preventing the Spread of Organized Crime and Terrorism

The prosperity of Europe contrasts sharply with the poverty and instability
of the areas to its Southeast — not only the Wider Black Sea region, but
Central Asia and the Middle East as well. In the meantime, the processes of
globalization have contributed to a worldwide growth in organized crime.
Europe is the largest destination in the world as far as both the trafficking of
drugs and humans are concerned. Meanwhile, the Wider Black Sea region is
either a source areas - for example for human trafficking - or the key transit
route from producer areas, such as Afghanistan as heroin is concerned.
Likewise, closely connected to smuggling flows are terrorist movements,
who have been known both to benefit from organized crime and to use the

money laundering networks used by criminal groups.

Indeed, the Wider Black Sea is a major concern for the EU as far as this type
of non-traditional security threats are concerned. Countering these threats in
the Black Sea itself, as well as in the countries of the Wider Black Sea region,

will be an increasingly important priority for Europe.

This objective can in turn not be dissociated from the other principal
European interests mentioned above. Indeed, it is precisely the instability of
the region, its unresolved conflicts, poverty and non-transparent state
institutions that make the region such a central area for the non-traditional

security threats.

Conclusions

If European interests can be ascertained, what is the environment in which
they are to be achieved? Are Europe’s various interests compatible with one
another? What strategies should be employed to serve these interests? The

next chapters w111 seek to address these questions.



Democratic Security: The Expanding European Area of

Stability and Democracy

Since the aftermath of the second world war, European integration and
cooperation has been the leading force making the continent whole, stable
and democratic. The European Union is the chief representative of this
historic process, along with NATO and the Council of Europe. European
integration has brought what has come to be called democratic security to an
ever-growing part of the world with the borderlands now beginning to
include the Wider Black Sea area. This chapter discusses the concept of
democratic security, the prerequisites for the entire region developing deeper
democratic institutions, and concludes by discussing the present condition in

the region’s states.

Why Democratic Security?

The concept of democratic security was introduced as a result of the fall of
the Berlin Wall, the dissolution of the Soviet Union, and the Eastward
enlargement of the EU, Council of Europe and NATO. It is a political
concept adopted by the Vienna Declaration in October 1993, building on the
theory that democracies are unlikely to go to war with one another and that
democratic development therefore strengthens peace and stability. However,
in order for democratic security to be realized, democracies need to be stable
and stability cannot be understood only from the military and economic
perspective. The very core of democratic security is a value-based definition
of long-term security, resting on democracy and the rule of law. This was the
rationale behind much of the democracy assistance to central and Eastern
Europe during the 1990s, and equally serves as a rationale behind strong and
coherent support to the states in the Wider Black Sea region. Sustainable
peace, stability and security in the Black Sea Region in this sense requires
that the concept of democratic security be considered alongside traditional

security issues.
23
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There are very important differences that need to be taken into account when
assessing the prospects for attaining this long-term goal of democratic
security in the Black Sea Region. First, the process of international
socialization, i.e. the diffusion of democratic and rule of law institutions and
values in Central and Eastern Europe was successful for two main reasons.
First, the prospect of membership in NATO and the EU created the “carrot”
that made possible the use of the “stick”. Secondly, most of the new member
states did have a tradition of democracy and a European identity to cling on
to. The Council of Europe provided the forum for learning and disseminating
democratic and rule of law values. All of the states of the Wider Black Sea
region are members of the Council of Europe. Yet as noted previously, the
same carrot is not equally present as concerns their prospects of membership
in the EU and NATO. Romania and Bulgaria are gaining membership in the
EU, Turkey is a candidate country with accession negotiations under way,
and all three are members of NATO. Yet the EU deals with Moldova,
Ukraine and the South Caucasus states through the European Neighborhood
Policy. ENP offers a privileged relationship, built upon a mutual
commitment to democracy and human rights, the rule of law, good
governance, market economy principles and sustainable development. The
ENP in this sense goes beyond existing relationships to offer a deeper
political relationship and economic integration. Yet ENP is not about
enlargement, and does not offer an accession perspective, implying that its

potential as a carrot is clearly weakened.

Countries in the Wider Black Sea region that are not already closely
affiliated with the EU at present are unlikely to see their prospects improve
in the near future. Since all the states are already members of the Council of
Europe, the only remaining institutional carrot is NATO. Clearly, this
undermines the impact on domestic reforms of the EU and the Council of
Europe. This does not need to be a bad thing, as it forces the EU and the
Council of Europe to move away from rhetoric such as “returning to Europe”
and hence leads toward a more principled argument. Yet it does require
European institutions to develop a long-term and value-based policy in order

to be effective.
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Democracy and rule of law are two concepts with both theoretical and
political connotations. Used and misused in the transitions following the
dissolution of the Soviet Union, today they mean everything and nothing.
They have even come to carry potentially negative connotations among parts
of the population and policy-makers in the region. It is therefore of outmost
importance to be clear on what the main purpose of democratic security is.
The concept’s main purpose is to create a situation in which the state per se is
strong enough to uphold necessary democracy and rule of law institutions
such as regular open and free elections and an independent judiciary at the
same time as it acts as the guarantor for both state and human security. State
security means that the state is able to establish and protect its sovereignty
against both external and internal threats. Human security, on the other
hand, refers to a situation where individuals living within a state are secure
in terms of freedom, social and economic welfare and the protection of life
and property.

Human security as both a policy goal and as an academic idea has
contributed to the integration of the development and security communities.’
States such as Canada, Norway and Japan have made human security part of
their foreign policy agenda. The common core for the human security
discourse is its starting point in the needs of individuals - it focuses on “the
needs of socially embedded individuals” as two scholars so elegantly put it.°
The main goal is to establish a secure enough environment for individuals to
realize their economic, political and social capabilities. The policy argument
in favor of the human security approach is that poverty reduction, in
combination with establishing societal peace and stability, makes individuals
less likely to mobilize against each other. Others have gone so far as to claim
that the concept of weakened and failed states is only useful in the context of

human security. This is based on the argument that the question for whom the

> Gary King and Christopher J.L. Murray, ”Rethinking Human Security”, Political
Science Quarterly, vol. 116, no. 4, 2001-02 (585-610), p. 589.

® Des Gasper and Than-Dam Truong, “Deepening Development Ethics: From
Economism to Human Development to Human Security”, The European Journal of
Development Research, Volume 17 no. 3, p. 377.
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state is failing is more relevant than simply whether the state is failing.’
Indeed, the difficulty often lies in analyzing why and how a state is failing,
and to identify what power relations are at stake and how they contribute to
the status quo called state failure. Only thereafter is it feasible to assess what
measures are needed to achieve human security. The main question is hence
to what extent a state is willing or able to function in such a matter that it

. . . . . . 8
can provide welfare to the majority of its inhabitants.

The Interrelationship of Democracy, Rule of Law and Human Security

Rule of law has both an institutional and a functional aspect to it and is as
such a vital part of any democratic system as it makes possible the
enforcement of the rights and freedoms that are necessary for all democratic
systems. The institutional aspect of rule of law refers to the existence of
independent and functioning law enforcement bodies on the one hand and an
independent and efficient judiciary on the other. In addition, a liberal set of
legislative acts including a constitution stipulating a minimum degree of
separation of powers and a rights catalogue is the institutional fundament of
a rule of law state. Rights protection, access to justice for all, and a state that
is bound by and acts according to the law constitute the main functions of a

rule of law state.

Generally, the increasing focus on human security indicates a shift from state
interests both in terms of security and economic development towards an
increasing focus on individuals, hence a people-centered approach to
development and security. This approach recognizes that the state-centered
approach to security is inadequate when threats to both state and human

security are increasingly transnational in character.

Human security usually refers to the “freedom from fear and want”, and it
has four essential characteristics: It is universal, its components are

independent, it focuses on prevention since its method is prevention, and it is

7 Morten Boés and Kathleen M. Jennings, ”Insecurity and Development: The Rhetoric
of the Failed State”, The European Journal of Development Research, vol. 17 no. 3,
September 2005 (385-395).

® Bods and Jennings, p. 390.
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people-centered.” According to the 1994 UNDP Human Development Report
there are seven categories of threats to human security. These are: economic,

food, health, environment, personal, community and political.”

Clearly, it is difficult, if not impossible to uphold a clear dividing line
between the three components of democratic security as they have been
defined above. All three components are more or less a function of each
other. Rule of law is a vital precondition for human security, while
democracy as such provides legitimacy to the state and hence stability in the
long run. The very minimum requirements of human security such as
protection of life, access to food and medical care clearly need to be attended
at an initial point. Following this basis, establishing functioning law
enforcement agencies and other public service agencies is necessary to
provide human security. Already at this point issues related to democracy
and rule of law such as representation, popular influence and control over
state affairs and state finances need to be attended. How to go about and
what priorities to make must be decided on a case-by-case basis, taking into
account the regional and national context. One complicating factor in the
Black Sea Region is the high degree to which non-state actors are involved.
For example, in the secessionist republics of Abkhazia, Karabakh, South
Ossetia and Transnistria, unrecognized political leaders are de facto

responsible for upholding human security to their inhabitants.

Sovereignty, Governance, and Democracy

It is important here to recall that the scholarly literature on democratization
has come to substantially revise the previously dominant ‘transition
paradigm’, which strongly influenced western policies toward countries ‘in
transition’ in the 1990s. The basic assumption was that “any country moving
away from dictatorial rule can be considered a country in transition toward

democracy”.” This proved right in Central and Eastern Europe. These were

’ Gary King and Christopher J.L. Murray, "Rethinking Human Security”, Political
Science Quarterly, vol. 116 no. 4, 2001-02, pp. 585-589.

' UNDP, Human Development Report 1994, New York: Oxford University Press, 1994.

" Thomas Carothers, “The End of the Transition Paradigm”, Journal of Democracy, vol.
13 no. I, 2002, p. 8.
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the areas most closely linked to western Europe, where European support
was strongest, and where the carrot of NATO and EU membership was
consistently present. But it has not proven right elsewhere, as other forms of
semi-authoritarianism in many localities came to replace the socialist state
systems. Aside from its determinism, as Thomas Carothers notes, the
transition paradigm also erred in over-emphasizing elections as the motor of
democracy promotion, and in failing to “give significant attention to the
challenge of a society trying to democratize while it is grappling with the
reality of building a state from scratch or coping with an existent but largely

. 12
nonfunctional state.”

Western approaches in the 1990s that neglected state-building and favored
the building of electoral democracy and civil society have demonstrably
failed to produce the desired results, in areas of the Wider Black Sea Region
as elsewhere. This in turn has lead to an increasing consensus, or a “new
conventional wisdom”, that the building of functioning, sovereign states -
what Fukuyama calls ‘stateness’ - is a prerequisite for the development of
representative and participatory institutions.” Fareed Zakaria takes the
argument one step further, arguing that the premature imposition of electoral
democracy on a country can do more harm than good, especially when it
ignores the development of what he terms “constitutional liberty”, implying
the rule of law and basic state institutions. In such conditions, electoral
democracy can lead to the development of illiberal rather than liberal

democracy - to popular authoritarianism or even fascistoid regimes

" Carothers, pp. 8-9.

? “The development-policy community thus finds itself in an ironic position. The
post-Cold War era began under the intellectual dominance of economists, who pushed
strongly for liberalization and a minimal state. Ten years later, many economists have
concluded that some of the most important variables affecting development are not
economic but institutional and political in nature. There was an entire missing
dimension of stateness—that of state-building—and hence of development studies that
had been ignored amid all the talk about state scope. Many economists found
themselves blowing the dust off half-century-old books on public administration, or
else reinventing the wheel with regard to anticorruption strategies.” Francis
Fukuyama, “The Imperative of State-Building”, Journal of Democracy, vol. 15 no. 2, 2004,
17-31. See also a fully developed argument in Francis Fukuyama, State-Building:
Governance and World Order in the Twenty-First Century, Ithaca: Cornell University
Press, 2004.
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emerging. Hence elected rulers, if not subjected to strong constitutional
limitations on their power, are vulnerable to populist pressures, and often end
up ignoring legal limits and even depriving their citizens of rights, ruling by
decree and doing little to develop civil liberties.”* Russia and Venezuela, and
their development since Zakaria’s book was written, are excellent examples.
Zakaria instead argues that the best examples of emerging liberal
democracies are those where a strong constitutional liberal infrastructure
developed, sometimes under liberal authoritarian regimes.” Chile, Singapore,
and South Korea are examples, and Turkey could be added as an earlier case,

following Atatiirk’s reforms in the 1920s.

It is therefore important to emphasize the interrelationship between the three
concepts of sovereignty, governance and democracy. This is nowhere more
relevant than in the Caucasus and Moldova, one of the most striking
characteristics of which has been the failure to build sovereignty, starting at
its very basis: state control over territory. This is true both for Moldova, with
Transnistria; the South Caucasus, with the breakaway regions of Karabakh,
South Ossetia and Abkhazia; and for the Russian North Caucasus, most

prominently but not exclusively Chechnya.

Sovereignty, the control by the state of its recognized territory and its ability
to exercise authority over it, is the precondition for a functioning political
system that can provide law and order as well as a regulatory framework, and
enable the political participation of its citizens and guarantee their rights.
Governance is the second element of this equation. Although western
observers frequently view the states of the region as authoritarian or semi-
authoritarian, they are in fact under-governed. The powers of the presidents

may be large on paper, but in fact the ability of the leadership of any state to

" In his original article “The Rise of Illiberal Democracy”, published in Foreign Affairs,
November 1997, Zakaria argued the case as follows: “Democratically elected regimes,
often ones that have been re-elected or reaffirmed through referenda, are routinely
ignoring constitutional limits on their power and depriving their citizens of basic
rights and freedoms. From Peru to the Palestinian Authority, from Sierra Leone to
Slovakia, from Pakistan to the Philippines, we see the rise of a disturbing phenomenon
in international life -- illiberal democracy”.

" Fareed Zakaria, The Future of Freedom: Illiberal Democracy at Home and Abroad, New
York: W.W. Norton, 2003.
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govern their country effectively is severely limited by a lack of resources and
trained officials, as well as the persistence of strong regionally- and kinship-
based networks that wield real power outside the capitals, thwarting central
governmental authority from expanding. Bad governance or the actual lack
of governance precludes the building of ties of loyalty between state and
society, increase the risk of social conflict and prevent the resolution of
existing conflicts, and makes true democracy impossible. Finally, the
building of democracy ~ free elections, but also equally importantly the rule of
law, participatory government, and the respect for human rights - is a course
that Europe seeks to promote and that the local states have all committed to
follow in various international agreements, most obviously through their
membership in the Council of Europe. Yet the same reasons that prevent the
building of sovereignty and good governance - armed conflict, and the
strength of entrenched and non-transparent informal networks - also thwart
the aspirations of the people of the region to live in safety, protected by law,

and able to participate in political processes and select their own leaders.

It is clear that the failure to build strong sovereignty in the Wider Black Sea
region is directly related with the failure of governments to provide good
governance and with the weakness of their democratic credentials. It is hence
in Europe’s long-term interest to work in tandem for the building of
sovereignty, governance and democratic government in the region. Failing to
achieve this will ensure the continuation of instability, conflict, and poverty.
It will also in turn contribute to the proliferation of radical ideologies,
whether based on nationalism or religion or a combination of both, as well as
organized crime in the region. As the EU follows NATO in expanding
eastward to the Black Sea, this would directly impact Europe, as it to some
extent already does. This makes the strengthening or restoration of
sovereignty; the promotion of a constitutional liberal infrastructure through
state-building and the rule of law; and the consolidation and development of

democratic institutions a central long-term European interest.

Elections, Civil Society, and State-Building

The countries of the Wider Black Sea region are unique among ‘emerging

democracies’ in their relationship to Euro-Atlantic institutions. Even



The Wider Black Sea Region: An Emerging Hub in European Security? 31

resource-rich countries such as Azerbaijan and Kazakhstan, who could be
thought to eschew reforms due to their wealth, realize that their economic
lifeline and their continued independence is linked to the westward
transportation of energy to European markets. The region’s close proximity
to Europe and the states’ increasing interconnectedness with European
economy and politics make the prospect of the gradual building of democratic
institutions more plausible than for most states. Yet in spite of this, and of
substantial western resources invested in democratization efforts in the
region, the process has been remarkably slower than in Central Europe in the
1990s. This has objective reasons, of course: the region lacks a tradition of
democratic political culture, and a weakness of statehood, and its economic
conditions were worse than those of Central Europe or the Baltic states. Yet
this failure is also due to misguided strategies by western states and

organizations.

In western strategies to support democratization in the Wider Black Sea
region, the main focus has been on achieving free and fair elections, while a
secondary focus has been on the building of civil society. These are
important objectives by any measure. However, the focus on elections and
civil society has often been excessive, and overshadowed the deeper and

equally important question of building functioning state institutions.

Indeed, an electoral focus allows the focusing of efforts on a single event,
thereby being both media-friendly and permitting government officials to
focus on developments in a given country at a given time. Yet the more
arduous task of building the institutions that lie as the basis for a functioning
democratic society have not been given the attention they deserve. As a
result, the focus on elections has failed to bring about the desired results.
Across Eurasia, governments have learnt how to handle elections, ensuring
their incumbency without having to intervene on election day as was
formerly the case. Instead, government can use the advantages of
incumbency in terms of the use of media, money and exploiting divisions
among the opposition to stay in power. More importantly, even in states that
have seen elections leading to changes of power, this has not necessarily led
to the improvement of the judicial framework or the rule of law, let alone a

reduction of corruption.
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On a broader level, western assistance to the Caucasus and Central Asia has
largely failed to achieve its objectives. Western donors fundamentally
misunderstood the region’s politics and the implications to draw thereof. In
devising aid strategies, the west did three things: first, it confused means and
aims; second, it deliberately avoided the unresolved conflicts, the main
problem of the region; and third, it eschewed dealing with state-building,

instead preferring to build ‘civil society’.

Confusing Aims and Means

The western approach has been plagued by a confusion of aims and means.
Western democratization assistance has appeared to see democracy not only
as a goal to achieve, but also as the method by which this goal achieves itself.
Democracy, hence, is both the goal and the way to achieve that goal. But as
Zakaria has discerned, this does not always correspond to the reality of the
building of sustainable clemocracy.16 Countries that in the 1990s embarked on
free elections without functioning state institutions rapidly degenerated into
economic downturn, widespread corruption and unrest, leading to
compromising the very concept of democracy. This scenario, of course, is not
far from what happened in the Soviet successor states in the early 1990s -
leading at best to the building of what Zakaria famously called illiberal
democracies. But as Zakaria and others argue, stables democracies in the long
term evolve not out of snap elections but out of the long-term building of
statehood and the emergence of economic prosperity and a middle class,
which gradually works to limit the state’s encroachment on its rights. Hence
the rule of law is gradually built while the state can technically be the
opposite of an illiberal democracy - a liberal autocracy, but gradually and
irrevocably losing its control of society and leading to political
democratization. This is the East Asian model of democratization, and has

yielded much more promising and stable results.

Avoiding Unresolved Conflicts

One guiding principle of western efforts in the Wider Black Sea region has

been to avoid the region’s main problem: the unresolved territorial conflicts.

' Zakaria, The Future of Freedom.
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Although the conflicts clearly pose the main threat to development and
stability in Moldova and the South Caucasus, development cooperation has
operated under the assumption that the conflicts cannot be solved with the
resources at hand. This assumption led to a two-pronged approach: firstly, to
institute “processes” that have come to serve mainly as an excuse for inaction
on the part of the international community. The implication was to
circumvent the conflicts. Development cooperation has hence worked on
everything but the conflicts, seeking to build civil society, governance,
transparency, agriculture, gender equality, education, etc. Yet the problem is
that these efforts have failed to change the fundamental fact: the unresolved
conflicts remain at the heart of the failure of reform and visible progress in
all of these sectors. Ten years of experience has shown that the failure to
work on the conflicts has been a recipe for the failure to build strong,

democratic societies in the region.

Eschewing State-Building for Elections and Civil Society

At an early stage, donors appear to have concluded that the governing
structures in the states of Eurasia were corrupted and unreformed, which was
a correct characterization. Hundreds of millions in any currency were spent
on democratization and development. Yet these funds were not spent
primarily on building and reforming the state institutions. Instead, they were
targeted toward building parallel structures, that is civil society. This aimed
at laying the foundation for voluntary associations that could survive
autonomously after having been created. Yet in practice, these efforts seldom
created truly voluntary associations, instead leading to the emergence of
groups run by a westernized cultural elite, created on the basis of western
funds. A good portion of these groups make a living out of positioning
themselves in opposition, and agitating against governments rather than
working with them for true reform. At the side of this, western governments
and organizations focused their attention on elections and not on state-
building. Armies of hundreds if not thousands of election observers were
catapulted into countries they knew next to nothing about for two or three
days in order to participate in observation missions whose haphazard results

would determine much of western policies. Meanwhile, the equally if not
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more important but tedious work of continual institution-building was given

comparatively scant attention.

In particular, the security sector - specifically the military, police, interior
ministry, customs, as well as the judiciary - are the most unreformed,
inefficient and corrupt institutions in the region. The dysfunctional character
of these core institutions impedes the resolution of conflicts as the salience of
private interests in security forces creates narrow self-interest, including
criminal ones, in sustaining the status quo. The lack of strict control over
military forces, and weak hierarchy and discipline, increases the risk of
military incidents, cease-fire violations, resumptions of hostilities. In
addition, the weakness of the security sector impedes the building of
democratic and accountable states across the region. Indeed, their primitive
practices have alienated many loyal citizens, exacerbating existing socio-

economic frustration.

Seeing this, western aid programs and foundations long kept their distance,
focusing their assistance instead on such sympathetic entities as unregistered
political parties and NGOs, and treating local officialdom and the police as
unredeemable pariahs. Alienated from western assistance, the behavior of the
security sector forces did not improve, rather it deteriorated. Across the
former Soviet Union, the police and the Ministries of Internal Affairs that
control them remain the most unreformed part of the governments,
representing a powerful and backward-looking faction, locked in struggle
with reformist elements concentrated in other parts of the governments. The
strength of these forces imply that the Presidents cannot ignore or override
them. Ministers in the security sector typically run widely corrupt and
dysfunctional institutions that enjoy little or no support among the
population, while greasing the wheels of their fiefdoms by skimming budgets

and extorting money from civilians through their lower ranks.

Western disengagement from these sectors helped perpetuate the very
practices that development cooperation has been intent on counteracting and
rooting out. Against this background, it is clear that stable societies cannot be
built in disregard for the security sector and legal system, that is to say, in
dissonance with state institutions. Where seventy percent of the police force

is corrupt, strengthening civil society will be futile. True development will
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take place only if support for civil society is balanced with efforts to build the
state institutions that lie at the basis for, and are prerequisites for a
functioning and influential civil society in the first place. Here the role of
building the Rule of Law must be underlined, as a society built on justice and

equity must be the base Of any democratic development.

Western policies that answer to these challenges will support the process of
building the rule of law, which in turn will lay the foundation for the gradual
democratization of the states of the region. By simultaneously working with
- instead of against — government agencies, the process of reforming the
security sector could be helped on its way, reducing the perhaps largest
impediment to democratic development, good governance, and the respect of
human rights. But if western donors keep sticking to wittingly or
unwittingly supporting only antagonistic groups while freezing out the state
authorities, this will only further alienate these crucial institutions from
taking a constructive part in the process and entrench them as the immovable
objects that are opposed to reform and development that they have proven to

be in most regional states.

Weak States and Developing Democracies in the Wider Black Sea Region

The building in the entire Wider Black Sea region of sovereign states based
on the rule of law with strengthening democratic institutions is a central
European goal. Obviously, this interest is greatest as regards the EU
members and candidate countries in the region, but EU interest in the
development of the rest of the region along these lines is already stated and
will only grow with time. Likewise, as far as the North Caucasus is
concerned, it is in Europe’s interest that Russian rule in this region take a

participatory form.

Sovereignty, good governance and democratization are important to Europe
both in principal terms, and as an instrument to economic development, free
markets, and long-term political and social stability. The case for this
argument is uncontroversial: it is accepted that authoritarian forms of
government, plagued by corruption and mismanagement, yield neither long-
term political stability nor economic development. Yet it is also equally

obvious that expecting states such as Ukraine, Moldova or those of the South
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Caucasus to develop into full-fledged democracies overnight would be
illusory. What are, then, the prospects of building democratic security in the
Wider Black Sea region? All states in the Wider Black Sea Region suffer
from inefficient and weak rule of law institutions. Bulgaria and Romania
stand out due to the strong support and the carrot provided by the transition
to EU membership, while the secessionist areas stand out on the other
extreme due to the very fact that they lack functioning rule of law

institutions.

Romania and Bulgaria

Romania and Bulgaria, soon to become EU member states, still have
problems with their justice systems and corruption. Aside from the judicial
system per se, corruption, the fight against organized crime, money
laundering, and police cooperation are highlighted by the EU Final
Monitoring Report as issues that still demand attention in Bulgaria. Romania
is considered to have made somewhat more progress in these fields, however
the report underlines the need for continued efforts in reforming the

judiciary and fighting corruption.”

Romania and Bulgaria, in spite of remaining institutional weaknesses, must
nevertheless be recognized as the more successful Black Sea states, in terms
of state building and democratic reform. The approach to these states on part
of the EU, comprising of a decisive engagement through economic support
coupled with strict conditionality is among Romanian academia referred to as
a concept that could successfully be applied to other Black Sea States, facing

similar problems as Romania and Bulgaria did during the 1990s."

Turkey
While being a strategic NATO member since 1952, Turkey’s road to the

European union has been long and fraught with difficulties, likened by some

to a democratic rollercoaster ride. Turkey has been a pluralistic democracy

7 Monitoring report on the state of the preparedness for EU membership of Bulgaria
and Romania, Brussels 29 June 2006, COM(2006) 549 final. Available at
[http://ec.europa.eu/enlargement/pdf/key_documents/2006/sept/report_bg_ro_2006_e
n.pdf].

*® Interviews, Bucharest, July 2006
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since 1950, but the process of building sustainable democracy has been
interrupted at several occasions by unrest and military interventions. The
problems of European integration has mainly focused on domestic matters
that have historically been common to the wider Black Sea region. Chronic
political instability, military interventions in the political process, a human
rights deficit and minority-related issues mainly pertaining to the conflict
surrounding the Kurdish groups in the southeast of Turkey. These problems
have been closely connected to the domestic political and military
establishment’s views on Turkey’s geopolitical role during the cold war when
Turkey stood at the frontline in the standoff between NATO and the Soviet
Union. They have also been linked to the fact that Turkey stands as the best
representative of an evolving democratic state in the Muslim world. It is
important to note that these problems, including periodic military
interventions, never prevented democratic development from resuming once
order had been re-established. Unlike their Latin American or Southeast
Asian contemporaries, the Turkish military never aspired to retain power,
only to prevent what they perceived to be aberrations of the democratic
political process. This enabled a gradual progress in democracy and human

rights to take place, though this progress was often slow.

For several years now, important changes in the Turkish political, societal
and economical systems have been implemented. In fields such as human
rights and rule of law, reforms have now put Turkey on track for full
membership in the EU, although the timeframe is still uncertain. These
positive reforms are the direct effect of the present government’s full
commitment since 2002 to EU membership and a newly found understanding
that the membership process requires confronting and dealing with many
difficult domestic issues. The role of the military is still an issue, as are
implementation of reforms. As a prominent Turkish diplomat observed,
“having reforms on paper does not however mean that they are fully
grounded in every day society. Implementation takes time, patience,
training, education and a new philosophy and angle by which to approach the

future.”” The role of the EU in this implementation is crucial to Turkey’s

" Ambassador Necip Egiiz, speaking at a conference organized by the CACI-SRSP
Joint Center and the Swedish ministry for foreign affairs in Stockholm, May 2006. See
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reform process, and it is vital that the momentum of change in Turkey is

kept up so that the domestic EU-skeptical forces do not gain ground.

Ukraine

The so called Orange Revolution during the fall and winter of 2004-2005 gave
rise to hopes for a rapid process of democratization in Ukraine. The
government of President Viktor Yushchenko initially set up an ambitious
agenda aimed at reforming and strengthening state institutions and
combating corruption. Progress on these issues proved hard to achieve in
practice, however, and most problems inherited from the Kuchma regime
remain. According to the Sigma Governance Assessment Report of March
2006, the Ukrainian legal system is largely flawed, hampering judicial
predictability. The civil service lacks professionalism and is largely
politicized, while state institutions are unaccountable and the policy system
is highly centralized. These features together provide for a lack of coherence
in governmental action and provide a fertile ground for corruption and

mismanagement.20

Post-revolutionary Ukrainian politics have been marked by increasing
divisions within the Ukrainian leadership. The resignation of Yulia
Timoshenko as prime minister in 2005 and the weak results in the 2006
parliamentary elections marked a crisis for Yushchenko’s leadership, as he
was forced to appoint his former rival for the Presidency, Viktor
Yanukovich, as prime minister. The current Ukrainian leadership is thus not
in a position to push through far-reaching democratic reforms, as it lacks the

broad democratic consensus required fOl‘ SU.C].'I reforms to be successful.

Moldova

By far the poorest country in Europe, Moldova struggles with state-building,
democratization and economic reform. Moldova bears most signs of weak

statehood in terms of limited institutional capacity, rampant corruption, a

Per Higgstrom, Turkey in Europe: Changes and Challenges, Uppsala & Washington:
CACI-SRSP Joint Center, Conference Report, p. 17.

** Support for Improvement in Governance and Management (SIGMA), Ukraine
Governance Assessment, OECD/EU, March 2006, Available at

[http://www.oecd.org/datacecd/46/63/37127312.pdf]
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weak judicial system and government control over mass media.
Nevertheless, Moldova stands out by having had several elections leading to
a change in power, and by a lesser conflation of economic and political power
than most post-Soviet countries. Moldova has taken an increasingly western
turn in its foreign policy and considers integration with Europe a main
priority. The main instrument for the implementation of the ENP in
cooperation between EU and Moldova in these fields is the EU-Moldova
Action Plan, where strengthening of administrative and judicial capacity,
ensuring respect for freedom of expression and freedom of the media and
enhancing long term sustainability of economic policy are mentioned as
specific priorities.” However, progress in the implementation of the Action
Plan has been slow and reform in the areas listed above remains quite
limited.” A serious impediment to strengthening the Moldovan state is the
unresolved conflict in Transnistria, circumscribing Moldovan sovereignty
and granting Russia leverage against Moldova’s orientation towards the EU.
Residents of Transnistria enjoy little of the democratic progress seen in
Moldova. The territory’s de facto government allows no free elections and no
political opposition to speak of, and the ethnic Moldovan population is in
practice relegated to second-class citizens, prohibited from studying

Moldovan in the Latin alphabet.”

Georgia

Georgia’s 2003 Rose Revolution prompted the most significant and far-
reaching set of reforms carried out in any post-Soviet state outside the Baltic
states. The new government, led by President Mikheil Saakashvili, embarked
on a full-ranging reform of the state apparatus, coupled with an impressive
anti-corruption program. This also entailed a substantial purge of personnel
in state institutions, and the arrival to power of a new generation of leaders,
many of which were western-educated. Indeed, within less than two years,

Georgia turned from a failing state into an increasingly functioning

* EU/Moldova Action Plan, February 2005

** Expert Group and Adept, "European Union-Republic of Moldova Action Plan:
Assessment of Progress in 2 Quarter of 2006”, Euromonitor, April 2006

? See eg. Freedom House, “Transnistria (Moldova)”, Freedom in the World 2006, New
York: Freedom House, 2006.
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democracy. Whereas some authoritarian tendencies and corruption have
lingered in the country, the changes in Georgia have been remarkable. The
government rapidly managed to triple the state budget and to conduct a far-
reaching cleanup of the police and interior ministry. Moreover, the central
government restored control over the wayward Ajaria region formerly
controlled by a local strongman. Successes in the fight against rampant
organized crime are being followed by continued reforms of state
institutions, not least in the judicial sector. Nevertheless, Georgia’s prospects
of establishing a sustainable democracy are hindered by the unresolved
conflicts over South Ossetia and Abkhazia. These regions have been
unaffected by the Rose revolution and the ensuing progress in governance. In
particular, the ethnic Georgian population originally inhabiting these areas
either remains as displaced persons living elsewhere in Georgia, or live either
as second-class citizens in the two secessionist entities or in a legal limbo in
areas that are for most practical purposes uncontrolled. The situation is most
pressing for the ethnic Georgian of the Gali district of Abkhazia. As such,
they are not enjoying the improving governance that the remainder of
Georgia’s citizens are. As for the citizens of the unrecognized republics, their
ability to participate in politics and to have their rights enforced varies.
Abkhazia has come further in terms of a participatory political system, with
a sense of interaction between Abkhaz de facto authorities and their society
being apparent. Nevertheless, this system remains fundamentally flawed as
long as it does not permit the voice of the ethnic Georgian community from
being a part of the political process.* As for South Ossetia, the elite appears
much more closely aligned with Moscow, and much less of an independent

actor in touch with the population it claims to represent.

Armenia

Armenia has continued to exhibit a semi-authoritarian form of government.
A relatively free media and political pluralism coexist with the persistence of
flawed elections, none of which has been recognized by the international

community. Armenia was in the forefront of reform in the early 1990s, yet

* See eg. Freedom House, “Abkhazia (Georgia)”, Freedom in the World 2006, New
York: Freedom House, 2006.
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this gave way to a development similar to that of its neighbors. Armenia’s
media situation has deteriorated somewhat in recent years, while the
parliament has come to be increasingly dominated by business interests. In
the past several years, the government of Robert Kocharyan has increasingly
lost in domestic popularity, in spite of continuous economic growth.
However, Armenia has been the country in the South Caucasus most intent
on developing its action plan within the European Neighborhood Policy, and
is seen as a leader in reforming the economic sector. Political reform has
nevertheless lagged behind, and the 2007 presidential elections are widely
expected to see a succession within the ruling elite from Kocharyan to his
long-term associate Serge Sarkissian. Should this indeed happen, it would
imply the continued dominance of a Karabakh elite over Armenian politics -
Sarkissian served as Mountainous Karabakh’s defense minister in the early
1990s, when Kocharyan was the President of the secessionist enclave. The
Kocharyan era has continued to build state institutions and was important
for providing a sound economic basis to the country. Nevertheless, much
reform will be required in the political sector to overcome the present
democratic deficit. Yet the opposition remains divided as well, as shown
most clearly by its abortive attempt to copycat the Georgian ‘Rose’

revolution in 2004, which garnered very limited public support.

Azerbaijan

Azerbaijan could also be classified as a country torn between democratization
and authoritarianism. The government, exercising control over broadcast
media, is nevertheless faced by a vociferous yet divided opposition, and free
print media. As in Armenia, no Azerbaijani election has been characterized
as free or fair, and the government maintains a secure hold on the
parliament. Nevertheless, successive elections have seen a move toward a
parliament consisting less of ruling party loyalists, and increasingly consists
of a more mixed array of forces, with increasing prominence of
businesspeople. This is partly due to the majoritarian electoral system, which
makes financial power an important asset in winning elections in the
provinces. Azerbaijan saw the succession to long-time strongman Heydar
Aliyev in 2003, which led to his son, [lham Aliyev, taking up the presidency

after a troubled election in 2003, whose result was violently contested by the
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divided opposition. There is nevertheless little doubt that Ilham Aliyev
commands substantial popularity, derived from the government’s economic
windfall resulting from oil exports, as well as his success in establishing an
aura of merging continuity, implying stability, with change, implying
economic reform. The main impediment to Aliyev’s reforms - and to the
development of strong state institutions and a democratic political culture -
is the continued power of entrenched regional and economic elites in the
government. These forces, inherited from the chaotic 1990s, withstand moves
for reform, and limit the President’s ability to conduct autonomous policies.
Seeing these forces as too strong to be removed overnight, the President has
adopted a strategy of measured and gradual reform in the political field while
embracing more rapid reforms in the economy. The reforms that have been
conducted have generally been positively appraised, nevertheless the pace of
political reform remains excruciatingly slow. Much remains to be done in the
electoral system, in the freedom of the press, in the building of strong state
institutions, and not least in the judicial and interior ministry sectors and the

strugegle against corruption.
g8 g P

In terms of democratic security, the main impediment in Azerbaijan lies
ahead of the over 800,000 displaced persons from the Karabakh conflict.
Given that their territories remain under occupation, they are unable to
return home, retaining hence a status as displaced people. Azerbaijani
authorities are increasingly accepting their integration into mainstream
Azerbaijani society, in spite of earlier reluctance to do so as it implies de facto
recognition of the results of ethnic cleansing. The future of this large
population group is very unclear, while the territory of Mountainous
Karabakh itself is closely integrated with Armenian politics, as evidenced by

the transfer of Karabakh politicians to leading positions in Armenia proper.

North Caucasus

Clearly, the most serious failure to uphold human security in the Wider
Black Sea Region can be found in the uncontrolled territories such as the
secessionist republics and the Russian North Caucasus. These areas are
plagued by ethnic cleansing, lack of protection of life and property,
discrimination, and poor education and medical care. The North Caucasus,

in particular, has been plagued by the erosion of state institutions. The war in
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Chechnya has been the region’s major conflagration, which led to the
breakdown of basic societal stability in the war-torn republic. Russian troops,
and of late the ethnic Chechen militia groups loyal to Moscow, engage in
systematic abuses against the civilian population that have obliterated any
prospects of human security. Russia’s inability to stabilize the region led to a
policy of centralization of power across the North Caucasus, which has in
turn exacerbated the situation, leading to an erosion of stability in republics
neighboring Chechnya. This is coupled with an enormous shadow economy
and entrenched informal as well as criminal structures. Among other, almost
all ethnic Russians have either left the North Caucasus or are planning to do
so0.” A memorandum written by President Putin’s special representative to
the North Caucasus, Dmitry Kozak, indicated an acute awareness of the
crisis in the region. The report noted that “Further ignoring the problems and
attempts to drive them deep down by force could lead to an uncontrolled
chain of events whose logical result will be open social, interethnic, and
religious conflicts in Dagestan”.”® The North Caucasus is rapidly developing

into a failed state within the Russian Federation.

Conclusions

As these pages have sought to show, the Wider Black Sea Region is a
complex region, where the prospects for political development exhibit great
variation. Some areas are firmly entrenched in Europe and consolidating
democracies, whereas other areas face much larger challenges on that road.
Meanwhile, western policies have failed to adapt to the changing realities of
the region. It is therefore imperative for these policies to be re-assessed.
Moreover, it is crucial that western interests in the democratic development
of this crucial neighborhood be pursued and advanced in conjunction with,
and not in opposition to, Europe’s other interests. Failing to do so is likely to
bear counter-productive consequences for the future political development of

the region.

* John B. Dunlop, “Dmitry Kozak’s Plan for the North Caucasus”, address to the

Central Asia-Caucasus Institute Forum, Washington, December 6, 2006.

* As published in Moskovsky Komsomolets, 8 July 2005. See Andrei Smirnov, “Leaked
Memo Shows Kremlin Fears Collapse of Dagestan”, Eurasia Daily Monitor, 14 July 200s.



Unresolved Conflicts and Military Security in the Wider
Black Sea Region

This chapter discusses the security situation in the Wider Black Sea region in
terms of traditional security threats, as well as the institutional mechanisms
to address security threats in the region. As such, the chapter focuses mainly
on the unresolved conflicts, which unquestionably pose the main security
threat to the region, and are moreover directly interlinked with soft security
issues such as organized crime. The chapter also discusses the evolution of
NATO’s role in the Wider Black Sea region, given its role as the pre-

eminent security institution in Europe.

The Challenge of Unresolved Conflicts in the Black Sea Region
The Wider Black Sea Region has been severely plagued by the persistence of

unresolved conflicts, which are all a heritage from the breakdown of the
Soviet Union. Abkhazia and South Ossetia in Georgia, Armenian-occupied
Nagorno-Karabakh in Azerbaijan, and Transnistria in Moldova all de facto
seceded from the former Soviet republics to which they belonged in the early
1990s. The conflicts remain unsettled along unsteady cease-fire lines.
Violence has recurred on several occasions in the Abkhazian and South
Ossetian conflicts, and while this has so far not been the case in Nagorno-
Karabakh and Transnistria, a relapse into war remains a distinct possibility.
The South Caucasus is also subjected to a clear risk of spill-over from
ongoing conflicts in the North Caucasus. Considering the intertwined nature
of conflict lines in the Caucasus, it is quite likely that resumed hostilities on
a large scale in one of these conflicts could have repercussions throughout the

region.

The unresolved conflicts thus pose distinct challenges in the traditional
military security area, but are also closely entangled with soft security issues

connected to state weakness and organized crime, and to the role of external
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powers. Peacekeeping and negotiating formats have proven highly inefficient
and largely reflect the geopolitical situation of the early 1990s, in reality
granting Russia control over these processes, even though Russia is also de
facto a party to the conflicts. Indeed, these conflicts may have started as
inter-ethnic or inter-communal conflicts, but the involvement of great
powers rapidly led them to acquire an inter-state aspect — the roles of
Armenia in the Karabakh conflict and of Russia in Abkhazia, South Ossetia

and Transnistria.

Attempts to internationalize conflict resolution processes have so far failed to
secure coherent engagement f